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PREFACE 
Racism and xenophobia have been issues of concern t o  the universi
ties within the  UNICA Network for  a long time. A working group on  
this issue was  therefore created in 1993 t o  actively involve representa
tives f r om  our member universities. The theme of racism and xeno
phobia was  also the special topic a t  last year's General Assembly held 
in Stockholm. 

T o  meet this concern, a mission statement has been discussed during 
the past  months within our universities. The statement reads as fol
lows; 

'All UNICA universities, as Universities in the Capital Cities of 
Europe committed t o  democratic values, pledge themselves t o  
the implementation of policies, procedures and practices which 
d o  no t  discriminate on grounds of gender, marital status, age, 
disability, colour, ethnic origin, reUgious belief o r  sexual orien
tation. Consequently, they will implement programmes t o  re
move barriers t o  equality and t o  promote concepts of diversity 
and equality of opportunity in all their activities.' 

At  our  next General Assembly a t  the Université Libre de Bruxelles, 
when  UNICA will celebrate its tenth anniversary, it is our  hope tha t  
members will unanimously support the signing of this statement of 
intent t o  apply principles of equal opportunity at  all of our universi
ties. 

As a par t  of its activities the Working Group on  Racism and Xeno
phobia organized a seminar for  young researchers last year in Stock
holm. The seminar, which was led by the former chair of the Working 
Group,  Professor Charles Westin, Centre for  Research in Interna
tional Migration and EthnicnRelations, Stockholm University, and the 
present chair. Dr.  Jeroen Doomernik, a t  the Institute for Migration 
and Ethnic Studies, University of Amsterdam, has resulted in a collec-



t ion of ar t ides  that  are presented in this volume. In my  capacity as 
President of the  UNICA network, it is a great pleasure for me t o  write 
this preface t o  the book, which is an  important outcome of the efforts 
of the  working group and the Stockholm seminar. The theme is 
treated f rom different theoretical aspects and with various methods. I 
find it especially meaningful in that  it provides the points of view of 
so many  of the smaller European states. 

It is my  conviction that  research of this kind is extremely valuable in 
the work  t o  prevent racism and xenophobia a t  our universities and  in 
society as a whole.  UNICA member universities will undoubtedly con
tinue t o  act in this area both through research and  by implementing 
concrete measures within their own organizations. Moreover, with 
the support  of UNICA, they will certainly make efforts t o  promote the 
issue of equal opportunity no t  only in their own  countries, bu t  also 
throughout the world. 

Stockholm November 2000 

Gunnel Engwall 

President of the  UNICA Network 
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Introduction 
Charles Westin, Stockholm University 

The concepts  of r a c e  a n d  racism 
Racism has once more become a truly serious problem in Europe. It 
manifests itself in discrimination and social exclusion in the labour 
market, in segregation in the housing market, in unequal opportuni
ties in the educational system, in marked differences in general health 
and well-being, and in differential access t o  power and influence. So
cial stratification along these crucial variables is increasingly becom
ing determined by 'perceived race', culture, ethnicity and religion. Ra
cism manifests itself in negative attitudes towards migrants and ethnic 
minorities, in popular demands to  curb immigration and t o  repatriate 
migrants, and in the rise of National Front parties. And racism mani
fests itself in persecution of migrants and minorities, in threats and 
hostilities aimed at these people, and in acts of political terrorism that  
include assault, arson and even murder. W h o  would have thought 
some ten years ago that Nazis would march again? W h o  could have 
anticipated that several thousand well-educated, young people in af
fluent Western countries would defend and believe in Nazi ideas 
again.^ W h o  could ever have imagined that  that  the well-documented 
and detailed facts of the Holocaust would actually be questioned and 
even denied while some of its victims are still alive and can witness t o  
wha t  took place in the death-camps? These developments in the West 
were accompanied in the 1990s by the humanitarian catastrophes in 
Bosnia, Kosovo and Chechnya with forced population shifts, concen
tration camps, ethnic cleansing and genocide. 

Racism cannot be discussed without reference to  the concept of race 
f rom which it stems. The 19''' century conception of race was about  
the idea that humans can be categorized according t o  skin colour and 



various phenotypic characteristics, and tha t  these categorizations en
tail general group differences in moral, physical and  intellectual capa
bilities. The  theory of race, as it has been understood in Europe, states 
tha t  fair-skinned peoples are superior t o  darker skinned peoples, in 
particular with regard t o  morahty and intellectual abilities. While 
these ideas found support in the 19''' century quasi-scientific interpre
tations of social Darwinism, there is consensus within the scientific 
community today that  different human races d o  no t  exist. All human  
beings belong t o  one and the same species (Homo Sapiens Sapiens). 
This is not  a moral  stand but a genetic fact, but  undoubtedly this fact 
does have moral  implications. There is n o  scientific foundation what
soever for  attributing different mental, physical or  cultural qualities t o  
groups of people categorized on  the grounds of phenotypic appear
ance. Individual differences d o  indeed exist but  no t  systematic, geneti
cally determined group differences that  correlate with phenotypic cri
teria. 

Racism is no t  an  exclusively European phenomenon. China,  Japan  
and  India are societies where ideas of this nature are ingrained ele
ments of traditional belief systems. The Indian caste mythology is a n  
exponent of this. The Sanskrit word for caste is varna, the meaning of 
which virtually is 'colour'.  Racial classifications are also evident in 
various African and Amerindian cultures. However,  the full societal 
impact of racism has nowhere been as malignant as in Europe and  
through European colonization of other continents. Recognizing tha t  
racism is a universal phenomenon is n o  apology for  the misdeeds car
ried ou t  in Europe and by Europeans in the name of racial superiority. 

Although w e  concur that  race in the biological/genetic/Darwinian 
sense has n o  scientific foundation whatsoever, the issue of 'race'  is 
nevertheless an  important field of scientific inquiry. It is no t  about  de
termining physical differences between various human  groups and  re
lating these observations to  moral,  intellectual and cultural qualities. 
Instead it is about  the study of 'race' as a belief system held t o  be true 
by some segments of a population. The modern study of race is then 
the study of people's beliefs about  racial categorizations and racial 
differences. 



Racism, however, is more than a belief system. It is an ideology that  
justifies the dominance of one group over another on the grounds of 
the 'moral right' of the Chosen People, the elite group, the master 
race, or  more cynically, on the grounds that might is right. Racism 
thus refers t o  and justifies unequal and unjust treatment. Perceived 
'race' is central to racism, but the conceptualisation is problematic 
because differential treatment on the grounds of ethnicity, religion 
and culture are also regarded as expressions of racism. Therefore 
some students of racism have been led t o  the conclusion that modern 
expressions of racism, a t  least in European societies of immigration, 
are n o  longer about perceived phenotypic differences (traditional bio
logical racism) but rather about 'cultural' criteria, that  is t o  say, about  
the perceived superiority of Western cultures over other cultures. This 
view is sometimes referred to  as 'new racism' or  (the misnomer) 'cul
tural racism'. While we need t o  recognize that in some countries, 
among certain groups and in particular situations racism may assume 
this guise, we should also be aware that 'biological' attributions (of
ten) lie latent beneath what is presented as 'cultural' attributions.' 

Racist ideology is contrary to the ethical codex of genuine science, it 
is no t  compatible with scientific rationality, it goes against the univer
sal declaration of human rights, and it conflicts with the equal rights 
stand expressed in Article 13 of the Amsterdam Treaty. Academics 
have a lot t o  contribute to  the struggle against racism, discrimination 
and xenophobia. This volume is one such contribution. 

The concept  of Europe 
Before we move ahead and outline the content of this anthology we  
need t o  clarify what  we mean by Europe, as this is a book on Euro
pean perspectives. Europe has different meanings depending on one's 
focus. It is first of all a geographical entity, one of the world's six in-

I. I experienced this at a conference o n  xenophobia held in Cape Town,  South 
Africa in June 1997.  A British sociologist elaborated o n  the concept of  the n e w  
'cultural' racism that makes sense in the British intergroup context. The South 
Africans at the conference, however, did not  recognize their experiences of  ra
cism and Apartheid in this conceptualization. 



habited continents. Europe and  Asia differ f rom the other continents 
in tha t  they make u p  one contiguous landmass. The  division between 
Europe and Asia is not  genuinely geographical bu t  rather historical 
and  cultural. Europeans see Europe as a life-world that  is distinctly 
different f rom the historical and cultural regions of Asia. Europe may 
be seen as a community of values and ideas, the origins of which may 
be traced back t o  the forging of the Judeo-Christian religious tradi
tions, Greek philosophy and democracy, and Roman jurisprudence 
and  military organization. T o  some people Europeans represent a 'ra
cial' category of fair-skinned peoples that  stand ou t  in contrast t o  the 
darker skinned peoples of Africa and Asia. Europe is of course also a 
political space. Its territory is divided into forty-three states and some 
semi-autonomous regions. 
W h a t  are the most significant internal divisions of Europe? The  an
swer pertains t o  historically rooted power structures and their impact 
on  national self-conceptions and identities today. A basic East-West 
divide coincides more or  less with the boundary between Orthodoxy 
and  Catholicism dating back t o  the first council of Nicaea in 3Z5 AD. 
A somewhat more indistinct North-South divide roughly coincides 
with the northern boundary of the Roman Empire. The four  'quad
rants '  of Europe thus outlined are by n o  means fixed and unchange
able bu t  highly dependent o n  power structures and  political align
ments. Moreover,  these 'quadrants '  make a lot of sense in terms of 
historical and political experiences that  are fundamental  t o  a n  under
standing of the deeper roots of conflict that  have ravaged the conti
nent for  centuries. 

Europe has a bad historical record as far  as racism, anti-Semitism, 
xenophobia and intergroup violence are concerned. One should of 
course be careful t o  pass judgement on acts committed far  back in 
time by applying the moral standards that  are associated with our  
own  times. However, one also needs t o  recognize tha t  current expres
sions of racism, ethnic cleansing, discrimination etc. are par t  of a long 
pattern.  Anti-Semitism manifested itself in the prohibition for Jews t o  
own  land. N o r  were they entitled t o  engage in certain professions o r  



t o  settle in various cities. In Eastern Europe they were forced into 
ghettos and were repeatedly the victims of brutal pogroms. 

The expulsion of the Jews and Moors f rom Spain in 1492 was of 
great significance because racial criteria were employed (for the first 
time?) t o  justify the mass-expulsion and cultural destruction. The 
point was that even Jews and Moors who had converted t o  Christian
ity were expelled. Some Jewish historians regard this expulsion as a 
catastrophe (almost) comparable with the Nazi genocide of the Euro
pean Jewry. Columbus's first voyage across the Atlantic took place 
that very same year. By linking these two historical events we under
stand how the Conquistadors in the years t o  follow apphed racial cri
teria in their degrading treatment of the native peoples of the Ameri
cas. In turn this paved the way for the lucrative Slave trade, affecting 
Africa's sub-Saharan population for four centuries, disrupting African 
societies, and eventually leading up  to the full-scale European coloni
zation in the 19''' century. 

Back in Europe travelling people, Romanies and others were subjected 
t o  vicious processes of social exclusion. In a number of countries in
digenous territorial minorities (Basques, Britons, Celts, Saami, etc.) 
have fought an uneven battle for recognition and language rights. The 
Nazi Holocaust was the culmination, but not  the end, of five centuries 
of racialized treatment of minority groups in Europe and of non-
European peoples in the colonial empires. 

Migrat ion a n d  ethnic re la t ions  in Europe in t h e  1990s  
In an  article published in 1993, but  probably written a year or two 
earlier, Stephen Castles projects some general trends in the field of 
migration and ethnic relations in post-Cold War  Europe. His ideas are 
presented in the form of eleven hypotheses (Castles, 1993:17-34), also 
elaborated in the now classic volume The Age of Migration (Castles 
and Miller, 1993). By now it is clear that Castles's predictions almost 
ten years ago were surprisingly accurate, which is quite rare in sociol
ogy. Essentially these eleven hypotheses may still stand as a reasona-



bly correct representation of the situation today. Let me, inspired by 
his thoughts, briefly review the situation. 

In the early 1970s labour migration was stopped more o r  less simul
taneously in all labour recruiting countries in North-Western Europe. 
As a consequence immigration was reduced temporarily, but  it soon 
picked u p  again, and in the 1990s migration t o  Europe was  larger 
than ever before. The net intake was  larger than a t  the peak of the  la
bour  migration in the 1960s and more countries were involved. Less 
than two  decades ago, Italy and Spain were major  senders. N o w  they 
have significant migrant populations. International migration is in
trinsically tied u p  with the globalization processes that  are reshaping 
the international community. This new phase of mass population 
movements is likely t o  continue throughout the present decade. In the 
long historical perspective globalization may be understood as a n  ex
tension of the urbanization processes that  got  underway in conjunc
tion wi th  industrialization some t w o  hundred and fifty years ago. The  
driving forces behind globalization are similar t o  those triggering ur
banization, bu t  they have assumed new forms and transcend all pre
vious confining or  restricting factors, including national boundaries. 

Over the years immigration authorities have worked out  operational 
categories tha t  refer t o  different grounds of immigration-labour, refu
gees, family reunifications. The justification for  this is that  policies of 
immigration and integration have differed with regard t o  these cate
gories. Whereas the intake of labour migrants is regulated by domes
tic needs and economic considerations, the acceptance of refugees and 
family reunification is justified by international conventions and  hu
manitarian considerations. Although labour migration was stopped in 
the 1970s, democracies in North-Western Europe continued t o  accept 
asylum-seekers and t o  provide refuge for  them. The influx of individ
ual asylum-seekers f rom behind the Iron Curtain was  never seen as a 
problem at  the time when immigration was  welcome, when there was  
n o  shortage of jobs and when the economy was thriving. The admin
istrative categories hardly interfered with individual opportunities. 
Things turned ou t  differently once the gates started t o  close, when 
unemployment figures rose and when a long downturn of the 
economy commenced. The administrative distinctions are no t  mean-



commenced. The  administrative distinctions are n o t  meaningful  f r o m  
the individual migrant 's  perspective. Individuals migrate for  a number  
of reasons and motives are of ten mixed. W h e n  the  labour migration 
gate w a s  closed other prospective migrants w h o  better met  wi th  the 
refugee and  family reunification criteria were encouraged t o  have a 
go.  This  is no t  t o  say that  asylum seekers had n o  just grounds t o  seek 
protection. It  is saying that  the  restrictive immigration policies en
forced in the  1970s had unanticipated sorting consequences o n  the  
populations of potential migrants. Gradually earlier administrative 
distinctions became meaningless. 

Disparities between the developing countries of the South and  the  de
veloped countries of the Nor th  have no t  been reduced over the  pas t  
quarter  of a century bu t  have grown. Indicators of economic devel
opment  all point  t o  considerable differences in standards of living, 
health, demographic structure, life expectancy, education, national 
product  and  access t o  consumer goods. These differences affect migra
t ion movements,  dramatically obvious along the  US-Mexican border,  
b u t  also manifest along the borders t o  the European Union. T h e  
demographic differentials are possibly the most  striking. Age struc
tures differ immensely with  large young populations in the  developing 
countries a n d  ageing populations in the developed world.  In develop
ing countries half of the population is under fifteen years of age. In  
the  developed world  the fifty percent cut off point  is over thirty-five. 
Countries in the  developed world barely reproduce their o w n  popula
t ion,  in some there is a natural decline, a n d  populat ion is maintained 
a t  its present level only through immigration. These demographic de
velopments will have immense global impacts on  w o r k  forces. In de
veloping countries young adults will be seeking employment o n  a 
market  t ha t  is unable t o  provide enough jobs because of undeveloped 
infrastructure, lack of investments and unsatisfactory educational re
sources. People in their productive years in the  developed world  will 
have the  burden of supporting a large elderly population.  While the  
countries in the developed world wan t  t o  reduce immigration for  
short-term policy objectives, the long-term demographic disparities 
will force them t o  increase their intake of manpower .  



Globalization has brought ou t  a growing interdependence between 
sending and  receiving regions. People migrating in one direction send 
back remittances, images, ideas and values. Once chains of migration 
based on  kinship establish they tend t o  assume a momentum beyond 
the control of the authorities. These networks play an  important eco
nomic role for  the sending as well as receiving areas. Development aid 
has been seen as an  instrument t o  even ou t  the economic differences 
between the South and the Nor th ,  ultimately reducing the migration 
potential f r om  the South. Wha t  advocates of this theory fail t o  realize 
is tha t  economic development through education and modernization 
increases and reinforces the migration potential. It does not  reduce it. 

The developed countries are moving f rom an  industrial economy 
based on  manufacture production t o  a post-industrial economy of 
which crucial elements are information technology and microelectron
ics. Developing countries are taking over the manufacturing tasks. 
The  developed economies are thus moving t o  a situation in which in
dustry n o  longer needs unskilled manpower for  simple monotonous 
jobs. Today robots handle these tasks. The economies are geared t o  
provide services t o  a much higher degree than before. Budgetary re
strictions, however, limit the amount  of jobs tha t  the public sector is 
able t o  provide in the educational and caring sectors. Unemployment 
levels rose in many developed countries as a result of the mid-1990s 
downturn.  Immigrants and ethnic minorities were hard hit. When  the 
economies eventually recovered the situation for  these groups only 
improved marginally. The principal companies on  the post-industrial 
scene operate across international boundaries and handle budgets that  
exceed the national product of many European welfare states. These 
multinational corporations and companies are themselves important  
power factors. 

The developed welfare states of the Nor th  need t o  handle a number of 
tasks - managing urban problems and distributing goods, welfare, 
education and  social integration. The nation state in its liberal democ
ratic version proved t o  be a successful model through its control of 
territory, people and political power. Globalization threatens the na
tion state in that  migration inevitably will lead to  a questioning of the 



national myth of cultural homogeneity, common history and common 
destiny on which the legitimacy of the nation state rests. Ethnic mi
norities merging into mainstream society tend t o  be regarded as a 
problem by the receiving country. A nation state is not prepared t o  
part  voluntarily with any of its territory, nor is it willing to  relinquish 
its national identity. European nation states are coping with the situa
tion through two different policies - multiculturalism, the aim of 
which is t o  incorporate ethnic minorities, and immigration control 
which in practice means to  close as many gates of immigration as pos
sible. The goals are not reconcilable and can lead t o  conflicting out
comes. 

Different  f o r m s  of social exclusion 
These developments have triggered new forms of social conflict and 
exclusion. The new right in Europe is seen as a reaction t o  globaliza
tion and multiculturalism. The end of the Cold War ,  often thought of 
as starting with the fall of the Berlin wall in 1989, but probably more 
correctly starting with Gorbachev's moves to  reform the stagnant So
viet economy in the mid-1980s, happened t o  coincide with the break
through of information technology. During the forty years of the Cold 
War ,  liberal Western democracies conceived of Soviet Communism as 
their moral, political and existential antithesis and thus their principal 
contrasting identity. Soviet Communism represented an image of the 
Other in countless films and novels from the Cold War  years. It is 
true that some relatively small or marginalized Communist parties 
were present in many Western democracies - the Italian and French 
Communist parties had considerable followings but parties t o  the 
middle of the political spectrum effectively checked their access t o  
power. The Western European Communist parties broke their ties 
with the Soviet Union after Hungary 1956. When the Cold War  came 
to  an  end this contrasting identity just evaporated. However it was  
soon replaced in popular thought by the traditional and historically 
more salient stereotype of the Muslim as the archetypal Other. Lead
ers of some Muslim countries (Iran, Iraq and Libya) willingly assumed 
this role, exploiting the other side of the reciprocal stereotype to  point 



out  Israel, the  USA and the Western world in general as the irreconcil
able enemy and  foe. The renewed focus on  the Muslim as the Other  in 
popular  perceptions adversely affected the large Muslim populations 
present in Western European countries. Muslims were stereotyped as 
a culturally alien and non-assimilable par t  of the population, a per
ception tha t  the  new right willingly exploited and disseminated. 

Three countries on the Atlantic seaboard had large intakes of mi
grants f rom former colonies in the 1950s and  19605 - the United 
Kingdom, France and the Netherlands. Belgium could be added t o  
this group.  The bulk of this post-colonial migration was of visible mi
norities, people whose phenotypic traits distinguish them f rom (what 
used t o  be) the somatic norm image of native European populations. 
Thus  the problem of racism was  on  the political agenda earlier in 
these countries than elsewhere in Europe. Immigration t o  the  UK con
sisted mainly of British subjects f rom the Caribbean, East Africa and 
the Indian subcontinent, not  forgetting the vast Irish migration. The  
issue of racism and discrimination has largely focused on the situation 
for  these 'visible' minorities. Processes of social exclusion hitting the 
large population of Irish origin is rarely addressed in this context. A 
substantial pa r t  of the immigration t o  France was  f rom overseas de
partments and former colonies in the Mahgreb,  West Africa and Indo-
China.  France also had a substantial intake of Italian and Portuguese 
guest workers.  In France social exclusion has mainly hit migrants w h o  
are no t  French citizens. The Netherlands had a relatively large influx 
of migrants f rom the former Dutch East Indies and Surinam, bu t  also 
many Moroccans and Turks on guest worker programmes. Belgium 
has a large immigrant population, post-colonial t o  some extent, but  
mostly consisting of guest workers f rom Italy, Spain and Portugal, 
and increasingly persons connected t o  the  EU administration. 

Another group of countries in North-Western Europe with some simi
larities in terms of welfare, political system and immigration history 
comprises of Germany, Austria, Switzerland and the Scandinavian 
countries. These countries had a large intake of manpower in the 
1960s, mainly f rom southern Europe - Italy, Spain, Portugal, Greece, 
Yugoslavia and Turkey. Sweden had an intake of labour f rom 



Finland. While Germany, Austria and Switzerland imported labour 
within a guest worker framework, the Scandinavian countries strove 
t o  incorporate migrant labour into mainstream society through the 
systems of the welfare state. In the 1950s and  1960s when labour was  
in demand discrimination didn' t  noticeably affect unemployment 
rates. It was  experienced in more subtle ways through limited career 
opportunities and prejudicial attitudes. Ethnocentrism and  xenopho
bia were present but  the full impact of racism didn't  emerge until the  
1970s and  1980s when new categories of migrants started t o  appear 
o n  the scene - asylum-seekers f rom non-European countries. Today 
small but  well-organised neo-Nazi militants are active in Germany 
and Sweden, but protest parties o n  the far  right have no t  achieved 
electoral success in these two  countries, as the case is in Norway,  
Denmark and  Austria. Jörg Haider's Freedom Party could among 
other things exploit xenophobic opinions t o  win the 1999 elections. 

In the 1980s South-Western Europe (here understood as Italy, Portu
gal and Spain) turned into a region of immigration. Previously these 
countries, together with Yugoslavia, were major  senders. Today Italy 
and Spain are experiencing exceptionally high influxes of undocu
mented migrants f rom some principal sending regions - the Mahgreb,  
the horn  of Africa, Albania, the Philippines and  Latin America. Immi
gration has caught these countries by surprise. Policies have no t  yet 
developed t o  incorporate migrants into the host society, and little has 
been done t o  counteract racism and discrimination. Fascist parties 
have made significant political gains in Italy by exploiting people's 
frustration about  the immigration situation. 

The most  recent part  of Europe t o  attract immigration is represented 
by former Communist countries of Central and Eastern Europe - in 
the first place Poland, the Czech republic and Hungary,  but also in
cluding Rumania,  Slovakia and Slovenia. Initially migrants f rom fur
ther afield passed through these countries en route t o  Germany. Pro
spective migrants f rom all of the former Soviet Union, the Middle 
East and even Vietnam soon discovered tha t  Germany would no t  ac
cept them. Transients thus assembled in these countries, and once 
networks established immigration rose dramatically. Hungary is not  



affluent like Germany but still quite good in comparison to  than most 
other viable alternatives. A lot of the migration is undocumented and 
a strain to  the economies of these receiving countries. From a human 
rights perspective the most serious problem in these countries is the 
discriminatory treatment of the Roma people. During the Communist 
period the Roma were generally not  recognized as a distinct ethnic 
group. The Roma exceed one and a half million in Rumania and well 
over 500 000  in several other states. The persecution of this people is 
a problem on a par with the most vicious structures of racism in 
Western Europe. 

These different contexts of immigration and ethnic relations, and the 
social and economic development, have shaped a wide range of poli
cies and strategies to deal with increasing diversity, problems of inter-
group relations, racism and discrimination in the labour market. Inte
grating migrant populations into receiving societies brought the whole 
question of political rights and citizenship for migrants to  the fore. 
The concept of citizenship is being broadened in several respects. 
Various states have reluctantly accepted dual citizenship as a possible 
solution. This reluctance is an indicator of changes in the nation state 
idiom. While most European states follow the ius sanguinis principle 
of granting citizenship, Germany being a notorious example, some 
countries follow the ius soli interpretation, most notably the  UK. 
Other principles of granting citizenship are also being discussed, for  
instance a tentative ius domicilis. Another idea is that  citizenship does 
not  only represent membership of a state but also encompasses social 
and cultural dimensions. One specific background to  this develop
ment is the move t o  recognize a Supra-national European citizenship. 
Citizenship policies have become principal instruments for integrating 
increasingly multicultural societies. 

The UNICA w o r k - g r o u p  a g a i n s t  racism a n d  x e n o p h o b i a  
In 1993 the  UNICA general assembly decided t o  set up  a working 
group on  racism and xenophobia. Racism was perceived as a growing 
problem in major  cities. It was also decided that the Centre for Re
search in International Migration and Ethnic Relations a t  Stockholm 



University would be responsible for coordinating the working group's  
activities. A conference was subsequently held in Stockholm t o  which 
a number of UNICA member universities sent their representatives. The  
participants decided t o  set u p  a joint comparative research pro
gramme on  issues pertaining t o  racism and xenophobia in society in 
general, but  also paying attention t o  expressions of racism and xeno
phobia within the university system itself. Funding for  the research 
programme would be sought in the European Union's Targeted Socio-
Economic Research Programme. T w o  applications were submitted in 
1995 and 1997 respectively. Despite high ratings the applications 
were unsuccessful in the stiff competition. Should the working group 
continue, and if so, how should its work be organized? A second con
ference was  held in Stockholm in August 1999. 

The aim of this conference was t o  address the issue of racism by invit
ing young researchers f rom different European countries t o  outline 
the situation in their own countries. The papers were t o  be structured 
in similar ways in order t o  achieve some comparability. However,  
each presenter was free to  f rame his/her paper and t o  present the  in
formation in any order. The main point was  t o  synthesize a t  least 
some of the available information about  each respective country, capi
tal city and  university. 

The invited speakers were requested t o  briefly review as many of the 
following points as possible. 

I. The state 

The foundation of the state, sovereignty and borders. Significant 
events in the history of the state. National, indigenous group(s), eth-
noterritorial minorities, ethnolinguistic minorities and their origins 
through border changes, state enlargement, colonization, past (his
torical) migration. Current minority policies. Language and educa
tional rights. The political system - party structure, election results in 
recent elections, current policy with regard t o  the  EU and  EU-
membership, nationalist parties. Stands on  immigration and integra
tion issues. Xenophobic and racist parties. Extreme nationalist par
ties. 



2. Socio-economic structure 

The  most  important  bases of the economy. W h a t  are the most  impor
tan t  industries today? Class structure. Social mobility. Employment 
rates. Labour market participation. Gender differences. Ethno-
cultural differences. General educational levels. Demographic struc
ture (age and  generational structure). Labour market  for  minorities. 
Labour market  for  different immigrant groups. The existence and im
pact  of ethnic/racial discrimination on the labour market. The exis
tence (or non-existence) of measures t o  counteract ethnic/racial dis
crimination. 

3 .  Immigration 

20th century immigration t o  the country. Main  groups, main periods 
of immigration. Where are the immigrants located in society (geo
graphically and  socially)? Size of main immigrant groups. Reasons for  
immigration (labour market, refugee, post-colonial). Stocks and 
flows. Post-1989 immigration. Immigration policies since World W a r  
II. Anti-discrimination pohcies. Ethnic/racial segregation in housing 
and of residential areas. Causes of segregation. W h a t  is being done t o  
counteract segregation? Integration poHcies. Citizenship {ius soli, ius 
sanguinis), conditions for  naturalization, naturalization rates. Educa
tional policies - language training, home-language, interpreter services 
etc. Cultural policies. 

4 .  Racism and xenophobia 

Popular stereotypes, prejudicial attitudes. Results f rom opinion polls. 
Racist organizations and racist activation in the 1990s. Principal tar
gets? Anti-Semitism? Anti-Muslim actions? Media coverage. H o w  is 
the freedom of speech and freedom of assembly interpreted? Under
standings of the rise of nationalistic, racist, neo-Nazi movements in 
the 1990s in terms of social structure, unemployment, the problems of 
the welfare state, policy failures. 



5. The role of academia 
H o w  does your university approach the problem of racism and xeno
phobia in society? What  provisions are made for research into these 
problems and what  education is there for students w h o  wish t o  en
gage in deeper studies? The problems of racism and xenophobia are 
of interdisciplinary nature. H o w  does your university tackle the prob
lem of interdisciplinary research? Is there any evidence of ethnic/racial 
discrimination a t  your university? If so, wha t  measures have the uni
versity authorities taken? What  are the prospects for minority stu
dents (of immigrant origin) once they have graduated on the labour 
market? Intercultural education. Diversity management. 

The v o l u m e  
The authors of the articles collected in this volume have not all fol
lowed the general format outlined above. But on the whole most arti
cles provide some information that answers some of these questions. 
This volume differs from most others in the genre by concentrating on 
the situation in some of the smaller countries of Europe. A lot of 
work is available on the situation in major  European countries 
(France, Germany and the United Kingdom). By sheer coincidence 
none of these countries is represented in this volume. The seven coun
tries represented here are Austria, Belgium, Finland, Ireland, The 
Netherlands, Sweden and Switzerland. For most countries there are 
two articles covering the situation on immigration, minority issues, 
racism and xenophobia. This arrangement provides a kind of dual 
perspective on the situation. In the cases of Belgium and Finland the 
authors represent both of the two founding nations of these states. 
For The Netherlands and Sweden one author is f rom the majority 
population and the other from an indigenous linguistic minority. For 
Switzerland one author represents the German-speaking population, 
the other the French speaking university of Lausanne. In all cases the 
authors f rom the same country represent different academic disci
plines (education, geography, history, political science, sociology). Ire
land is a special case in the sense that the Irish authors represent the 



academic and the administrative sides of the university organization 
respectively. 

The  results tha t  come ou t  of this volume are no t  readily summarized. 
Basically the aim was twofold: 

1. T o  present the situation in a number of different countries; and 

2.  To propose a programme of action to counteract expressions of 
discrimination and racism within the academic environment. 

The papers deal with a number of different approaches: Historical vs. 
attitudinal explanations, theoretical vs. descriptive approaches, major
ity vs. minority perspectives. National Front Party vs. extremist (neo-
Nazi) factions situations, research vs action commitments. 

Paul Magnette (Belgium), Susanne Jungerstam-Mulders (Finland) and 
Kurt  Wachter (Austria) focus on  the role of the state in reproducing 
discriminatory and racist structures. They are particularly interested 
in constitutional aspects and the election processes. Their views are 
primarily influenced by political science approaches. Bart Cambré,  
H a n s  de Witte and Jaak Billiet (Belgium), Hans  Mahnig (Switzerland) 
and  Silka Koskimies (Finland) on  the other hand present more socio
logical approaches in which empirical findings f rom opinion polls 
play a n  important  role. Jeroen Doomernik and Meindert Fennema 
(The Netherlands), Charles Westin (Sweden) and  Marian Tannam 
(Ireland) look a t  policy responses a t  various levels, which also in a 
sense characterises Olive Broderick's (Ireland) article. Finally Heather 
Bryant (Switzerland) presents a broad geographical analysis of the 
multiethnic city of Lausanne, and Ingegerd Municio (Sweden) analy
ses the centuries old repression of the Finnish-speaking border minor
ity. 

Three of the contributing countries are multinational units (Belgium, 
Finland and Switzerland) with different solutions t o  their bi- and  tri-
national statuses. Four of the countries are (or have become) nation 
states with one dominant national group (Austria, Ireland, the Neth
erlands and Sweden). The Netherlands and Sweden have adopted 
multicultural policies t o  incorporate migrant minorities. Austria has 



formed a government that includes and thus also legitimises the xeno
phobic Freedom Party under Jörg Haider's leadership. Ireland is only 
just starting to  become a country of immigration. These various ex
periences are reflected in this volume. All together, then, the collection 
of articles in this volume presents a multi-facetted view of the current 
situation in seven Western European states on issues pertaining t o  ra
cism and xenophobia. 

The a c a d e m i c  r e s p o n s e  a n d  responsibii i ty 
While the contributors have had n o  problems of synthesising informa
tion on racism and xenophobia in their respective countries and cities, 
they have had surprisingly little to  report about the situation a t  their 
universities. A positive interpretation of this is that racism and xeno
phobia are not  so manifestly prevalent in the academic environment 
so as t o  cause embarrassment or problems. A more critical interpreta
tion is that  academics concerned with these issues are unaware of un
dercurrents of opinion that (probably) exist right in front  of us. Uni
versities are enlightened parts of society and one wouldn't  immedi
ately expect racist and xenophobic ideas to  flourish in this environ
ment. However, academia is an integral part  of society and not  en
tirely immune t o  the undertow of opinion that permeates society a t  a 
particular point in time. We  know from the 1930s and 1940s that  
academics were not always in the front line protesting against Fascism 
and Nazism, although we also need to  recognize that  individual aca
demics and intellectuals did take on this role. Many perished in Nazi 
death camps. Bertrand Russell and Jean-Paul Sartre among others re
ceived much criticism for organizing and participating in the so-called 
Russell Tribunal in the 1960s on the war  crimes committed by the 
United States in Vietnam. We all recognize the courage of André Sa-
charov who  single-handedly protested against violations of human 
rights in the Soviet Union in the 1970s and 1980s. 

What  should the academic response to  racism then be? H o w  should 
we  deal with it and what  can we do? The answer is fairly obvious. 
Racism needs to  be identified, analysed and combated, in all domains 
of academic work.  



1. In teaching; As racism is founded on erroneous and supersti
tious beliefs it is essential that academic courses should present 
the modern scientific understanding of human differences and 
commonalities from a broad range of perspectives, and also to 
critically analyse contemporary expressions and forms of ra
cism. 

2. In research; Continued search into the social conditions that 
serve as breeding grounds for racist ideas needs to be carried 
out. We need to collect information and analyse it. 

3. In academic organization; Academics as a collective and as indi
viduals have to make a clear stand against racism. Academic or
ganizations need to be scrutinised and action must be taken 
against inequalities and discrimination that exist in our own en
vironment if our commitment is to gain credibility. 

Marian Tannam and OUve Broderick have clearly formulated the re
sponsibility of academia in the field of racism and xenophobia, and 
their two  papers may be seen as representing the collective view that  
arose out  of the 1999 UNICA conference on racism and xenophobia. 
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Racism a n d  t h e  Belgian s ta te  
Paul Magnette, Free University of Brussels 

Introduction 
Recent opinion polls have revealed that Belgium is one of the Euro
pean countries where racism is the most widespread (Eurobarometer 
47): while 33 percent of Europeans asked affirmed that they are 'very 
or  quite racist', this proportion reached 5 5 percent in Belgium, which 
was the highest score'. Many commentators were surprised by these 
results. Belgium is indeed a rich and peaceful country, which has ex
perienced the coexistence of different 'nations' within the same state 
for more than one and a half centuries. Some ten percent of its popu
lation is of foreign origin and rough estimations indicate that  one in 
four Belgian citizens have a t  least one foreign grandparent (MoreUi 
1992). Extreme-right parties have had important electoral successes in 
the last ten years, although they remain much weaker than their Aus
trian and French counterparts (Delwit, De Waele &c Rea 1998). 

In order t o  understand why racism has become so commonplace in 
Belgium, it is necessary to  place the 'migrant question' within a 
broader political framework. This article will first give a brief account 
of the nation-building process that took place in Belgium from 1830 
onwards, and of the curious political system t o  which it gave birth. I 
will then come back to  the immigration policies, in order to  show t o  
wha t  extent they were determined by the peculiarities of the political 
system. After having described the present situation of racism and 
ethnic discrimination, I will finally try to  explain why racism has be-

I. It needs t o  be borne in mind that comparison is always difficult and Euro-
barometer opinion polls are usually considered as rather unreliable. 



come a central feature of the contemporary Belgian civic culture. The 
hypothesis underlying this article is that though the political system 
may not  be seen as the source of racism it certainly plays an  impor
tant  role in the transformation of racist attitudes into racist behav
iour. 

O n e  s t a t e ,  t w o  na t ions  
In political science literature Belgium is often seen as a case study. 
With one of the oldest parliamentary regimes in Europe, it has in
vented a peculiar w ây of allowing the coexistence of different nations 
within the same political framework. This 'model'  emerged gradually, 
and mainly after the Second World War.  During the whole 19th cen
tury and the first half of the 20th, the Belgian elite strove t o  make 
their country a united and modern nation. And it is because they fai
led t o  d o  so that  the 'Belgian model' needed t o  be invented. 

The age of nation building 

After they had proclaimed their independence, in 1830, and after it 
had been accepted by the great powers of the time, the Belgian elite 
felt the necessity to  bypass their differences in order to  build a 'na
tional feeling'. Catholic and liberal politicians disagreed on virtually 
everything except the preservation of their bourgeois privileges and 
the absolute necessity of preserving their independence. The 1830s 
was a decade of romanticism in Europe, and the Belgian bourgeoisie 
was  proud of its Volksgeist as all other European nations, small or  
large, new o r  old, were a t  the time (Deprez &c Vos 1998). Painters 
and writers were required t o  create 'Belgian schools' in order t o  
spread the prestige of the young nation among the elite of the conti
nent (Pil 1998). 

This classic nation-building process based on the invention of tradi
tions and rewriting of a long and glorious history (Hobsbawm & 
Ranger 1983), proved t o  be efficient as far as the leading class was 
concerned. Emile Verhaeren and Maurice Maeterlinck, among many 
others, felt 'Belgian' enough to  write patriotic poetry in praise of the 
fighting nation during the First World War.  But these noble feelings 



remained unequally spread among the working classes. Those politi
cians, artists, intellectuals and businessmen w h o  agreed on  the neces
sity of promoting their Belgian identity, inside and outside the terri
tory, were all par t  of the French-speaking elite, whether they lived in 
Brussels, in the Flemish or  Walloon part  of the country. They believed 
tha t  French had t o  be the only official language, replacing the old 
Walloon and Flemish dialects spoken in the country and suburbs. 
French remained, until the Language Acts of the 1930s, the only lan
guage of the Belgian parliament, high courts, central administration 
and army. But since education was not compulsory during the 19th 
century, this policy of linguistic homogenisation failed. Flemish peas
ants were unable t o  understand the decisions applied t o  them in the 
courts o r  by the administration, and some of them died on the battle
fields of the Great War ,  the legend says, because they could no t  un
derstand the orders of their French-speaking officers. 

Subnational building 

This linguistic opposition of classes led t o  the emergence of the Flem
ish movement. As early as the 1840s, Flemish writers tried t o  promote 
a national language t o  express the  Volksgeist of the 'Flemish people'. 
Political movements followed. According t o  Hroch's  classic law 
(Hroch 1985), the intellectual minority concerned with the study and 
defence of the language of an  oppressed citizenship progressively 
turned into a n  active political movement. Initially it required a bilin
gual status for  the Flemish regions. But the repeated refusals of the 
leading class led t o  the radicahsation of some segments of the move
ment.  During the First World War ,  some Flemish nationalistic groups 
even chose collaboration with the German invaders - because they 
thought they shared the same ethnic identity. Though this largely dis
credited their claims, extreme-right Flemish parties grew during the 
inter-war period - and led t o  collaboration again during the Second 
World W a r .  

These radical segments are however only a minor element of the  
'Flemish National Question' (Vos 1998). While most Flemish Belgians 
have remained loyal citizens of the state since then, the 'separatists' 



remaining a tiny minority (Maddens, Beerten &C Biliiet 1998), the 
quest for  regional autonomy has gained ground after the Second 
World  War .  Regionalist parties emerged in the fifties, asking more 
cultural independence for  their region, and traditional parties have 
progressively adapted themselves t o  these requirements in the 1960s. 
A Walloon movement, though initially much w^eaker, grew in parallel. 
The  1960s w^ere a crucial decade in the 'national '  history of Belgium. 
The great strikes of the early 1960s revealed tha t  Walloon and  Flem
ish leaders were facing growing disagreements as far as economic 
policies were concerned. These, and other divergences, eventually be
came so deep that  political parties split a t  the end of the i96os  decade, 
and began t o  organise the federalisation of the state. The linguistic 
frontier,  symbolically dividing the Flemish and the French-speaking 
parts  of the country, and creating two territories within one state, had  
already been officially defined in 1963. 
At the end of the 1960s, it was clear that  Belgium had,  as the legal 
scholar and regionalist politician Francois Perin p u t  it, 'one state for  
t w o  nations' .  The  first one is the Flemish nation. From the 1970s on
wards,  all Flemish political parties have become soft or  radical re
gionalists. They have chosen t o  promote,  inside and  outside their re
gion, their 'Flemish identity', rather than their Belgian one. Political 
debates have often focused, in their language, on  the differences be
tween dynamic 'Flanders' and lethargic Wallonia. The second nation 
is the Belgian one. Though most French-speaking parties have in
cluded regionalist claims in their programmes f rom the 1970s the 
'subnation-building process' has never been so strong in Wallonia as 
in Flanders. Mos t  Walloon citizens and leaders continue t o  feel Bel
gians rather than Walloons, like those w h o  live in Brussels. 

The consociate compromise 
This hybrid situation has given birth t o  the well-known 'Belgian 
model '  of consociate democracy. Its origins, however, d o  not  lie in the 
national divide but in a historically anterior and equally powerful cle
avage, the one that  opposes Catholic and non-confessional citizens 
(Seiler 1999). 



In the 19th century, when 'democracy' was  limited t o  40.000 of the 
four  million Belgian 'citizens', politics was  a permanent conflict be
tween the right-wing Catholic and the left-wing liberal segments of 
the bourgeoisie. Later on,  when the worker movement emerged and 
the civic body was gradually enlarged a t  the  end of the 18 80s, the 
Catholic right wing reacted through the organisation of its own  
'worker movement' .  While the sociaHsts were creating their t rade un
ions, co-operatives, organisations of mutual  help the Catholic elite 
followed the same strategies. After the Second World W a r ,  social se
curity and  public services were built on these elements: this means 
tha t  those crucial structures of the Welfare State were right f rom their 
very start,  split into two 'pillars'. From their birth t o  their death citi
zens were par t  of one of these two  sub-societies: they were born in a 
Catholic o r  in a non-confessional hospital; they went  t o  Catholic o r  
public schools and universities; they were members of Catholic o r  
non-confessional trade unions and 'mutuelles'; and they voted for  
Catholic o r  non-confessional parties. 

This crucial cleavage crosses the national divide: there are Flemish 
and French-speaking Catholic sub-societies, as well as Flemish and 
French-speaking non-confessional organisations. This peculiar situa
tion creates a highly complex society, which cannot be ruled peace
fully according t o  the classic Westminster model of parliamentary 
democracy. Proportional representation was  chosen in 1899 precisely 
t o  avoid a permanent confrontation between Flanders, which was  
mainly a supporter of the Catholic pillar, and the largely non-
confessional Wallonia. A 'proportional style of government' emerged 
after the  Second World War .  Large coahtions were built, uniting 
Flemish and French-speaking Catholics and Flemish and French-
speaking socialists o r  liberals. In other words,  opposed segments tend 
t o  prefer compromise, sharing the public good between them, rather 
than f rank opposition. Those sub-societies recognise and respect each 
other, and all agree on  a principle of self-organisation: just t o  take a n  
example, after the clashes of the i95os ,  governments did not  interfere 
in the regulation of the two 'networks'  of education anymore, and  left 
their organisation t o  the Catholic and the non-Catholic structures. 



The  same occurred with health services and other aspects of social se
curity. As the Dutch political scientist Arend Lijphart lucidly stated in 
the 1970s, Belgian government is based on a principle of mutual  rec
ognition of the segments, and permanent compromises between them 
to  distribute public goods (Lijphart 1977). A civic culture tha t  is close 
t o  the Italian tradition of 'lotizzazione' or  the Austrian logic of 
'Poporz '  emerged t o  deal with the divisions of Belgian society. 

The  federalisation of the state, made step by step during the 1970s t o  
1990s is another consequence of the dual Belgian nationhood. It fol
lows the same logic: regionalist movements succeeded in convincing 
traditional political parties t o  give ever larger competencies t o  the re
gions, so tha t  they can rule their problems themselves, as pillars have 
done since the Second World War .  The state in Belgium has gradually 
become a n  empty framework. Decisions are actually taken, and poli
cies implemented, by regions and pillars limited t o  segments of the 
'nat ion ' ,  while central administration concentrates on  some general 
powers (defence, finances, security...) which are themselves growingly 
limited by the process of European integration (Magnette 1997b). 

Is there, finally, a Belgian identity? There is certainly not  if, by iden
tity, w e  mean ethnic cohesion. Belgium is a precarious set of linguistic 
and cultural minorities w h o  have invented several institutional tech
niques t o  avoid oppressing each other too  patently. But beyond these 
differences, there is a certain 'Belgian spirit', based o n  common social 
values and political habits. There has always been, in Belgium, a con
sensus on  the importance of social solidarity a t  work  and the organi
sation of social security systems, which makes it a sort of Scandina
vian country. Similarly, Belgian citizens agree that  the state should no t  
be too  visible and should give autonomy t o  all 'communities', whether 
they are cultural, religious o r  ideological. Flemish and French-
speaking citizens share this civic culture of social self-organisation and 
the idea tha t  compromise is more valuable than open conflict. The 
proportional structure of the political system reflects this deep feature 
of the Belgian society. These old traditions of division and resource
fulness may help t o  understand why the 'migrant question' has never 



been clearly addressed in Belgium, and why racism has become com
monplace. 

Politics a n d  (non-)policies of migrat ion in Belgium 
Belgium became a country of immigration a t  the beginning of the 
zoth century. During the last decades of the 19th, Belgium had rather 
been a country of emigration. Though they are not  comparable to  the 
Irish or Italian cases, flows of Belgian workers to  the United States of 
America, and to  closer countries, were important until 1900 (Stengers 
1992). 

The political economy of immigration policies 

The situation was reversed after the First World War .  Belgium was 
then one of the most important industrial countries of Europe, par
ticularly in the sectors of coal and steel industries that remained a t  
that  time the heart of the 'industrial revolution'. After 1918, employ
ers of these sectors convinced the public authorities that demographic 
trends created a gap in the available manpower, and that it would be 
necessary t o  recruit foreign workers. During the early 1920s, 'com
missions of recruitment' were sent to  Italy, Germany and Central 
Europe, on the initiative of employers and with the official support of 
the public authorities. As early as 1923, ten percent of the miners 
were foreign workers, coming from Poland, Italy, Yugoslavia, Hun
gary and even Morocco and Algeria. This trend was interrupted in 
thei930s,  when the international economic crisis engendered massive 
unemployment. Immigration was then seen as the source of strong 
competition between national and foreign workers, and trade unions 
eventually required that national workers be protected by the state. 
This logic of ebb and flow, determined by employers with the passive 
support of the public authorities, has continued until this day (Mar
tens 1976). A work permit was created in 1936, which was delivered 
by the Ministry of Work and Social Affairs when employers asked for  
it. This document strictly defined the sectors in which foreign workers 
were allowed to  work and the length of their authorised residence, so 
that immigration could be stopped when economic developments ten-



tended t o  occasion unemployment. Immigration was  not  understood 
as a process of permanent residence, but as a temporary f low bound 
to  economic cycle. 

However,  it soon became, important in terms of sheer numbers. In 
1937, 20-Z5 percent of miners were foreign workers,  and foreign citi
zens amounted t o  4 percent of the total population. Political migra
tions had  also played a certain role, though it was much more limited 
in scope: about  3 0 . 0 0 0  Italians arrived in Belgium because they were 
persecuted by the fascist regime in the  1 9 2 0 - 1 9 3 0 S  (Morelli 1 9 9 2 )  as 
did  6 5 . 0 0 0  t o  7 0 . 0 0 0  German and Austrian Jews (Steinberg 1 9 9 2 ) .  

The  same logic governed the immigration policies of the immediate 
post-war period. The reconstruction of national industries in Belgium, 
as in most  other Northern European countries, required manpower 
resources, which were not  available in the country. As immigration 
had  already been experienced in the inter-war period, it was  seen as a 
natural  solution t o  this problem by economic and political leaders of 
the time. The  'coal battle' (the reconstruction of coal industries and 
other related sectors) would have been impossible without massive 
immigration. Belgium passed bilateral agreements with Southern 
European countries that  had problems with unemployment: first with 
Italy ( 1 9 4 6 ) ,  then with Spain ( 1 9 5 6 )  and later with Greece ( 1 9 5 7 )  -

after the  'tragedy of the Casier', a mine incident where  262  miners, 
among which  136  Italians, were killed and which revealed the terrible 
working conditions of miners t o  the public. 

These agreements stated that  Belgium would provide coal in exchange 
for  manpower t o  the emigration countries, and that  foreign workers 
would be granted some social benefits, and notably the same working 
conditions and wages as Belgian workers. After 1957, these principles 
along with the principle of 'equal treatment'  between national and 
other European workers were adopted in the Rome Treaty with refer
ence t o  the circulation of manpower (Magnette  1 9 9 7 b ) .  

This does no t  mean, however, that  immigration was  permanent dur
ing this period. The ebb and flow trend continued, immigration being 
opened and closed by public authorities according t o  the situation of 



the national economy and the requirements of the employers of the 
sectors where foreign workers were recruited (Martens 1976). Be
tween 1958 and 1961, immigration was stopped, with the support  of 
trade unions. But after 1962, new flows were organised, f rom areas 
further afield: agreements were signed with Turkey and Morocco in 
1964 and with Tunisia and Algeria in 1969 and 1970. The Rome 
Treaty had indeed given more or  less the same wages and social ad
vantages t o  European migrants, so that they had become as 'expen
sive' as Belgian manpower: employers were looking for workers w h o  
were ready t o  accept those hard and low-paid jobs that  Itahans were 
beginning t o  refuse (Magnette 1997b). 

During this period, economic calculation was the major  source of 
immigration. Foreign manpower was understood in abstract terms as 
an  interesting 'factor of production'. In periods of low activity, the 
latent racism of employers and political leaders led them to think that  
foreigners might accept jobs that  were not taken by Belgians or  earlier 
migrants (Deslé 1995). As the capitalist economy is an unstable dy
namic, immigration must follow its trends. Until the 1960s, and 
though many migrants had been living in Belgium for twenty or  thirty 
years, migrations were not  understood as permanent installation of 
foreign citizens but as temporary economic movements of factors of 
production. 

The situation changed in the 19605. A report of the famous French 
demographer Alfred Sauvy argued that the Belgian, and particularly 
the Walloon, population was declining, and concluded that perma
nent immigration might be a long-term solution to  this problem. This 
argument progressively altered immigration policies. Civil servants 
and political leaders began t o  understand that  immigration could be 
durable. Measures were taken to  favour the installation of their fami
lies - w h o  were granted attractive social advantages. But the question 
of their 'integration' in Belgium remained unclear. Mos t  politicians of 
the time thought that  if they had a job and social advantages for  their 
families (housing, education, health services and social security), for
eigners would naturally become par t  of the Belgian society. The ques-



t ion of their civil and political rights was  no t  considered a t  that  time, 
since it  seemed natural that  foreigners remain 'denizens'. 

The rise of the 'migrant question' 
Immigration and  its social consequences became a political issue a t  
the end of the 1960s. The 'problem' first arose in work  environments. 
Trade  unions, which had sometimes been hostile t o  foreign workers in 
the past ,  denounced persisting discrimination between national and 
non-national workers. European migrants had been given the same 
social rights as Belgians in the 1960s, but non-European migrants had  
t o  wai t  until 1970 t o  be granted industrial citizenship (rights t o  vote 
and  be elected in work councils). All migrants continued t o  be ex
cluded f rom political citizenship, and moreover their residence often 
remained unsure. 

The  migrant question emerged when the mobilisation of university 
students and social movements claimed the attribution of a stable civil 
and  political status t o  foreigners, a t  the beginning of the 1970s (Rea 
1997b). A political commission was  created as a consequence of these 
movements, which was supposed t o  suggest a 'code of foreigners' de
fining their rights and status. Integration was  understood, in these 
spheres, through social and political citizenship. But political hesita
tions were so deep that  laws on the residence of foreigners and  pro
hibiting racism were only adopted in 1980. The government estab
lished in 1979 had suggested granting some political rights t o  foreign
ers (Alaluf 1997), but a new version of the 'migrant question' emerg
ing a t  that  time blocked this proposit ion\  

From the mid-1970s onwards, racism indeed entered political spheres 
(Delwit, De  Waele & Rea 1998). NationaHstic movements had  al
ready spread racist and anti-Semitic arguments in the thirties, bu t  

2. The  State Council (Conseil d'Etat), one  of the highest courts of the country, 
had moreover stated that the constitution needed to  be modified before politi
cal rights be granted t o  non-nationals. Since modifying the constitution re
quires a two-third majority, this legal argument turned into a strong political 
obstacle, which could only be bypassed by ratifying the Maastricht Treaty -
granting political rights to  European citizens - in 1999  (Magnette 1999) .  



these discourses had been deeply discredited by the Nazi experience 
during the Second World War .  When immigration was  massively 
stopped in 1974, as in most other European countries facing eco
nomic crisis and growing unemployment, the old argument tha t  for
eign workers 'steal' Belgian citizens' bread and jobs re-emerged. It 
was  initially limited t o  small extreme-right wing groups, but spread, 
in more  'politically correct' terms, to  traditional parties in the 1970s 
and 1980s. Biological racism was  not defensible anymore, given the 
vulgarisation of scientific works demonstrating the falsity of so-called 
'scientific racism'. But a new version of racism succeeded the former 
one: if it were true that  there was  n o  biological superiority o r  differ
ences between races, the racists argued, there remained deep cultural 
differences between ethnies. These were so important,  they continued, 
tha t  groups coming f rom remote regions and cultures could no t  be 
integrated in Western societies (Taguieff 1992; Rea 1997b). This was  
the impHcit 'reasoning' underlying the 'argument '  that  Belgium had  
bypassed the 'point of toleration' as far  as integration of foreigners 
was  concerned. At the end of the 1970s, this neo-racist discourse was  
so widely spread in Belgium that  politicians of all parties, f r om  the 
socialists t o  the right-wing liberals, could publicly support this point  
of view. This cultural climate was  a t  the source of the first deUberate 
policy of immigration. 

The three ages of the 'migrant question' 

The policy-mix elaborated during the first half of the 1980s by a con
servative government t o  answer this migrant question was deeply am
bivalent. Its official line, defined by the Minister of Justice Jean Gol, 
was  the following; immigration must  be stopped, and the integration 
of those w h o  reside in Belgium and intend t o  stay in the country must  
be strongly promoted. Different measures were supposed t o  contrib
ute t o  this objective: first, immigration flows had t o  be controlled 
more severely and limited; secondly, those immigrants w h o  did no t  
wan t  t o  integrate themselves in the host country had t o  be financially 
encouraged, or  legally constrained in the case of offenders, to  return 
t o  their country of origin; thirdly, municipalities which had a high 
concentration of foreigners would be authorised t o  refuse new mi



grants,  t o  avoid the creation of ethnic ghettos; and fourthly, access t o  
citizenship would be made easier for  those w h o  wanted t o  integrate 
themselves, and  proved it. 

These measures were inspired by two  different motivations: o n  the 
one hand,  they confirmed the racist argument that  integration is no t  
always possible, and is only possible where the proportion of foreign
ers is no t  t o o  high; on the other hand,  they were based on the republi
can idea tha t  integration must be a strong process, and tha t  it is a n  
individual matter that  may be dealt with by legal means (granting 
rights through citizenship). This policy gave rise t o  intense public de
bates. Left-wing movements strongly opposed the more restrictive as
pects of it, and  its underlying racist reasoning; extreme-right-wing 
parties and some elements of traditional parties denounced its permis
siveness. In the academic spheres, it was generally seen as a n  incoher
ent  set of measures, showing that  there was  n o  clear doctrine of 
integration and  social cohesion in Belgium. 

These debates led the centre-left government established in 1988 t o  
set u p  a 'Commissariat royal å la politique des immigrés' (Royal De
partment  fo r  migrants policy) that  was conceived as a consultative 
organ for  governmental measures. During its five-year life this new 
organ would produce a number of reports describing the state of dis
criminations in the legal, social, cultural and political spheres, and  
suggest, for the  first time, a precise doctrine of integration. 

The  definition given in the first report deserves t o  be quoted a t  full 
length because it was  the result of a long reflection, and could have 
been the basis of a coherent policy: 'The concept of integration: 1/ de
rives f rom the notion of insertion, defined by the following criteria: a) 
assimilation as far  as is required by public order; b) support for  strong 
insertion according t o  the fundamental social principles underlying 
the culture of the host country, viz. modernity, emancipation and con
firmed pluralism, in the sense given t o  the modern Western state; c) 
unequivocal respect of cultural diversity considered as mutual  en
richment in other spheres. 2/ is coherent with structural involvement 
of minorities within the activities and objectives of public powers '  



(CRPI 1989: 38-39). In other words,  integration was understood as a 
reciprocal process and social equality) and the Anglo-Saxon one (re
spect of the  rights of the minorities). 

This report  was  adopted by Parliament in 1990, and it was  supposed 
t o  be the major  reference for  the future migrant policies. But after the 
years of restriction (1984-1989) and of reflection (1989-1994) came 
the time of hesitation (1995-1999). This is partly due t o  the unex
pected successes of extreme-right parties, particularly in Flanders, in 
the general elections of 1995. Though many measures based on  a co
herent notion of integration were adopted a t  that  time, many politi
cians thought  tha t  the best means t o  fight racism and extreme-right 
parties was  t o  come back t o  a discourse of restriction and  toughness. 

The present period is thus marked by schizophrenia between positive 
actions of integration, usually no t  a t  all or  only weakly echoed in the 
media, and highly publicised discourses of restriction and security-
based policies. Among the positive measures taken since 1994 may  be 
quoted: the strengthening of laws prohibiting public expression of ra
cism and  limiting the rights of racist parties; the modification of citi
zenship laws enlarging access t o  it; 'positive discrimination' measures 
in education, employment, social services; equalisation of social 
rights... But these long-term policies, based on  the idea tha t  the state 
must give foreigners the same rights as those granted t o  nationals, and 
that  it has a duty t o  promote the integration of foreigners positively, 
through concrete social programmes, is generally hidden by a largely 
spread discourse of negative action. The Flemish socialists Ministers 
of Internal Affairs have, between 1994 and 1999, promoted a restric
tive policy as far as refugees and asylum-seekers were concerned. And 
they have presented 'security policies', based on  the strengthening of 
the police and  legal means t o  combat crime, as an  implicit element of 
their migrant pohcy. The frequent amalgam between police, security 
and asylum policies (Bigo 1992) has been particularly patent in Bel
gium during the last five years, and has given, once again, a sort of 
official acknowledgement of racist feelings. 



The state of discriminations and racism: some data 

At the end of a century of massive migrations, the  integration of for
eign persons remains an  open question in Belgium. Some 900.000 for
eigners live in Belgium today, a small 10 percent of the whole popula
tion'. 

M o s t  of them are Europeans: Italian citizens, mainly living in Wal-
lonia (205.782), Spanish (47.415), Greek (19,216) and Portuguese 
citizens (25.726) mainly in Brussels, and derived f rom economic mi
grations. But also French (103.536) and Dutch citizens (83.200), liv
ing in the frontier areas or  following national enterprises and interna
tional institutions, as d o  Germans (33.220) and  British subjects 
(26.095). Non-European foreigners amount  t o  approximately 
Z40.000 persons, including Moroccans (132.831) and Turkish citi
zens (73.818) mainly residing in Brussels and Flanders. 

The geographical structure of this immigration follows a classic pat
tern (Kesteloot et al. 1997): most foreigners live around the industrial 
centres where they or  their parents arrived, and in the capital city, 
host  of many international companies and institutions. There are 
280.000 foreigners in Brussels, out  of a global population of 950.000 
persons (29.3 percent); nearly the same amount  of foreigners living in 
Flanders, whose population is six times larger (5.1 percent); and 
about  335.000 in Wallonia, 11.2 percent of its approximately three 
millions inhabitants. This means that  while Flanders is close t o  the  
Dutch or  Scandinavian proportions, the French-speaking regions are 
closer t o  the French and German cases. 

The proport ion of immigrants was declining a t  the end of the 1990s. 
Immigration is n o w  limited t o  short-term periods in well defined sec
tors (agriculture, tourism, households). Negative trends are partly due 
t o  the fact tha t  many migrants go  back t o  their country of origin after 
they have retired - followed by many Belgians, retiring t o  the South of 

3. Those data are drawn from the annual report of the Centre for equal opportu
nity and opposition to  racism. They can be found, along with many other 
quantitative data, o n  the website of the centre: http://www.antiracisme.be/ 

http://www.antiracisme.be/


France, Spain or  Italy - and more largely by the fact that  many for
eigners are given access t o  Belgian citizenship. Since economic immi
gration is declining, the arrival of foreigners is mainly related t o  asy
lum. In 1998, about  22.000 persons asked for  refugee status in Bel
gium, 29 percent of whom were accepted. Mos t  of them come f rom 
Turkey, the former sociaHst countries of Central and Eastern Europe 
and f rom Congo, one of the former Belgian colonies. 

The social stratification of immigration also follows a classic pattern.  
Foreigners are  over-represented in household work,  tourism, steel in
dustries and seasonal jobs, while they are under-represented in public 
services and enterprises and in services (Wrench, Rea &C Ouali  1 9 9 9 ) .  

The  proportion of foreigners among the unemployed (20.4 percent) is 
nearly twice as important as their weight in the general population. 
Moreover,  studies have showed that  in spite of legal progress, dis
crimination a t  work ,  notably as far  as wages are concerned, remains 
important  (Ouali  1 9 9 7 ) .  

Policies conceived and implemented t o  combat this discrimination of
ten prove inefficient in the short term, though a large set of measures 
have been taken t o  improve the employment of foreigners a t  all levels 
of power (simplification of administrative procedures and suppression 
of restrictions, positive support through quotas and financial support ,  
education programmes...). 

The  high level of overt o r  implicit racism also shows that  discrimina
tions remain even more important in mentalities than it is in practices. 
An opinion poll carried out  by Eurobarometer a t  the end of 1997 
(Eurobarometer 48) revealed that  Belgium is one of the countries least 
tolerant of immigration. Asked whether they thought foreign workers 
should be accepted in the European Union,  60 percent on  a European 
average said that  workers coming from the South of the Mediterra
nean should be accepted with restrictions, while 2 i  percent thought  
they should no t  be accepted. In Belgium, only 50 percent thought they 
should be accepted with restrictions, and 38 percent they should no t  
be accepted - the highest score. Similar results were reached for  
workers coming f rom Eastern Europe. In this poll Belgium also ap



pears as the country least open t o  political asylum: only l o  percent 
would accept refugee-seekers without restrictions, 51 percent wi th  re
strictions and  32  percent would no t  accept them a t  all (against 20, 55 
and 18 percent on  a European average). 60  percent of the persons as
ked in Belgium thought there were too  many foreigners in Europe (45 
percent in European average), the second score after Greece (71 
percent). And 22 percent in Belgium felt that  the presence of persons 
of another citizenship was  disturbing (13 percent in Europe); the pres
ence of persons of another race was  thought even more disturbing: 30  
percent in Belgium and 15 percent in Europe. Only Greece, once 
again, showed higher scores in both cases. 

Legislation against racism has recently been strengthened in Belgium. 
A 1981 law prohibiting racism has been revised t o  include new forms 
of expression, tougher sanctions and broadened t o  include new asso
ciations and  categories w h o  may be victimized. In parallel, legal 
measures have been taken against racist parties, which can be de
prived of public financing and refused access t o  public T V  and  radio 
(Bribosia &C Juramie  1999). But it remains difficult t o  apply these 
measures. The  number of decisions taken against public expression of 
racist opinion amounted to  eleven in 1998, nearly as much as the  
fourteen decisions taken between 1981 and 1991. This is partly due 
t o  the fact tha t  the Centre for  equal opportunities and opposition t o  
racism (a public organ which succeeded the Royal Department in 
1994) has been very active in the last few years in helping victims t o  
bring their cases t o  court. Implicit racism is much more difficult t o  
combat:  when a n  employer refuses t o  give a job t o  a foreign worker,  
it is very difficult t o  produce evidence of the racist motivations of the 
employer - the same is true for  housing. N e w  solutions are looked 
for;  some suggest that  statistics might be taken as an  evidence, as in 
the Netherlands, in companies where foreigners are apparently no t  
recruited; some sectors choose t o  create their own code of conduct t o  
prevent discrimination or  to  establish organs of mediation t o  avoid 
going t o  court  in case of conflict (Martens &c Sette). But the statistics 
quoted earher show that  these measures are far  f r om curbing implicit 
racist discrimination. Moreover, antiracist legislation may have vi-



cious consequences: extreme-right wing politicians indeed tend t o  de
velop a politically correct racist discourse t o  avoid prosecution and,  in 
doing so, help diffuse racist arguments among the population. 

Why has Belgium, this rich and peaceful country with an old tradition 
of immigration, become one of the most racist countries in Europe? 
This is the difficult question I will try to answer in the last section of 
this article. 

Racism in a multi-national democracy :  S o m e  e x p l a n a t i o n s  
In the first par t  of this article, I recalled that Belgium has had an  un
usual nation-building process, which has led t o  a dual national iden
tity within the same state, and to  the organisation of a consociate 
mode of democracy. In the second part, I briefly described the peculi
arities of immigration policies in Belgium, underlining the role racist 
representations played in their definition. In this last part  I will try t o  
see how far these policies and their results can be explained by the pe
culiarities of the social and political system. 

Three elements of the multi-national Belgian democracy seem t o  be 
important in this respect: the fact that ethnic identities have always 
played a crucial role in Belgian politics; the latent racism, or  eurocen-
trism of Belgian leaders and the absence of a coherent doctrine of na
tional identity. 

The ethnicisation of politics 

When the Flemish movement grew at  the end of the nineteenth cen
tury, it thought of itself as an ethnic group fighting for the respect of 
its cultural and linguistic identity. This was a typical case of a nation
alistic movement, part  of the romantic wave of the time. These claims 
were directed against the French-speaking elite of the country. The 
peculiarity of this movement is that,  though this conflict had obvious 
socio-economic bases, it was understood in cultural terms. In other 
words, Flemish peasants saw themselves as 'Flemings' oppressed by 
the 'Fransquillons' rather than as peasants oppressed by the bourgeoi
sie. As already mentioned, the most radical segments of these move-



ments even went  so far  as t o  collaborate with the Germans during the 
t w o  world wars,  arguing that  they had the same ethnic identity. Later 
on ,  the Flemish movement re-directed its claims against ' the Wal
loons',  w h o  were supposed t o  be lazy and cheats, and t o  benefit f rom 
the resources of the state produced by the courageous Flemish people. 
Though it is expressed in economic terms of 'North-South financial 
transfers'  nowadays, this remains commonplace in large sectors of the 
Flemish political class. Similarly, some segments of Walloon move
ments reacted against ' the Flemings' w h o  oppressed them and  used 
the state machinery t o  promote their region. These discourses, f r om 
which Brusselers are absent - or  criticised as pretentious inhabitants 
of the capital city - ,  might be one of the sources of racism in Belgium. 
When  politics are expressed in terms of social groups, or  ideological 
affinities, there normally is n o  room for  ethnic identification. But 
when politics are based on a permanent conflict and  search for  com
promise between ethnies and minorities, the way is paved for  a stig-
matisation of all ethnic groups. In other words,  the importance of eth
nic identities in the Belgian civic culture might be seen as a pre
condition for  racist expression: why  should people no t  refuse ' the Ital
ians'  o r  the 'Moroccans'  when pohticians oppose the Walloons o r  the 
Flemings? 

Latent racism of leaders 

The use made  of immigration between the 1920s and the late 1960s 
shows that  'foreign workers '  were seen by employers and public offi
cials as an  inferior social category: this population might be housed in 
the camps built during the war  for  German prisoners, sent t o  the 
mines where the Belgians did not  wan t  t o  work  anymore, paid with 
lower wages and granted less social advantages... With few excep
tions, political leaders found it normal, and most  of them still find it 
normal,  t o  deprive them of some civil and all political rights and t o  
limit their access t o  public employment. 

It would be too  simple t o  say that  those racist attitudes were limited 
t o  the leading class: there is an  abundance of evidence of discrimina
tion and  strong conflicts between workers. But it needs t o  be under



lined tha t  economic and political leaders without any public debate 
made policies of immigration, and  that  initial discrimination may  ha
ve played a role in the formation of broader racist opinions. Studies of 
labour conflicts have shown that  forms of solidarity between foreign 
and national workers have been at  least as important as racist 
conflicts (Rea 1997b). While discrimination initially was  practised by 
economic and  political leaders, the first movements against discrimi
nation emerged in the working class and the 'moral  minority' of uni
versity students. These political acts have, a t  least, helped transform 
latent into patent racism. 

The absence of a coherent idea of national identity 

Political debates on  immigration, asylum, political rights of mi
grants. . .  all show that  there are fundamental differences between the 
Flemish and  French-speaking conceptions of wha t  the 'nation'  means 
and of the place foreign citizens can find within it. This is also appar
ent in academic debates: while most  French-speaking scholars defend 
the 'republican' model of individual integration through citizenship, 
most  Flemish scholars plead for  the Anglo-Saxon model within which 
minorities are  recognised as such and given an  ad hoc status within 
the nation (MoreUi 6c Schreiber 1998). 

As we  have seen in the second par t  of this article until the end of the  
1980s, there were n o  elaborate doctrines of integration, and immigra
tion policies were governed by pragmatic arguments o r  demagogic 
motivations. During the 1990s, after the federalisation of the state 
had given regions large autonomy in policies related t o  the 'migrant 
question' (education, housing, employment...), differences appeared 
more clearly. 

In Flanders, two  competing logics interfere. O n  the one hand,  the 
promotion of Flemish identity by political leaders and public authori
ties, has led t o  policies of cultural integration, close t o  the German 
'ethnic' model. Measures were taken to  help foreigners learn Dutch,  
and integrate themselves in the 'nation'  through its language. These 
policies also apply t o  French-speaking Belgians living in Flanders: 
administrative facilities are limited, French-speaking T V  channels are 



forbidden, and  some social housing is reserved for  Flemish-speaking 
persons.. .  Since there is n o  real 'ethnic' discourse, bu t  rather a linguis
tic one,  this can be seen as a new version of the French process which 
turned 'Peasants into Frenchmen': a process of linguistic homogenisa-
tion and  'tradition-building' designed t o  create loyalty t o  the Flemish 
nation. There is n o  real ethnic closure of this nation, since linguistic 
conversion seems to  be considered as a test of integration. O n  the 
other hand,  Flemish leaders may also be more open than French and 
French-speaking Belgians t o  minority protection. Though Belgium has 
no t  ratified the Convention of the Council of Europe which protects 
the minorities - because some Flemish political leaders refuse t o  con
sider French-speaking groups living in Flanders as minorities - several 
measures promote the identity of 'cultural communities': multi
cultural teaching, bilingual (Flemish-Turkish) official indications in 
towns, financing of self-organised migrant groups. . .  are some ele
ments of these Flemish policies. They are inspired by the Anglo-Saxon 
model,  within which cultural communities are recognised as such and 
invited t o  find, collectively, their place in the composite nation. 

In the French-speaking regions of Belgium, measures have so  far  been 
much more pragmatic. The recent official doctrine of Wallonia - de
fined e. g. in an  unofficial 'constitution' of the Walloon region, writ
ten by a group of left-wing politicians and intellectuals - is the pure 
republican model: the Walloons are all those w h o  live o n  the terri
tory, and they should all be given the same rights. This argument is 
based on the fact that  the Walloon region has largely been built 
through industrialisation, with populations coming f rom abroad,  so  
tha t  most  Walloons have a foreign origin. The  ius soli doctrine of 
identity leads t o  a conception of individual integration through social 
and political citizenship. But Walloon leaders are also ready t o  accept 
discriminative action in favour of immigrants, contrary t o  republican 
French leaders w h o  denounce this contradiction wi th  the principle of 
equality between citizens. 

These divergences have been particularly clear in a recent debate o n  
citizenship and the political rights of migrants (Magnette 1999). 
While most Flemish leaders defended integration through citizenship -



the most conservative wing adding that signs of cultural or a t  least 
linguistic integration were needed most French-speaking members 
of parliament supported the idea t o  grant political rights t o  foreigners. 
A similar divide was visible in the parliamentary debates on the pro
hibition of racist movements: while most French-speaking MPs were 
willing t o  deprive these parties of public funding, large parts of the 
Flemish political class was opposed to  this measure - finally adopted 
with conditions. 

Given the federal nature of the state, there is no  such thing as one mi
gration policy in Belgium. There is a federal policy of immigration 
and asylum, which is a hybrid compromise between Flemish and 
French-speaking doctrines, based on the European consensus that  
immigration should be strictly limited; and there are Flemish, Brus-
seler and Walloon social policies of integration, poorly co-
coordinated and supported by federal funds. 

This diversity is certainly one of the sources of the inefficiency of inte
gration policies, long delayed by political disagreements. It might also 
be one of the sources of racist opinions: in a country where the politi
cal elite does not agree on what  the 'nation' is and on  how foreigners 
should be integrated within it, where  MPs oppose each other on  wha t  
racism is and on how it should be combated, the 'migrant question' is 
frequently opened and never answered. H o w  could citizens, in these 
conditions, have a clear conception of what  a universalistic society 
means? 
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The atti tude t owards  foreigners in Belgium 
Bart Camhré, Hans De Witte, Jaak Billiet, University ofLeuven 

introduction 
T o  understand the existence of extreme right wing parties and the 
feelings of ethnocentrism in this 'rebuilt' country, one needs a short 
overview of the political structure and the political situation in Bel
gium. The aim of this study is to  go further into the analysis of why 
people are ethnocentric. For an understanding of the political struc
ture of Belgium, we refer to  the contribution of Paul Magnette in this 
volume or t o  the article of Hans De Witte and Georgi Verbeeck'. 

After defining the problem, we will take a closer look a t  the number 
of Belgians who  express racist views. Various types regarding the atti
tude towards ethnic groups will be analysed. T o  see whether the level 
of racism has risen over the recent decade, a comparison in time and 
space (Belgium as well as Europe) is made. 

Further we will discuss an explanatory model for a (negative) attitude 
towards foreigners in Belgium using a LISREL model t o  distinguish the 
contribution of different background variables as well as intermediate 
variables. 

Racism a n d  ethnocentr ism in Belgium 
In Belgium, the concept 'minorities' mostly refers t o  other groups than 
'foreigners' . It first of all refers to  'philosophical' minorities, such as 

I. D e  Witte H .  & G. Verbeeck (2000) .  Belgium: Diversity i n  Unity.  In L. Hagen-
doorn,  G .  Csepeli, H .  Dekker en R. Farnen (Eds.), European Nat ions  a n d  N a 
tionalism. Theoretical and historical perspectives. Aldershot: Ashgate, p .  1 0 7 -
1 3 9 .  



Catholics in Wallonia and 'Free thinkers' in Flanders (De Groof 
1994). Secondly, it refers t o  linguistic minorities such as the Flemish 
in Brussels and  the Francophones in the 'periphery' of Brussels (Van 
Dyck 1996). Finally, it refers t o  foreign ethnic minorities. T h e  Bel
gians tend t o  overestimate the number of foreigners (that is foreign 
citizens). When  they speak about  'foreigners', they mostly (80 per
cent) refer t o  Turks and Moroccans, with a stereotypical image as 
somewhat lazy, dirty and aggressive. In 1998, about  8.9 percent of 
the Belgian population were foreign citizens (MS 1998, 98-100). Wal
lonia has the largest share of the total population (37 percent), 
whereas 31 percent live in Brussels and 32 percent in Flanders. O n  the 
other hand,  the concentration of foreigners is highest in Brussels (29 
percent foreigners) and lowest in Flanders (only 5 percent foreigners). 
In Wallonia about  10 percent of the inhabitants are foreign. The  ma
jority of foreigners (about t w o  thirds) originate f rom member coun
tries of the European Union (mainly Italy, France, the Netherlands 
and Spain). About  3.1 percent of the Belgian population comes f rom a 
non-EU country, mainly f rom Morocco (about 133.000 persons) and 
Turkey (about 74.000 persons). 

In this paper,  we  will discuss the racism against foreigners in Belgium. 
Although former governments failed in their politics regarding Flem
ish and  French minorities, the concepts of national consciousness, na
tional identity and citizenship are too  complex and  need a broader 
historical context t o  be discussed here. 

O n e  remark: recent research (Maddens  et al. 2000) shows tha t  in 
Flanders, an  identification with Flanders is combined with a rejection 
of immigrants, while an  identification with Belgium tends t o  correlate 
with a positive attitude towards these out  groups. In Wallonia, how
ever, the  reverse is found. Here, identification with Belgium is com
bined with a negative attitude towards immigrants, while regional 
identification is associated with a more positive attitude towards for
eigners. 



Definition 

In the literature there exists a lack of clarity in the existing conceptu
alizations of forms of unfavourable attitudes towards ethnic minori
ties (Verberk 1999, 13). We  will only focus on two of the most wide
spread terms in the literature, racism and ethnocentrism. 

Following Sumner (1906), ethnocentrism contains both a negative at
titude towards foreigners and a positive attitude towards the own 
group. The distinction between these two components is unanimously 
accepted nowadays (see also Eisinga, FeUing and Peeters 1990). More  
theoretically, one can say that individuals tend to  create a positive im
age of the group they wish t o  belong to.  This subjective feeling of 
membership gives them a positive social identity (Tajfel 1979-1982). 
Members of other social groups are viewed in a negative way, thus 
confirming the positive identity, because it implicitly means the supe
riority of the own social group. 

'Racism' will here be understood as biological racism. Where ethno
centrism is related to  economic and cultural values, biological racism 
is related t o  perceived biological differences, a perception of biological 
threat and the perceived superiority of the ethnic majority. The nega
tive aspects associated with foreigners are ascribed as biological dif
ferences between races (Billiet &c De Witte 1991, 2; Verberk 1999, 
28). 

Measu r ing  e thnocentr ism a n d  biological racism 
Although ethnocentrism and racism can be measured in several ways, 
one method dominates in Belgian research: the rating of a list of items 
using a five point Likert scale. In these lists, the category 'foreigners' 
is often clarified by referring specifically t o  Turks and Moroccans be
cause it was  found that Belgians referred mostly to  those ethnic 
groups when questioned about foreigners (Billiet et al. 1990). 

Three concepts (and therefore three Likert scales) were developed: a 
general scale to  measure a negative attitude towards migrants, a scale 
for  biological racism and a scale measuring a positive attitude to
wards the own ethnic group. 



The  general scale measures the negative attitude towards foreigners. It 
refers t o  the least ideologically founded form of racism that ,  perhaps 
for  this very reason, is the most widespread among the population. 
Central t o  this negative attitude is the idea that  foreigners' cultural 
habits deviate too  greatly, or  that  they represent economic competi
tion. Typical cultural items are 'Foreigners are a threat  t o  our  culture 
and habits '  and 'Migrants should adjust their lifestyle more t o  tha t  of 
Belgians'. Typical economic items are 'Migrant workers are a threat  
t o  the employment of Belgians' and 'Migrant workers come here t o  
profi t  f rom social security'. The different items selected can always be 
combined into strongly reliable scales (e.g. alpha = .90 with seven 
items (Billiet 1993b)). In some analyses two scales were made  using 
items f rom  the complete scale (BilHet 1993a and 1996): one scale 
comprising items relating t o  the economic threat migrants supposedly 
pose, the second combining several items relating t o  cultural stereo
types (such as descriptions of migrants as 'aggressive', 'lazy' and 
'rude').  

As well as this component of ethnocentrism, a scale for  biological ra
cism is often compiled (for example Billiet & De  Witte 1991 & 1995; 
Billiet, 1993a &c 1996). This more explicitly ideologically founded 
fo rm of racism refers t o  the belief in the hereditary inequality of races, 
whereby the 'white race' is considered superior on  biological grounds. 
Typical items are 'Generally speaking, the white race is superior t o  
other races' and  'We have t o  keep our race pure and must avoid mix
ing with other races'. Combinations of these items also provide reli
able scales (e.g. alpha = .81 with three items (Billiet & De Witte 1991) 
o r  .86 with four  items (Billiet &: De Witte 1995). 

Following Dutch research (Eisinga & Scheepers 1989), Belgian re
search finally also paid attention t o  the attitudes towards the in-
group, which in Flemish research refers t o  the evaluation of 'your 
own  ethnic group '  o r  the 'Flemish' (Billiet et al. 1990 and 1992). 
Typical items are 'I  am proud of my own ethnic group '  and 'Generally 
speaking, ou r  country is better than most  other countries'. The reli
ability of these scales is usually lower (e.g. alpha = .63 with three 
items (Billiet &C De Witte 1991). When combined with the scale t o  



measure the negative attitude towards foreigners, this positive attitude 
towards the in-group is known as ethnocentrism (Summer 1906; 
Scheepers, Felling & Peters 1989, 32). 

The above overview shows that  Belgian research has paid less atten
tion t o  'new' forms of racism, such as cultural racism (for a compari
son t o  everyday and biological racism, see for example De Witte 
1993) o r  the difference between blatant and  subtle racism (Pettigrew 
& Meertens 1995; Verberk 1999). 

In what  follows the focus will be on the negative attitude towards for
eigners, so the one dimension of ethnocentrism. 

H o w  m a n y  Flemings hold a nega t ive  a t t i tude t o w a r d s  fore igners?  
The simplest way t o  map a negative attitude is by studying the answer 
patterns with regard t o  several typical items. Table i contains results 
regarding the negative attitude, obtained f rom representative samples 
of the Flemish population in 1989 (BiUiet et al. 1990; BiUiet & De 
Witte 1991), in 1992 (ISPO 1995) and in 1996 (Beerten et al. 1997) 
(see also BiUiet et al. 1999). Factor analysis showed the uni-
dimensionality of these items. The similarity in response patterns over 
this period will be discussed in section 4. 

For 1989, the items form an  additive scale, varying between zero 
(maximum rejection of the scale content) and ten (maximum agree
ment with the scale content), in which five is neutral. This scale 
proved t o  be sufficiently reliable (alpha = .79). 

Table i shows the difference in agreement for these cultural and eco
nomic items. The average scale score is 5.2, which is almost the same 
as the neutral centre of the scale. This neutral score can be attributed 
t o  the large diversity among those interviewed. About half of them 
score higher than five on the scale and they therefore agree (to a lesser 
or greater degree) with the scale content. The other half disagrees (to 
a lesser or greater degree) with the scale content. This diversity also 
becomes evident from evaluating the separate items. Items referring t o  
economic themes (social security, threat t o  employment) are more 
likely to  be approved. Statements with a rather cultural content are 



more likely t o  be rejected. However, this may be attributable t o  the 
rather radical formulation of the selected items. The follow-up study 
in 1991 in which n o  less than 85 percent of those interviewed agree t o  
the statement 'Migrants should make a greater effort t o  adjust t o  the 
Belgian way of life' strongly suggest that cultural resentments d o  exist 
(Carton  et al. 1993). 

Table 1. Rating of items concerning the negative attitude towards foreign
ers in the Flemish population in 1989, 1992 and 1996. 

Agreement % '  

1 9 8 9  1 9 9 2  1 9 9 6  

1. Guest workers come to our country to  
exploit our social security system 5 7 . 4  5 5 . 0  5 5 . 0  

2 .  Belgium shouldn't have brought in 
guest workers 4 5 . 0  3 8 . 2  3 5 . 8  

3 .  Foreign workers endanger the emplo
yment of Belgians 4 1 . 8  3 7 . 4  40 .1  

4 .  The religion of the Muslims is a threat 
to  the culture of the West 32 .1  ' 3 7 . 6  3 5 . 0  

5 .  In general, immigrants a r e  not to b e  
trusted 2 5 . 3  2 4 . 3  2 6 . 0  

1. CombinaHon of 'rather ag ree '  and  'totally ag ree ' .  Source: Billiet & De Witte 1991 ,  p .  
3 1 .  

2 .  Item was  formulated: 'The Islam religion is a threat to our Western culture'. 

V a r i o u s  t y p e s  r e g a r d i n g  t h e  a t t i tude  t o w a r d s  ethnic g r o u p s  
The established diversity among those interviewed suggested the use 
of a multivariate technique that allows for the classification of the re
spondents in relatively homogeneous groups. 

We  have also taken into account other forms of racism in order t o  
further refine the classification of the population with regard t o  their 
attitude towards foreigners. Above, it was pointed out  that besides the 
negative attitude, biological racism was also studied, and that  atten
tion was paid to  the attitude towards the ethnic group to  which the 



respondents themselves belonged. Research shows that  these three at
titudes are strongly correlated (correlations between .50 and .65 see 
Billiet & De  Witte 1991, 33). Scalogram analysis was  used t o  examine 
whether these attitudes build upon  each other, thereby making it pos
sible t o  distinguish types (De Witte & Billiet 1990 6c 1993). T o  this 
end the three scales were dichotomised. Respondents scoring higher 
than the neutral point (5) were considered agreers. The  others were 
considered disagreers. The results of this analysis are included in table 
2. 

Table 2 shows that  the three analysed scales constitute a nearly per
fect Gut tman scale (see Note  3 below table 2). Hence a positive atti
tude towards your own ethnic group constitutes the necessary, but  
inadequate, condition for  the development of racism. Biological ra
cism a t  the  same time builds on  a negative attitude as well. In so do
ing four  types are created. The  cosmopolitans reject the content of the 
three scales. They feel little or  n o  affinity with their ' own '  ethnic 
group, they have a positive attitude towards migrants and they reject 
biological racism. This group constitutes almost 18 percent of the re
spondents. The  nationalists have a positive attitude towards their own  
people, but  reject both types of racism. They constitute nearly 29 per
cent of those interviewed. The  ethnocentrists constitute approximately 
25 percent of the respondents. They combine a positive attitude to
wards  their own  people with a negative attitude towards foreign peo
ple. However,  they also reject biological racism, making them ethno
centrists in Sumner's sense of the word (Sumner 1906). The final 
group,  the  racists, comprising close t o  19 percent, go  a step further 
than the ethnocentrists, by combining their ethnocentric attitude with 
biological racism. About 10 percent of the respondents cannot be 
classified because they have missing scores on  one of the scales or  be
cause their response pattern deviates f rom the expected cumulative 
structure. 



Table 2 .  Distriburion and content of the four 'ethnic types'  3 .  

Scales ' 

Positive attitude Negative attitude 
towards 'own'  towards (Biological) 

'Ethnic type '  people immigrants racism Percentage 

1. 'Cosmopolitans' - - - 17 .7  

2 .  'Nationalists' + - - 2 8 . 8  

3 .  'Ethnocentrists' + + - 2 4 . 7  

4 .  'Racists' + + + 18.6  

0 .  Indefinite type^ 10 .2  

Total 100 .  

1. A ' + '  indicates a score above the midpoint of the scale (> 5); this type agrees  with its 
content. A '-' indicates a score equal to o r  below this midpoint (< 5); this type rejects 
the content of the scale. 

2 .  Due to missing values or anomalous response patterns. 

3 .  Coefficient of reproducibility = .95;  coefficient of scalability = .86 .  Source; De Witte & 
Billiet 1993 .  

A c o m p a r i s o n  in t i m e  o n d  s p a c e  
Has  the level of ethnocentrism in Belgium risen over the past decade? 
Can the similarity, showed in table i ,  stand a closer look? In order t o  
examine this, Billiet and Loosveldt (1998) have carried out  some ex
tensive research. They compared three cross-sections (marginal inde
pendence) of the Flemish population (1989, 1991 and 1995) on a 
scale with four items, using simultaneous latent class analysis^. The 
class-borders were slightly different (the racist class comprised 24 per
cent of the respondents) than the classes we mentioned above, but the 
structure was  comparable. They found out  that the internal structure 

2.. Latent class analysis is a statistical analysis t o  make comparative statements 
about individuals by representing them o n  a scale of a qualitative latent person 
variable. 'Class' refers in this context only t o  a statistical group. 



as well as the extent of the latent classes remained the same over the 
period 1989-1995. 

The conclusion that  the number of people with a negative attitude has 
no t  increased, suggests that  the data in the tables above represent a 
fair reflection of the attitude of the present population, even though it 
was  collected some years ago. 

The  direction of racism is stable, but in 1991 it was  found tha t  the 
attitude strength had changed. The strength increased especially by 
those respondents w h o  expressed positive feelings towards ethnic mi
norities. 

Part  of the explanation is t o  be found with the media. After the  elec
tions of 1991 (the period during which the interviews for  the survey 
were held), there was  a lot of media-coverage on  the breakthrough of 
the  Vlaams Blok (an extreme right-wing and racist party). The  hy
pothesis is that  the media coverage will impact strongly on respon
dents with a n  undecided view on  the subject of racism. Those w h o  
have strong (positive and negative) opinions can be less influenced. 
Respondents with low interests give ' top of the mind '  answers, influ
enced by media coverage (Zaller 1992). So it seems necessary t o  take 
the coverage into account as a context for  the interpretation of sur
vey-data (Billiet 1993a). 

Did the level of ethnocentrism stay the same in both parts of Belgium? 

Belgium has two  dominant language communities, a Flemish par t  and  
a French par t  (see also De Witte &C Verbeeck zooo). N o  significant 
differences have been found between the two  communities' attitudes 
towards foreigners (for example Billiet et al. 1990). A re-analysis of 
the 1988  Eurobarometer data supports this finding (Dekker &c Van  
Praag 1990b). The data f rom the 1990  European Values Study sug
gests that  the Flemish speaking community is slightly less willing t o  
accept foreigners as neighbours than the French speaking community, 
bu t  the difference is not  very large (Delooz & Kerkhofs 1992, 239). 
At least on  the issue of foreigners, Belgians are remarkably unani
mous.  



However,  comparisons made within the European Union consistently 
show tha t  the  level of racism in Belgium is higher than in other  EU 
countries. Dekker and Van Praag (1990a &C 1990b) analysed the data 
on  racism and intolerance f rom the 1988 Eurobarometer survey. In 
this survey ten statements about  foreigners were combined into a 
xenophobia scale (Dekker &; Van Praag 1990b). In Belgium, a n  aver
age of 56 percent of the respondents agreed with this scale, almost 
matching the figures in table i .  In other countries this figure varied 
between 30  percent (the Netherlands) and 4 7  percent (Denmark). 
Compared t o  respondents f rom other countries, Belgians were more 
likely t o  assert that  people of other nationalities took advantage of 
social provisions, and t o  hold them responsible for  increasing unem
ployment, crime and feeHngs of insecurity. Belgians were also less 
likely t o  support  a policy of integration (Dekker 6c Van Praag 1990a, 
p .  25). 
Likewise, more global analyses of the data show tha t  the percentage 
holding a negative attitude toward foreigners is larger in Belgium than 
in the other  EU countries (Dekker & Van Praag 1990a, pp .  37-38; 
Eurobarometer, 1989, pp .  90-94). The data f rom the  European Val
ues Study shows similar differences, Belgians were less inclined t o  ac
cept Muslims o r  immigrants as neighbours (Ashford &C Timms 1992, 
pp .  13-14). Comparisons made between Flanders (Belgium) and  the 
Netherlands also show a wide variance in the level of ethnocentrism 
between these two  groups (Billiet et al. 1996; Raaijmakers & De  Wit-
te 1995)-

It is no t  easy t o  explain this striking difference between Belgium and 
the rest of the  EU. However, several explanations for the difference 
between Flanders and the Netherlands have been suggested (De Witte 
1998). Billiet, Eisinga and Scheepers (1992, p .  313) point t o  the dif
ferences between the  implemented minorities policy of the countries 
concerned. The  Dutch minorities' policy aimed a t  addressing the ne
glect and discrimination of foreigners, has been in place longer than 
the Belgian policy. Following Vos (1993 & 1994), Flemish nationalist 
discourse may  also have played an  indirect role, as even the more 
moderate Flemish nationalists (such as the political party Volksunie 



(Peoples' Union)) are 'ethnic nationalists' no t  'state nationalists'. 
Hence one is accepted into the '(Flemish) ethnic community'  if one 
speaks the Flemish language and/or if one is of Flemish parents. Such 
'exclusive' nationalism is by definition ethnocentric, excluding others 
by emphasizing the 'ethnic character'  (Vos 1993, pp .  148-149 &C 
1994, pp .  147-150). The difference of the extent of secularization in 
both countries may also play a par t  (Raaijmakers 6c De  Witte 1995, 
p .  70). This explanation departs f rom the view that  negative attitudes 
towards foreigners form par t  of a wider complex of cultural conserva
tism (Middendorp 1991; De Witte 1990). Those w h o  emphasize cul
tural conservatism reject foreigners t o  a certain degree, because for
eigners deviate f rom cultural traditions in society, e.g. by having a dif
ferent life style and customs. Such cultural conservatism is historically 
linked t o  Roman  Catholicism, partly because of the emphasis that  this 
faith places on  obeying orders f rom 'above'.  Research supports this 
resumption of a strong link between allegiance t o  the Christian faith 
and  cultural conservatism (Felling & Peters 1991, pp .  251-253; De  
Witte  et al. 1994, pp .  97-99). Becker and Vink's (1991) assertion tha t  
secularization goes hand in hand with the weakening of cultural con
servatism, suggests tha t  the greater level of secularization in the Neth
erlands than in the Flemish region (Flanders) could be responsible fo r  
the lower level of ethnocentrism in the Netherlands. The extent t o  
which these factors also explain the difference between Belgium and  
the other countries of the European Union is, however, unclear for  the  
time being. 

Above w e  mentioned the data f rom the Eurobarometer survey (1988). 
In 1997  INRA,  a European Network of Market  and  Public Opinion 
Research Agencies, carried ou t  wave 47.1  of the standard Euro-
barometer, on  request of the European Commission. This survey in
cluded several questions about  ethnocentrism. Again, Belgium scored 
very high on  racism-scales. Although this is probably true, and w e  
don ' t  have a solid explanation for  that,  some methodological remarks 
can be made discussing the value of the 1997 Eurobarometer for  
cross-cultural comparison and for the Belgian figures in particular. 



• The  sample: Belgium has (at least) two  different cultures (French 
and  Flemish) and three economic communities. A sample of only 
1.005 units is rather small. Normally, a Belgian sample consists of 
a t  least 1.500 respondents. The Eurobarometer sample started with 
random addresses (in sampling points according t o  the distribution 
in metropolitan, urban and rural areas), further addresses were se
lected as every N t h  address by standard random route procedures. 
There is n o  information about  non-response. 

• Question wording: 'Some people feel they are no t  a t  all racist. 
Others feel they are very racist. Would you look at  this card and  
give m e  the number that  shows your own  feelings about  this? If 
you feel you are not a t  all racist, you give a score of i .  If you feel 
you are very racist, you give a score of 10. The scores between i 
and  ID allow you t o  say h o w  close t o  either side you are. '  This 
question used for  the international comparison is not  about  being 
racist. The  scale (o-io) is easy t o  answer and  is being used t o  de
crease the social desirabihty (which is good). But w h o  dares t o  p u t  
him/herself on  i after lots of questions about  migrants and minori
ties.^ This overall question was a t  the end of the questionnaire, af
ter several specific questions (e.g. if one would like t o  see his child 
marry a person from an  ethnic minority). Respondents fill in this 
question within the context of the questionnaire. Furthermore Eu
robarometer decided in their report (1997) tha t  you are a racist 
starting f rom score 4 u p  (score 1= not  a t  all racist; score 2-3= a lit
tle racist; score 4-6=quite racist; score7-io=very racist). Are you a 
racist when  you score below the centre of the scale? 

• Cultural differences: the question was  the same in all countries and  
Belgium is a t  the top. A comparison between The  Netherlands and  
Belgium shows that  there are differences in the cultural possibility 
t o  talk about  racism, in the way t o  give ' t op  of mind '  answers and  
in using numeric scales (Billiet et al. 1992). This causes a cultural 
bias, which should no t  be neglected. Eurobarometer neglects the 
problem of concept equivalence: is the content of the concept ' ra
cism' the same in all European countries? 



• Strange scores compared with other research: some items reach 
very high scores in Eurobarometer, and much lower (at least l o  
percent) in Belgian research (ISPO 1991,1995). This is caused by 
question wording (tend t o  agree (Converse & Presser 1986)). So 
Belgians score high, but not  this high. 

• Provinces: Flemish Brabant is one of the 10 provinces in Belgium. 
According t o  Eurobarometer, this is the most extreme right prov
ince in Belgium (so in Europe?). Our studies show n o  difference be
tween this province and the rest of Flanders. The extreme right 
wing party  Vlaams Blok scores extremely high (more then liberals) 
in Flemish Brabant, which is not true. So what  happened with the 
respondents here.^ Has  there been no check on the sample and non-
response? Using a sample of racist people causes racist answers! 

Explana t ions  f o r  a n e g a t i v e  a t t i tude  t o w a r d s  fo re igne r s .  
A clear line of development can be noticed in Belgian analyses of pos
sible explanations for a negative attitude towards foreigners. Prior t o  
1990 the emphasis was on the (univariate) breaking u p  of collected 
data into background characteristics such as sex, age and level of edu
cation. After 1990 multivariate methods of analysis were used, allow
ing the autonomous impact of each variable t o  be determined after 
discarding the effect of the other variables. Initially, this multivariate 
series of analyses was limited to  the analysis of background character
istics (for a description of this development Billiet 1993b, p .  152). 
Later, more complex models were developed using background char
acteristics as well as attitudinal variables. 

W e  will discuss an explanation model for the negative attitude to
wards immigrants for the Flemish people between age 18 and 75,  
based on the  iSPO-data in 1995 (Billiet and Loosveldt 1998). 

Operationalisation of the concepts 
Surveys indicate that  a negative attitude is, along with other factors, 
influenced by background variables such as income, education, age, 
membership of social and cultural organisations and the level of ide



ology (Catholic, non-Catholic, humanist, churchgoer...). For further  
explanations (empirical as well as theoretical) see Billiet &C Loosveldt 
(1998, 105). 

W e  expect mainly indirect effects of these background variables o n  
the attitude towards ethnic minorities through some intermediate 
variables tha t  will be discussed later. One can expect that  people in
volved in voluntary associations, and with a strong ideology of life, 
will have a less negative attitude towards foreigners because they are 
more  integrated in society and less individualistic (see also Billiet & 
Cambré 1999, 240). People with higher education and income are less 
subject t o  feelings of individualism and distrust, with a positive influ
ence on  the attitude towards immigrants. W e  expect the effect of age 
t o  exist mainly through the feelings of distrust towards others and  in
security according t o  rapid changes in society, and  also through the 
easy acceptance of punishments for  people w h o  lead 'strange' lives. 
The dependent variable out-group is the negative attitude towards 
ethnic minorities. This dimension of ethnocentrism is measured via a 
balanced scale of 11 items (so more than the four  items we  discussed 
above, although this analysis is possible with only these four  items as 
well). For a n  overview of the items of the scales used in this analysis, 
see Appendix. 

Nex t  t o  these background variables, the addition of various interme
diate variables can refine the analysis. Much  of this analysis was  in
fluenced by the work of Scheepers and Eisinga (see Billiet 1993a, 60). 
T w o  variables play a central pa r t  in these more complex models: 
anomie and authoritarianism. The relation between these intermediate 
variables and the negative attitude towards migrants is constantly in
terpreted in terms of the social (contra-) identification theory of Fell
ing and  Scheepers (Felling et al. 1986). This extension of the social 
identity theory of Tajfel (1982) starts f rom the idea that  individuals 
pursue a positive social identity. This can be achieved via two  proc
esses: social identification with a n  in-group, thereby selectively em
phasizing positively valued characteristics of the group t o  which one 



belongs, and  contra-identification with an  out-group, thereby selec
tively emphasizing negatively valued characteristics of this group. 

The concept of anomie (Srole 1956) can be seen as (feelings of) social 
disorientation, moral deregulation and inadequate identification. 
M a n y  operationalisations are known,  of which two  scales will be used 
here: a scale for  political efficacy and a scale for  insecurity. Political 
efficacy is a variant of the political alienation scale of aspects of po
litical inefficiency and distrust in politicians (Gamson 1968; Dierickx 
et al. 1996). The  items of insecurity towards the social environment 
are all about  the complexity of contemporary hfe and the insecurity of 
h o w  t o  behave. 

A third component of anomie can be labelled as utilitarian individual
ism (Elchardus 6c Heyvaert 1990). It expresses a cynical and misan
thropic portrayal of mankind, and is closely linked t o  the aspects 
normlessness, meaninglessness, social isolation and powerlessness of 
the concept anomie. The items used in this scale are all about  the 
striving for  personal success without consideration of others. In this 
way,  ethnic minorities can be seen as a threat for the own  (material) 
future.  

The last concept  authoritarianism (Adorno et al. 1950) refers t o  a re
lated complex of nine sub-syndromes, of which conventionalism 
(strict adherence t o  conventional values); authoritarian aggression 
(punishment for  those w h o  break the rules) and authoritarian submis
sion (uncritical submission t o  moral authorities) are the most impor
tan t  (Meloen 1991, 119). These aspects can explain why authoritar
ian people tend t o  oppose (contra-identification) t o  social or  ethnic 
groups tha t  are 'different'. Authoritarianism is part  of a broader clus
ter of cultural conservative attitudes, especially vivid within the lower 
social classes (Meloen & Middendorp 1985; De Witte 1990). Scheep-
ers et al. (1992) argue that  a sociological explanation for  an  authori
tarian attitude lies within the compensation for  political powerless
ness, caused by unfavourable social circumstances. It is obvious tha t  
some of the items of authoritarianism refer t o  the common traditional 
values, promoted by extreme right (Elchardus 1994). 



b) Measurement model 

All indicators of the above discussed theoretical concepts were tested 
together via a confirmatory factor analysis (LISREL 8; Jöreskog & Sör-
bom,  1993). 

For further  details about  methodological aspects, see Billiet &c Loos-
veldt (1998, 110). The model fits very well (Chi Square = 1167.78; df 
= 531;  RMSEA = 0.035;  GFI = 0.94;  N = 974), validity and reliability 
are high. The  majority of the factor loadings are .60 o r  higher. The 
proport ion of explained variance in each indicator (communalities) is 
substantial and  only three cross loadings were unconstrained (all three 
of them within the dimensions of 'anomie'). N o  further reduction of 
concepts is possible. 

c) Structural model 

T o  answer the question about  relation between background variables, 
intermediate variables and dependent variable, a causal model was  
tested. The parameters, estimated under this model, can be found in 
table 3 and figure i .  In the table, only for  out-group the direct, indi
rect and  total effects are given because this is the concept of main in
terest here. Concerning the other concepts, only the total effects are 
shown. Information about  the direct and indirect effects can be seen 
in figure i as well. Together, the figure and table give a rather com
plete view of the model. The figures indicate the net-effect of the one 
variable (left) on  the other variable (right). For example: the total ef
fect (-.z6) of education on out-group means that  for  every increase in 
the level of education (expressed by units of standard deviation), the  
negative attitude towards migrants will decrease with  z6 percent 
(units of standard deviation), by constant value of all other factors in 
the model. 



Table  3 .  Structural e x p l a n a t i o n  m o d e l  f o r  t h e  a t t i tude  t o w a r d s  m i g r a n t s  

Total effect: Effect on outgroup 

POUT. 
INDIVID INSEC. EFFICACY AUTHORIT. DIRECT INDIRECT T o t a l  | C r ) * *  

EDUCAT -.40 -.32 -.27 -.25 -.26 -.26 1-10.6) 

AGE . 1 7  .24  . 2 0  .44  . 23  . 23  {9 .2 )  

INCOME - -.07 -.06 -.08 -.03 -.03 1-2.7) 

MEMBER -.13 -.11 -.09 -.08 -.09 -.09 1 -4.6) 

IDEOLOGY -.15 -.12 -.11 -.10 -.10 -.10 (-5.2)  

INDIVID - .81 .68  . 6 4  .28  . 3 7  . 6 5  ( 12.6) 

INSECURE - . 85  .79  - . 4 5  .45  ( 8 .0)  

POL. EFFIC - .31 .27  . 0 9  . 3 6  ( 8 .0)  

AUTHORIT - - . 3 0  - . 3 0  1 6.7)  

R2 . 28  .34  . 2 0  .52 . 4 9  

Fit indices complete model: Chi square = 1552.03;  df = 6 9 9 ;  RMSEA = .035;  GFI = .93;  
N = 9 7 4  

* *  CR = 'critical ratio (parameter/standard deviation) 

Source: Billiet and  Loosveldt 1998 ,113 .  





As can be expected, the negative attitude towards migrants decreases 
for  respondents with a higher level of education (-.z6), of stronger 
ideology (-.10), members of social and cultural organisations (-.09) 
and with higher income (-.03). This attitude increases with age (.23). 
All these net-effects are indirect. Three of the intermediate variables 
have a direct effect on the negative attitude towards migrants. 
Utilitarian individuaHsm (.65) plays a more important role then 
political efficacy (.36). People feeling insecure about the rules and 
norms in society because they can' t  follow the quick transitions and 
the amount  of information, are more negative for migrants, but  this 
effect is only indirect (.45). As can be expected, authoritarianism has 
a direct effect on the attitude towards migrants (.30). 

A lower level of education and (less important) income, together with 
an unfavourable economic position and lower involvement in society, 
creates a climate in which multicultural relations are problematic. The 
reason is obvious: people in economically weak positions are focused 
on  their material needs and (especially for lower educated and elderly 
people) conform easily on traditional values (Middendorp 1978). Mi
grants f rom foreign origin compose a double subjective threat, both 
economic and cultural. 

The effect of feelings of complexity in society is a surplus. Disoriented 
people and those who  don' t  know anymore how t o  behave are easily 
influenced by authoritarian thoughts (strong leadership) that  aim t o  
exclude everyone who breaks the traditional values (contra-
identification). This personal insecurity is closely related t o  individual
ism. Feelings of insecurity are less frequent for those who  are strongly 
related to  social, cultural or ideological organisations. This is, people 
w h o  feel 'safe' in their personal life. 

Conclusions 
The complexity of the Belgian political situation is important t o  un
derstand the duality in Belgian society. The difference between the 
Flemish and the French part can hardly be underestimated. Yet, there 
are almost n o  differences between Flemish and French people con-



cerning the attitude towards foreigners. The number of ethnocentric 
people in Belgium has remained stable over the past decade. O n  a 
European level, Belgians score high on the racist-scale, but it is impor
tant  t o  take some methodological problems into account. 

The link between the explanatory model for a negative attitude to
wards  migrants and the stability of the number of racists is obvious. A 
negative attitude towards foreigners includes feelings Uke political dis
trust, insecurity, conformism to  traditional values and a need for  
strong leadership. The stability of the  direction of the attitude to
wards migrants can be explained in this way: people on the negative 
side of the scale are not dealing with an instant problem, but  their 
negative attitude is an  exponent of a set of feelings about a social and 
economic context not  easily t o  be changed. 

The conclusion that the attitude strength is stable for those with a 
negative attitude towards migrants, but easily influenced by the media 
for those with a more positive attitude, shows that this negative atti
tude really is incorporated in about 20 percent of the Belgian people. 
The overall conclusion can be that  there is always a latent problem of 
negative attitudes towards migrants in Belgium. It doesn't need much 
to  be placed on  the political agenda. 
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APPENDIX 

ITEMS OF THE DIFFERENT CONCEPTS IN THE MODEL 

Political (In)efficacy: 

• There is n o  sense in voting, the parties d o  what  they want  to  d o  
anyway. 

• Parties are only interested in my vote, not in my opnion. 

• In case of elections, parties promise a lot without results. 

• Politicans never learned to  listen to  people like me. 

• Mos t  politicians promise a lot but d o  nothing. 

• As soon as poUticians are elected, they think they are better then 
people like me. 

Insecurity: 
• Nowadays you really don' t  know who  or  wha t  t o  trust. 

7 0  



• Nowadays  things are so complicated that  I don ' t  know wha t  t o  d o  
anymore. 

• M o s t  people dissapoint m e  once you learn t o  know them. 

• Nowadays  I don ' t  understand what  is happening anymore. 

• Everything is changing so fast that  I don ' t  know h o w  to  behave. 

• Everything is so confusing that  I don ' t  know h o w  things should be 
done.  

Individualism: 

• Humanity,  brotherhood, solidarity - all nonsens. Everybody has t o  
take care of himself first and defend his own  interests. 

• Because you alwasy have t o  compromise when you deal with other 
people, it is best not  t o  have too  much to  d o  with them. 

• W h a t  counts is money and power,  the rest is just ho t  air. 

• Striving for  personal success is more important than providing for  
good relations with your fellowman. 

• Always pursue personal pleasure, and don ' t  occupy too  much with  
others. 

Authoritarianism: 

• Obedience and respect for  authority are the t w o  most  important 
virtues children have t o  learn. 

• Young people are often rebellious, but they will have t o  adapt  as 
they get older. 

• W h a t  w e  need most,  more than laws and institutions, is a few 
courageous and devoted leaders in whom the people can p u t  their 
faith. 

• People can be divided into t w o  distinct classes: the weak and the 
strong. 



• M o s t  of ou r  social problems would be solved, if we  could some
h o w  get rid of the immoral, crooked people. 

• If people would talk less and  work  harder, everybody would be 
better off .  

• W e  need for  strong leaders w h o  tell us wha t  t o  do .  

Outgroup: 
• Belgium should not  have allowed in guest workers.  

• Generally speaking, immigrants can not  be trusted. 

• Guest workers are a theat t o  the employment of Belgians. 

• Guest workers come here t o  exploit the social security system. 

• Immigrants contribute to  the country's welfare. 

• Muslims are a threat t o  our  culture and customs. 

• The  presence of different cultures enriches our  society. 

• If the  number of jobs decreases, the guest workers should be sent 
back t o  their own countries. 

• W e  should welcome foreigners that  are willing t o  live in Belgium. 

• The  participation of immigrants in any political activity in Belgium 
should be forbidden. 

• If you get t o  know them better, Turks and Morrocans are friendly 
people. 
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Racism a n d  xenophobia  in Switzerland 
Hans Mahnig, University ofNeuchatel 

This paper will address some important aspects concerning racism 
and xenophobia in Switzerland, following the questionnaire proposed 
by the  UNICA -organisation-team for  the conference of August 30th -
31st 1999 in Stockholm. It should be read together with the paper 
'Urban Geography and Racism: Questions Raised by the Case of 
Lausanne, Switzerland' by Heather Bryant in this volume. Whereas 
this latter text provides some detailed insight in the topic for the case 
of the city of Lausanne and its University, the aim of this paper is t o  
give some information on the Swiss context in general. 

The S t a t e  
Switzerland is a small country in the centre of Western Europe. Sur
rounded by powerful nation-states, it adopted as early as 1515 - after 
the failure of its ambitions t o  become an important political actor in 
Europe - the strategy of political neutrality towards its neighbours. In 
1815 this position became internationally recognised a t  the Congress 
of Vienna and since then the country kept its boundaries unchanged 
(Fahrni 1988 54). 

A second important feature of Switzerland is federalism: the country 
consists of 23 cantons (three of them are divided in two  half-cantons) 
that  have a large autonomy in a variety of political fields as for exam
ple education, police and taxes. According to  the federalist principles, 
the Swiss parliament is divided in two chambers, the  Nationalrat (the 
representatives of the people) and the  Ständerat (the representatives of 
the cantons). In order to  pass parliament, a law has t o  be voted by a 
majority in each chamber. 



Thirdly, Switzerland is also a multicultural society because it consists 
of four  cultural groups: today 75 percent of the country's Swiss popu
lation speak German, 2 0  percent French, 4 percent Italian and  i per
cent are Rhaeto-Romanics/  At  various periods this cultural heteroge
neity led t o  political tensions. However, not  only the cultural, bu t  also 
the religious and  the social cleavages responsible for  political conflicts 
in Switzerland. Important antagonisms took place during the first 
decades of the 20th century, when the industrial revolution led t o  
strong social eruptions and when the country's republican and liberal 
founding-principles came under heavy pressure f rom the ethnic na
tionalism of its neighbouring-countries. Switzerland's answer t o  the  
threat  of social disaggregation was  twofold. O n  the one hand,  the  po
litical ehte tried t o  ethnicise Swiss identity: the  debate over the effects 
of modernisation of Swiss society became a discussion on  the ' for
eigner question' and the 'overforeignisation' (Uberfremdung) of Swit
zerland (see also 4) (Arlettaz 1988, Romano 1996). During this pe
riod,  the  policy towards foreigners became much more restrictive and  
its main  principles still shape the Swiss regulation of immigration and  
the access t o  citizenship. 
O n  the other hand,  the pohtical elite tried also t o  integrate the differ
ent cleavages in the political system, a process tha t  has become the 
basis of the Swiss system of consociational democracy (Konkordanz-
Demokratie) (see for  example Lijphart 1977, Kriesi 1995, 311-333). 
Today,  the seven members of the Swiss government are proportion
ally chosen according t o  their party affiliation, their linguistic and  
their regional origin (since a couple of years the question of equal 
gender-representation has also become an  issue). Therefore, in the  
government and  in the higher administration all the major  political 
forces and all the linguistic groups (except the Rhaeto-Romanics) are 
represented and  Swiss politics are characterised by a permanent proc
ess of compromise-building between these groups. 

I. The  Rhaeto-Romanics are a cultural minority speaking a Romance language. 
Consisting of  about 50 .000  persons, they live in the canton of Graubiinden. 



Besides federalism and proportional representation, there are some 
additional provisions, which protect autochthonous cultural minori
ties f r om detrimental majority-decisions: article i i 6  of the Federal 
Constitution guarantees the protection of all four  national languages. 
However,  this does no t  imply that  there are group rights for  cultural 
minorities: only the languages themselves are protected, no t  the right 
of linguistic groups t o  speak them. Therefore, only territoriaUzed mi
norities are protected because each canton is free t o  choose its official 
language; immigrants (as well f rom outside as f rom within Switzer
land) are  required t o  assimilate t o  the cantonal culture. In linguisti
cally heterogeneous cantons there are however specific provisions for  
cultural minorities. Furthermore, the learning of a second national 
language is a n  obligation in school and all linguistic groups - except 
the Rhaeto-Romanics - have a complete television and radio pro
gramme a t  their disposal (Under 1999, 40-45). 

The already mentioned foreign policy-doctrine of neutrality can partly 
be interpreted as a response t o  the existing cultural cleavages within 
Switzerland, because taking par t  in a conflict on  the side of one of its 
neighbouring countries, would have triggered off conflicts between 
the cultural groups within Switzerland (this almost happened during 
World W a r  I). In other words, the management of diversity within the 
country has led t o  its political (not economic, see 2) closure towards 
its European environment (Kriesi 1995, 24-25), one of the factors, 
which explain why Switzerland has not  yet become a member of the  
European Union. 

However,  one more important feature of the Swiss political system 
has t o  be mentioned in order t o  understand the country's hostiUty to
wards  a n  integration in the EU as well as the specific logic of xeno
phobia in Switzerland: the instruments of direct democracy (see for  
example Linder 1999, 235-291). The most  important component of 
this system is the popular initiative {Volksinitiative), which permits 
the launching of a political idea in the form of a project for  a constitu
tional article, which is submitted t o  the Swiss people. In order t o  suc
ceed, a popular initiative must  gather the signatures of a t  least 
100.000 voters in a period of 18 months. It is then followed by a 



popular  vote  (Volksabstimmung). The  second component  of Swiss 
direct democracy is the referendum: it permits t o  submit each law 
adopted in parliament t o  a popular  vote, if 50.000 signatures are  col
lected in the  three months  following its adoption.  

Table 1: Distribution of power in parliament: Number of seats in the A/Icf-
tiona/raf{Ntl] and Sfäneferaf{SiiR) (1991 / 1995) 

Elections of 1 9 9 1  Elections of 1 9 9 5  

NR StR NR StR 

SP - Social Democrats 4 3  5 8  3 5 

FDP - Liberals 4 4  4 5  1 8  1 7  

CVP - Christian Democrats 3 7  3 4  4 5 

SVP- Conservatives 2 5  2 9  4 5 

G P  - G r e e n  Party 1 4  1 0  - -

Liberals 1 0  7 3 2 

FPS (Populist Conservatives) 8 8 - -

LdU a n d  EVP - Centrist 9 5 1 1 

SD (Extreme Right) 7 3 1 -

PdA (Extreme Left) 2 - - -

Others  1 1 - -

Total of seats 2 0 0  2 0 0  4 6  4 6  

Source; (Bundeskanzlei 1 9 9 6 ,  5 )  

If the  pohtical elite today is in its majority favourable t o  a n  integra
t ion of Switzerland in the  EU, the population,  in 1992,  renounced in a 
referendum its support  of the European Economic Area  (EEA). A 
c o m m o n  marke t  between the  EFTA and the  EU is considered t o  be a 
first step t o  a full  EU -membership. The  t w o  instruments of direct de
mocracy also played - and  still play - a very important  role for  popu
list a n d  anti-immigrant movements. These groups have never become 
important  forces in the fo rm of political parties (their scores in elec
tions always kept  low, see table I) bu t  they managed t o  gain support  
f r o m  important  parts  of the population through the  popular  initiative. 
Since the middle of the  i 9 é o s ,  so-called 'overforeignization initiatives' 
{Vberfremdungsinitiativen} were launched several times which aimed 
a t  limiting the  number  of foreigners living in Switzerland. Even if they 
had  always been rejected, they had a n  important  impact o n  the Swiss 



migration policy (Mahnig 1998). If the issue of migration dropped 
f rom the political agenda during the 1980s, populist parties once 
again used the instruments of direct democracy in the 1990s t o  pro
test against the government's asylum-policy that they considered t o  be 
' too liberal'. 

Socio-economic s t ructure  
Though a small country, Switzerland is a medium-sized economic 
power. If one looks a t  the  GNP per capita it is one of the richest coun
tries in the world. Part of the group of the small open economies 
(SMOPEC), its strong integration in the European and also the interna
tional markets of goods and services stands in strong contrast t o  its 
political closure towards the EU and other international organisations, 
as for  example the United Nations (Kriesi 1995, 2,5-30). 

Switzerland's wealth was never based on its natural resources. Its cen
tral geographical situation as well as its specialisation in specific 
branches of manufacturing and later industry made international 
commerce and export-industry the leading economic domains of the 
country. Compared to  other European nation states, industrialisation 
began relatively early and in the beginning of the 19th century, Swit
zerland was the most industrialised country on the continent (Fahrni 
1988, 49). The important role Switzerland plays in the international 
banking system also goes back t o  this period. There is another histori
cal reason for Switzerland's prosperity: along with Sweden it was the 
only European country that passed the two World Wars  without po
pulation loss or  destruction of its productive power (Lévy 1988, 25). 

Today Switzerland's economy is dominated by the tertiary sector con
centrated in a number of urban centres as for example Zurich, Basle 
and the so-called région lémanique consisting of Lausanne, Geneva 
and their agglomeration (see paper of Heather Bryant). Even if the 
city of Zurich and its agglomeration has become the country's most 
important economic centre - and is for this reason considered with 
much suspicion by the inhabitants of other cantons - the country's 



economy is still - as Stein Rokkan (1973) already showed in his con
ceptual m a p  of Europe - dominated by a network of a multitude of 
small cities. 

Concerning class-structure, one can say tha t  the relatively clear-cut 
class-antagonisms have become more complex - as in other Western 
societies - and that  if social and economic inequality persists, the  dif
ferent social groups have become more diverse and  more difficult t o  
distinguish f rom one another. Society is dominated by the middle-
classes, their culture and their social representations (Lévy 1988, 
120). A n  important  characteristic of Swiss class structure is however 
the fact  that  the strong immigration after 1945 led t o  an  'understrati-
fication'  (Unterschichtung) of Swiss society. The xenophobic mobili
sation of the 19605 and 1970s already mentioned (see i and 4) has 
been explained in Hoffmann-Nowotny's  well-known study 'Sociology 
of the foreign worker problem'  (Soziologie des Fremdarbeiterprob-
lents) o n  the basis of this phenomenon. The author explains the emer
gence of the 'foreign worker question' as a structural problem: 'By 
first entering the lowest occupational categories they [the foreign 
workers] fo rm a new social stratum located below the stratification 
structure of the immigration country. As a consequence, large sectors 
of the native population are pushed upward on  the social ladder, bu t  
this does no t  occur in a uniform and equilibrated way. The result is 
a n  upsurge of the familiar tensions characterising stratified societies. 
These tensions are then projected upon the foreign workers as a pow
erless minority' (Hoffmann-Nowotny 1973, 332.). T o  understand the 
xenophobia of parts of the native population one has therefore t o  
analyse the social structure of the immigration country: 'a sociology 
of the foreigner problem should be a sociology of the immigration 
country rather than a sociology of the foreign workers '  (Hoffmann-
Nowotny  1973, 333). 
Unemployment-rates have always been low in Switzerland with  the 
exception of the period following the international economic crisis of 
1973/74. of the reasons for this phenomenon is the fact that  for  
many years Switzerland made use of foreign labour as an  'economic 
buffer ' .  The instrument t o  achieve this was  its immigration-regulation. 



During the international economic crisis of the 1970s the Swiss econ
omy lost 10 percent of its jobs (1974-1977). According t o  the statis
tics of the Federal Administration, the loss of jobs primarily hit for
eign workers: 228.000 out  of 340.000 dismissed persons (67 percent) 
were foreigners. One estimates that  about  35 percent of the unem
ployed foreign workers went back t o  their country of origin between 
1974 and 1976 (Haug 1980, 7-8). If there is n o  doubt  that  this regu
lation system - which has been described as 'national-liberal' 
(Schmidt 1985) - explains the low unemployment rate of immigrants 
until the  end of the 1980s, it is more debatable if it also explains the 
country's general low unemployment rate during the same period (see 
Kohli 1979; Lambelet 1994, 144-159). In any case, unemployment -
and its social effects as for example social exclusion and  segregation -
did no t  become a political issue in Switzerland until the beginning of 
the 1990s. 

Since then unemployment increased steeply - even if it compared t o  
other European countries still is low. Migrants have been particularly 
hard hit by unemployment because of their strong representation in 
the lowest segments of the labour market, struck primarily by the re
structuring of the Swiss economy. Up until now this relatively new 
phenomenon for  Switzerland is explained by a majority of scholars o n  
the grounds of educational deficits. Explanations o n  the basis of dis
crimination have so far  hardly been taken in account. 

Demographically immigrants have become a very important compo
nent of the Swiss population since 1945 (see also 3). Because of the  
restrictive access t o  citizenship the majority of migrant children still 
have the citizenship of their parents. Of all foreign citizens living in 
1996 in Switzerland with a one-year- o r  a permanent residence per
mit,  22.8 percent are born in Switzerland. This proportion varies for  
different nationalities: it is 37 percent for  Italians, 32 percent for  
Turks  and  27 percent for Spaniards. 
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K ö CN ,J! vi CN CN <1 00 CO K »— CO CN 

£ lU 

o. Iz o u-i 
>s C O (D C U .5  
JK n 3 3 , ®  S O = kU UJ VJ Li- <! 

o 0> e 3 .E t: o ^ 5 

O •> 
o ^ 
o 2. 
3 ? LiJ >. C tu. w 0) 9> C >s 22 O ® fe .a 

^ 'fe 

o 
'd 0) 
£ < 
c 

u 

( / > O Z u j u . H ' U < < 2 .  

«> 

i l  
t .£ O •= 

0 » 
C S 

D S i "S w o < O </3 

tn 



Immigra t ion  
For a long time Switzerland was an  emigration country. Some authors 
estimate that  between the end of the 15* and the end of the iS"" cen
tury about  one million of Swiss left the country. During the same pe
riod of time however different waves of migrants arrived in Switzer
land: the most important groups were the Protestant refugees f rom 
France, Southern Germany, Italy and the Netherlands, who  sought 
shelter in the cantons with a Protestant majority. The largest wave 
consisted of the French Huguenots; about 140.000 arrived after the 
Edit de Nantes in 1685. The political changes in Europe during the 
19''' century resulted in new migration flows t o  Switzerland: political 
refugees arrived from all over Europe. T o  this political immigration 
has t o  be added a first wave of economic migration of German 
craftsmen, which took place in the first half of the 19''' century. How
ever, compared to  the emigration flows during thisperiod, immigra
tion was still of minor importance (Vuilleumier 1987,12-19).  

The transformation of Switzerland f rom an emigration t o  an immigra
tion country took place in the last decades of the 19''' century. In 1848 
the new constitution, resulting f rom the victory of the liberal move
ment against the Conservatives, set up  the Swiss federalist State. Swit
zerland became a liberal island on the European continent and at
tracted new political refugees. But it was not  until the industrial take 
off during the second part  of the 19* century that led t o  an  important 
immigration t o  Switzerland set in. The par t  of the foreign citizens on  
the total population increased f rom 3 percent in 1850 t o  14.7 percent 
in 1910. In 1890 the migration balance turned: immigration was f rom 
then on more important than emigration. At the eve of World W a r  I 
about  600.000 foreign citizens were living in the country, which is 
15.4 percent of the total population. Switzerland became, with the 
exception of Luxembourg, the European country with the highest 
percentage of foreign citizens (Schlaepfer 1969, 13, 17, 82). 



Table 3 :  Foreign cirizens residing in Switzerland 1941 - 1990  
1941 1950  1960  1970  1980  1990  

Total 
population 4 . 2 6 5 . 7 0 0  4 . 7 1 5 . 0 0 0  5 . 4 2 9 . 1 0 0  6 . 2 6 9 . 8 0 0  6 . 3 6 6 . 0 0 0  6 . 8 7 3 . 7 0 0  

Foreign 
population 2 2 3 . 6 0 0  2 8 5 . 4 0 0  5 8 4 . 7 0 0  1 .080 .100  9 4 5 . 0 0 0  1 .245 .400  

Percent 
foreign 
population 5 . 2  6.1 10.8  17.2 14.8 18.1 

Source: (BFS 1 9 9 7 a ,  6 7 )  

Let's add tha t  Swiss statistics only distinguish between foreigners and 
nationals. There is n o  registration of ethnic origin, as for example in 
the Netherlands o r  in the  UK, which would permit the measurement of 
the numbers of ethnic minorities. There is n o  registration of place of 
birth, only in the census, which takes place every ten years. W e  will 
therefore speak in this text in general of 'migrants '  or  ' immigrants';  
however, if w e  are using statistical data,  we  will always speak of ' for
eign citizens'. 

During World W a r  I and II the foreign population in Switzerland sig
nificantly decreased: in 1920 their pa r t  on the total population fell t o  
10.4 percent, and in 1941 t o  5.2 percent. However, shortly after 
World  W a r  II, the second migration cycle began. Because Switzer
land's industrial and economic infrastructure equipment had no t  suf
fered any damages during the war ,  the country profited very rapidly 
f rom  the economic demands of its neighbouring countries. This im
portant  demand led t o  a rapid growth of the economy and soon Swit
zerland lacked manpower.  As early as in 1948, the first recruitment 
treaty was  signed with Italy. Since the 1950s, there was a steady and  
massive f low of foreign workers t o  Switzerland: their number in
creased f rom 285.000 in 1950 (6.1 percent of the total population) t o  
495.000 (10.8 percent) in i 9 6 0  and  t o  983.000 (17.2 percent) in 
1970. From being predominantly Itahan, their composition became 
more  diverse until 1970: a bit more than the half of the migrants were 
still Italians, migrants f rom neighbouring countries Germany, France 



and Austria represented about  one fifth; Spaniards l o  percent and  
Yugoslavs, Portuguese and Turks together around 4 percent. 

As already mentioned (see %) the economic crisis of the  1970s and  the 
subsequent policy of the Swiss government led t o  a return migration 
of a large number of foreign workers t o  their countries of origin and  
had,  therefore, a n  important impact on  the total percentage of the 
foreign population: f rom 17.z percent in 1970 it fell t o  14.8 percent 
in 1980. However,  after the years of crisis, the Swiss economy recov
ered and  during the 1980s a renewed demand for  foreign labour ap
peared which made the number of foreign citizens rise steadily. Their 
pa r t  in the total population increased f rom 14.8 percent in 1980 t o  
18.1 percent in 1990 and 19 percent in 1997. During the 1980s and 
the 1990s a large par t  of the increase must however be explained by 
family reunification. 

Table 4 :  Annual number of Asylum seekers  in Switzerland (1983-1998) 
1 9 8 3  
7 . 9 0 0  

1 9 8 4  
7 . 5 0 0  

1985  
9 .703  

1986  
8 .546  

1 9 8 7  
10.913 

1 9 8 8  
16.726 

1 9 8 9  
2 4 . 4 2 5  

1 9 9 0  
3 5 . 8 3 6  

1991 
4 1 . 6 3 9  

1 9 9 2  
17.960 

1 9 9 3  
2 4 . 7 3 9  

1 9 9 4  
16.134 

1995  
17.021 

1 9 9 6  
18.001 

1 9 9 7  
23 .982  

1998  
4 1 . 3 0 2  

Source: Bundesamt Fur Fluchtlinge 

Table 5:  Foreign citizens residing in Switzerland b y  country of  origin ( 1 9 8 5 /  
1 9 9 0 / 1 9 9 5 )  

1985 1990  1 9 9 5  
TOTAL 931 .658  1.071.753 1.320.773 
Total of all European 
countries 872 .665  9 9 7 . 3 0 7  1.213.408 
In percent 9 3 . 7  93.1 9 7 . 9  
EU and EFTA together 
Total 736 .139  786 .589  8 2 5 . 8 8 7  
In percent 79 .0  73A 6 2 . 5  



1 9 8 5  1 9 9 0  1 9 9 5  
Member-States of the EU 

Total 733 .535  783 .932  823.011 
In percent 7 8 . 7  73.1 6 2 . 3  
Belgium 4 . 7 3 4  5.472 6 .245  
Denmark 1.728 2 . 3 0 4  2 .570  
Germany 81.281 82 .203  89 .970  
Finland 1.353 1.492 1.888 
France 46 .991 4 9 . 3 2 5  5 3 . 1 3 9  
Greece 8 .780  8 .285  7 . 1 9 7  
Great-Britain 15.415 16 .320 18.233 
Ireland 6 1 0  8 9 5  1.084 
Italy 394 .089  378 .179  3 6 0 . 8 2 7  
Luxemburg 667 6 9 5  7 9 8  

The Netherlands 10 .757  11.604 13 .400 
Austria 2 9 . 2 6 7  28 .748  28 .181 
Portugal 27 .333  78 .451 132.426 
Sweden 3 .643  4 .435  4 . 9 8 3  
Spain 106.887 115.524 102.070 

v^ember-States of the EFTA 
Total 2 .604  2 . 6 5 7  2 .876  
In percent 0 .3  0 .2  0 .2 
Iceland 3 7  6 5  8 6  

Liechtenstein 1 .707 1.598 1.555 
Norway 8 6 0  9 9 4  1.235 

Dther countries and continents 
Ex-Yugoslavia 66 .082  130.064 2 8 8 . 6 4 7  
Poland 4 .295  4 .934  4 . 9 7 4  

Rumania 1.966 2 .225  2 . 4 2 8  
Ex-Czechoslovakia 7 .366  5 .696  5 . 0 0 9  
Turkey 50 .282  62 .293  78 .231 
Hungary 5 .440  4 . 4 9 7  3 .859  
Other European 
countries 1.095 1.009 4 .373  
Africa 4 . 2 0 7  7.241 12.759 
Arabic countries 9 .085  11.246 15.216 
North America 10.882 11.476 13.850 
Central America 1.409 2.041 5.121 



1 9 8 5  1 9 9 0  1 9 9 5  
Southern America 8 . 1 4 5  11 .286  15 .118  
Asia 2 4 . 0 1 0  2 9 . 5 2 3  4 3 . 1 9 3  

Oceania 1 .012 1 .326  1 .713  

Stateless 2 0 6  2 5 1  3 5 1  

Origin unknown 3 7  5 6  4 4  

Source: (BFA 1997 ,  81)  

It is also during the 1980s that  the immigration of asylum seekers - as 
everywhere in Western Europe - became more and more important:  
f r om 9700  in 1985 their number rose t o  16.700 in 1988 and 41.600 
in 1991. After this highpoint the numbers fell t o  around 20.000 a 
year during the first half of the 1990s. In 1997 there has been a re
newed increase of asylum-seekers: compared t o  1996 their number 
rose f rom 18.001 t o  23.982 and in 1998 the record of 1991 was  bro
ken with  41.302 persons applying for  asylum in Switzerland. 

Table 6 :  Composition of foreign citizens residing in Swit
zerland b y  country of origin and percentage of 
the total foreign population (1960 / 1990) 

1 9 6 0  1 9 9 0  

Germany 16.0  6 . 9  
France 5 . 4  4 . 2  
Italy 5 9 . 2  3 0 . 8  
Austria and  Liechtenstein 6 .8  2 . 6  
Other European countries 7.1 39 .1  

Other countries 5 . 6  16.4 

Total Foreign population 1 0 0  1 0 0  

Source: (Haug 1995 ,  31)  

The  diversification of the countries of origin of labour-migrants -
former Yugoslavia, Portugal and Turkey increased in importance dur
ing the 1980s - as well as for asylum-seekers - w h o  mainly came f rom 
Sri Lanka,  former Yugoslavia and Turkey - has in the 1990s led t o  a n  
increasing heterogeneity of the cultural background of migrants. 



However,  in 1997 the most  important foreign groups were still the  
Italians (25.8 percent), followed by persons f rom former Yugoslavia 
(23.z percent), the Portuguese (10.2 percent) and the Spaniards (7.1 
percent). So the 'traditional recruitment countries' still are the most  
important  countries of origin of migrants in Switzerland. 

Table 7:  Composition of foreign of foreign citizens resid
ing in Switzerland b y  country of origin and per^ 
centage of the total foreign population (1997) 

Number 

Percent of 
total foreign 
population 

Total of foreigners 1 .340 .000  1 0 0  
Italy 3 4 5 . 1 6 6  2 5 . 8  
Former Yugoslavia 3 1 1 . 1 9 4  2 3 . 2  
Portugal 136 .960  10.2 
Spain 9 5 . 4 3 0  7.1 
Germany 9 3 . 8 7 7  7 . 0  
Turkey 7 9 . 6 0 9  5 . 9  
France 5 4 . 4 3 2  4.1 
Austria 2 8 . 0 8 7  2.1 

Source; (BFA 1997 ,  81)  

If one looks a t  the percentage of people born abroad - an  indicator 
commonly used in traditional immigration countries - the proportion 
of foreign born  in Switzerland is about  one fifth of the overall resident 
population (Haug 1995, 28); a figure twice as high as that  of the  USA, 
and  considerably higher than for Canada,  t w o  classical countries of 
immigration. 

However,  the fact of actually being a n  immigration country never led 
t o  the implementation of an  immigrant policy. Because of its immigra
tion pohcy - which was  more successful than t o  use foreign workers 
during the international economic crisis of 1974 as a n  economic 
buffer as was  the case in many other European countries (see 2) -
Switzerland, was  no t  confronted with problems of migrant unem-



ployment, segregation or  urban violence until the 1990s. In the mid-
1980s scholars could affirm tha t  in Switzerland ' the foreigner residing 
and  being unemployed is rare, its social identity non-existent' 
(Bolzmann, Fibbi, Garcia 1987, 62). 

Immigrant policy in Switzerland was  therefore limited t o  a 'policy of 
information and mediation' for  the migrants as well as the Swiss 
population. The most important institution upholding this policy is 
the 'Federal commission for foreigners' (Eidgenössische Ausländer-
kotnmission - EKA), set u p  in 1970 as an  answer t o  the second 'over-
foreignization initiative'. Its function is essentially consultative: the 
EKA brings together the representatives of different institutions and 
organisations in order t o  discuss immigration problems and t o  give 
recommendations. It also follows a policy of information and com
munication in order t o  'explain Swiss people the difference of the for
eigner and  its problems' on  the one hand, t o  'improve the information 
of the foreigners' on the other (EKA 1989, l o i ) .  The  EKA also consid
ers tha t  in matters of migration 'conforming t o  our  democratic cus
toms, it is necessary t o  look for  solutions which are adapted t o  local 
conditions. Each municipality has t o  find its own  way. '  (EKA 1989, 7) 
Tha t  is why  an important par t  of the action of the  EKA is the support  
of cantonal or  municipal commissions, which implement the same 
policy of information and communication on  the local level. 

Several attempts t o  form a broader immigrant policy have been re
jected by popular votes: in 1981 and 198Z two  reforms of the Aliens 
law which aimed a t  an  improvement of the legal status of migrants 
and in 1983 and 1994 two constitutional changes proposed by the 
government t o  ease the naturalisation procedure for  second genera
tion immigrants. Nevertheless, the issue of 'integration' has become 
more salient in recent years, because of the declining integration of 
migrants in the Swiss economy, which is largely due t o  the general 
economic restructuring. A first concrete step in direction of a rein
forcement of the federal immigrant policy is the setting u p  of an  arti
cle on  integration in the Aliens law of 1931. Voted by the parliament 
in June 1998, the article gives the Confederation the possibility t o  
subsidise local integration projects. 



However, it is still hardly possible t o  speak of a real integration policy 
for migrants on  the  federal level. Integration structures can primarily 
be found on the level of non-official organisations (associations, la
bour-unions etc.) as well as on the level of local administration (can
tons and municipalities). That  is the reason why some scholars speak 
of 'integrationist federalism' in Switzerland (Cattacin 1996). 

Racism a n d  X e n o p h o b i a  
W e  will not  try t o  gauge the extension and impact of xenophobia and 
racism in Switzerland compared t o  the situation in other European 
countries (this would be, in any case, difficult to  do) Here we only 
want  t o  describe their particular form due t o  the specific shape of 
Swiss national identity. Of course, the hostile attitude of larger seg
ments of the Swiss population towards immigrants can be explained 
as for  other countries in terms of structural tensions caused through 
immigration (Hoffmann-Nowotny 1973) and a subsequent 'white 
backlash', which appeals to  a national solidarity pact by underprivi
leged Swiss (Braun 1970, 332-426; Wimmer 1997). However, a n  im
portant  number of scholars have also tried to  link xenophobia in 
Switzerland t o  the peculiarities of Swiss national identity (see Win-
disch 1978). 

Defining wha t  Swiss national identity means is difficult. When the 
Swiss Federation was founded in 1848, it was clear that neither cul
ture and language, nor religion and ethnicity could be the basis of the 
new political community, but only the recognition of the same liberal 
and democratic principles. For this reason Switzerland is often called 
a Willensnation, a nation built on  the will of its members (Linder 
19995 30)- However as stated above, these hberal and non-ethnic 
foundations came under heavy pressure a t  the beginning of the twen
tieth century when the industrial revolution led t o  social eruptions 
and intensified class-struggle and when Switzerland's neighbouring-
countries became consumed by ethnic nationalism. Around 1910 
'overforeignization' became the key-concept for the discussion of the 
'foreigners question' {Ausländerfrage) (Schläpfer 1969, 61). At this 
time however, the presence of immigrants was considered as a prob-



lem of political loyalty, which might be resolved by a broad naturaU-
sation policy (Romano 1996). It was not  until the 1930s 'overforeig-
nization' received another meaning: it meant  n o w  a threat t o  Swiss 
identity and was chosen because a positive racial or  ethno-cultural 
definition was  no t  available due t o  the multicultural structure of the 
country (Tanner 1998). 

Therefore, Swiss national identity is on the one hand dominated by 
the projection of local particularities on the national level. In other 
words  the idea that  cultural pluralism is one of the basic characteris
tics of Switzerland 'allows every local and every particular manifesta
tion, t o  understand itself as an  element of national identity' (Kreis 
1992, 788-789). O n  the other hand,  Swiss national identity is rein
forced by the use of 'overforeignization' as a concept tha t  defines the 
boundaries of this identity. The term itself aims t o  criticise a situation 
where society has become 'strange' t o  its own members. In other 
words ,  'overforeignisation' establishes a causal link between the num
ber of foreigners and the threat of Swiss identity (Misteli & Gisler 
1999). Recent sociological studies of Swiss media show, that  the fear 
of 'overforeignization' every time developed discontinuities in social 
change tha t  led t o  a crisis of collective identity; immigrants became 
then identified as the reason for  the widespread social malaise (Imhof 

1993, Misteli & Gisler 1999). 

Other  authors,  however, link Swiss xenophobia more precisely t o  the  
inter-war-period. The so called 'intellectual defence of the country '  
(geistige Landesverteidigung), which developed as a n  answer t o  fas
cism and Nazism and changed into anti-communism during the 1950s 
and  1960s, has been considered as a pattern of collective conscious
ness responsible for  xenophobia (Braun 1970, 379-385). In any case, 
after World W a r  II the concept has remained a point of reference for  
the federal administration (see Tanner 1998), even if the authorities 
n o  longer considered it an  important issue. 

However,  the  massive immigration during the 1950s and the 1960s 
once more became the focus of the struggle against 'overforeignisa
tion':  during the 1960s a real xenophobic 'mobilisation f rom below',  



f r o m  small parties and movements, took place, which did no t  threat 
migrants physically - as a t  the end of the last century (see Looser 
1986) - but  which claimed a radical reduction of the number of for
eigners living in Switzerland. If the arguments of the opponents t o  
immigration initially were of socio-economic nature (immigrants were 
considered responsible for  salary-decrease o r  overheating of the econ
omy) they become almost entirely ethno-cultural in the middle of the  
1960s (Misteli &C Gisler 1999). During this period xenophobia was  
directed against the Italian workers, primarily against persons coming 
f r o m  the rural  South of Italy and being considered 'as culturally com
pletely different f rom Swiss' (see Niederer 1967). 
During the 1980s, however, the issue of 'overforeignisation' dropped 
f rom  the political agenda and only a t  the end of the decade did xeno
phobia once again become a n  important issue of the political debate. 
N o w  xenophobic attitudes focus primarily o n  asylum seekers. As a 
recent study shows, the Swiss attitudes towards migrants have 
changed strongly during the last twenty-five years and are n o w  more  
open than a t  the end of the 1960s. The Italians w h o  were the object 
of xenophobia in 1973 are now positively perceived. Other groups 
however - Turks,  Tamils, Africans and persons f rom former Yugosla
via - have become the object of prejudice (Hoffmann-Nowotny  et al. 
1997, 72-77). The  actors responsible for  xenophobic mobilisation are 
today small parties of the extreme right and conservative populist par
ties which try t o  win votes with initiatives hostile t o  immigrants, as 
for  example the  Schweizerische Volkspartei - SVP {Swiss Popular 
Party). During the 1960s the SVP represented the farmers and  conser
vative rural middle-classes, but  confronted with bad electoral out
comes it developed into a modern, neo-conservative party during the 
1970s and 1980s (Hartmann, Horvath 1995). In the middle of the  
1990s it  discovered the issue of law and order and the asylum ques
tion as topics for  electoral politics. 

There has also been an  increase in racist violence in Switzerland dur
ing the 1980s: f rom 1984 on  this phenomenon became more  and  
more important  and reached a peak in 1991. In this year racist vio
lence in Switzerland reached levels comparable t o  those in Germany 



during the  same period (Gentile et al. 1995, 257). After 1991 racist 
violence decreased slightly. Racist acts were primarily directed against 
asylum seekers and non-European immigrants. The  responsible actors 
of this violence were mostly small, no t  very well organised, groups of 
young men.  Studies show that  they are n o t  socially marginalised peo
ple, bu t  have mos t  of ten a job and  are p a r t  of the lower middle-
classes. For them racist violence seems t o  play the role of self-
aff irmation within their peer-group (Gentile et al. 1995,  253). 

Racism became the central topic of Swiss politics in 1994, because the  
Swiss populat ion had t o  vote o n  the  introduction of a new law against 
racism. As a matter  of fact, Switzerland - although the  government 
had  made  several attempts - never signed the  UN-Convention against 
Racial Discrimination of 1965. Wi th  the increase of racist violence 
during the  second par t  of the  1980s several members of parl iament 
asked the  government t o  sign the  Convention and t o  adap t  Swiss leg
islation t o  it (Galizia 1997). A so called consultation procedure 
(Vernehmlassungsverfahren) - a common process in Switzerland by 
which the government tries t o  k n o w  the position of political parties 
a n d  m a j o r  interest groups towards  a n  issue - was  started in 1989.  I t  
showed tha t  if some right-wing organisation had a sceptical att i tude 
only minor  nationalist and extreme-right parties were explicitely 
against the introduction of the law (Niggli &c Frischknecht 1998,  
285). The  government prepared a legislative project,  which w a s  ac
cepted by a broad majority of deputies in March  1993. 

However ,  several small nationalist, extreme-right and  national-
conservative organisations launched a referendum against the deci
sion, which succeeded. Therefore a popular  voting o n  the law w a s  
scheduled for  September 1994. If the right-wing parties had  n o t  
wanted  t o  support  the referendum, some of their members n o w  par 
ticipated o n  the campaign against the introduction of the new law. 
For  example, a group of young politicians f rom different conservative 
and  centrist parties founded the 'Committee fo r  a liberal legislation' 
and  struggled against the law in the  name of freedom of speech (Nig-
gh,  Frischknecht 1998, 306-309). Nevertheless, all the mainstream 



political parties supported the law, and it was  accepted in the popular 
voting, bu t  only by a majority of 54.7 percent of the voters. 

If this result shows a strong opposition t o  antiracist legislation by a 
large par t  of society, the extreme right in Switzerland 'is nevertheless 
numerically small and its organisation weak' :  it is 'significantly 
smaller than in the neighbouring countries such as France, Germany, 
Italy and  Austria'  (Altermatt & Skenderovic 1995, 113-114). Right-
wing extremism in Switzerland has only underdeveloped structures, 
and even if racist violence has clearly increased since the mid-1980s, 
the main  activity of extreme-right organisations is still the publication 
of propaganda.  Because Switzerland has been less restrictive towards 
racist publications than other European countries before the imple
mentation of the law against racism, it attracted many extreme-right 
protagonists that  used the country for the distribution of their publi
cations (Altermatt & Skenderovic 1995, 115). 

The lack of a well-structured extreme-right does no t  mean, however, 
tha t  the corresponding ideology is also underrepresented in Switzer
land (though this myth is often presented). As Armingeon (1995) 
showed in a recent study, the potential for  right-wing extremism in 
Switzerland is quite the same as in other West-European countries. 
Starting with the hypothesis that  right wing extremism is a normal 
pathology of modern industrial societies - a thesis presented by 
Scheuch and Klingemann (1967) - this author compared inquiries 
which ask people t o  place themselves on  a continuum between ex
treme right and extreme left. The result was  the same for  Switzerland 
as for  other countries, people with low education, living in rural areas 
and having low salaries showing the highest potential of extreme-right 
attitudes (Armingeon 1995, 48). 

In order t o  explain why this potential does no t  find an  equivalent in 
the political sphere in Switzerland, the same author presents five ar
guments: first the relative welfare and lack of unemployment, which 
puts less strains on individuals, second the political culture of ethnic 
tolerance, necessary in a multicultural society as Switzerland, third the 
direct democracy, which allows the expression of xenophobic claims 



and acts therefore as a safety-valve, fourth the capacity of integration 
of the extremist potential by the various right-vi^ing parties and,  fi
nally, the pragmatism of the extreme-right parties, which does not  
question the principle of democracy itself (Armingeon 1995, 52-60). 

Last but  no t  least, let us add a recent development: the resurgence of 
anti-Semitism. In 1996 Switzerland came under heavy pressure be
cause several Jewish institutions as well as the American government 
accused the country's banks of continuing t o  keep the fortunes of 
many victims of the Holocaust and to refuse t o  return them t o  their 
descendants. In a more general way, Switzerland's policy towards 
Germany during Word War II - especially its trade of stolen gold -
was criticised and the Jewish organisations asked for reparation. This 
critique was badly received by a large part  of Swiss public opinion, 
because it presented another picture of Switzerland t o  its citizens than 
the myths most of them like to believe in. One of the results was a 
steep increase in anti-Semite attitudes (see for  example NiggU &c 
Frischknecht 1998, 432-461). 

Refe rences  

Altermatt, U. and Skenderovic, D.  (1995) 'Die extreme Rechte: Orga
nisationen, Personen und Entwicklungen in den achtziger und 
neunziger Jahren'. In U. Altermatt and H .  Kriesi, Rechtsextre-
mismus in der Schweiz. Zurich: Verlag Neue Ziircher Zeitung, 
pp .  11-155. 

Armingeon, K. (1995) 'Der Schweizerische Rechtsextremismus im in-
ternationalen Vergleich', Schweizerische Zeitschrift fUr Politi-
sche Wissenschaft, i (4), pp.  41-64. 

Arlettaz, 0.(1988) 'Les effets de la premiere guerre mondiale sur 
Tintégration des immigrés en Suisse', Relations Internationales, 
54, été, pp.  161-179. 

BFA (1997) Die Ausländer in der Schweiz - Retrospektive Bestandes-
ergebnisse.Bern:Bundesamt fiir Ausländerfragen. 



BFS (1997) Statistisches Jahrbuch der Schweiz 1998, Bundesamt  f i i r  

Statistik. Zurich: Veriag Neue Zurcher Zeitung. 

Bolzmann, C. ,  Fibbi, R. ,  Garcia, C .  (1987) 'La deuxiéme génération 
des immigrés en Suisse: catégorie ou  acteur social?' Revue euro-
péenne des migrations internationales, 3 ( i  et 2), pp.  55-72. 

Braun, R .  (1970) Sozio-kulturelle Probleme der Eingliederung italieni-
scher Arbeitskräfte in der Schweiz. Ziirich: Eugen Rentsch Ver
iag. 

Bundezkanzlei (1996) Der Bund kurz erklärt. Bern: Schweizerische 
Bundeskanzlei. 

Cattacin,  $.{1996) 'Il federalismo integrative' Qualche considerazione 
sulle modalitå di integrazione degli immigrati in Svizzera', in V .  
C .  Lusso et al. (a cura  ål). I come identitä, integrazione, inter-
culturalitå. Zurich/Messina: Federazione Colonic Libere Italiane 
in Svizzera, pp.  67-82. 

EKA (1989) Ausländer in der Gemeinde. Bern: Eidgenössische Kom
mission fiir Ausländerprobleme. 

Fahrni, D.  (1988) Schweizer Geschichte - Ein historischer Abriss von 
den Anfängen bis zur Gegenwart. Ziirich:Pro Helvetia. 

Fiala, P. (1984) 'Le consensus patriotique, face caché de la xénopho-
bie', Mots, 8, pp.  17-40. 

Galizia, M .  (1997) Die Eidgenössische Kommission gegen Rassismus 
und die Zusammenarbeit mit Nichtregierungsorganisationen, 
Tagung des Nationalen Koordinierungsauschusses fiir das Eu-
ropäische Jahr gegen Rassismus, Briihl, 20.-21. Januar.  

Gentile, P. e t  al. (1995) 'Die rechtsradikale Radikalisierung: eine Fall
studie' in Urs Altermatt, Hanspeter Kriesi, Rechtsextremismus 
in der Schweiz. Ziirich: Veriag Neue Ziircher Zeitung, pp .  157-
263. 



Har tmann,  H .  and Horvath,  F. (1995) Zivilgesellschaft von rechts -
Die (unheimliche) Erfolgsstory der Zurcher SVP. Ziirich: Realo-
topia Verlagsgenossenschaft. 

Haug ,  W .  (1980) ' . . .  und es kamen Menschen' - Ausländerpolitik und 
Fremdarbeit in der Schweiz 1914 bis 1980. Basel: Z-Verlag. 

Haug,  W .  (1995) La Suisse: Terre d'immigration, société multicultu-
relle. Bern: Bundesamt fu r  Statistik. 

Hoffmann-Nowotny,  H.-J. (1973) Soziologie des Fremdarbeiterprob-
lems. Stuttgart: Ferdinand Enke Verlag. 

Imhof,  K. (1993) 'Nationalismus, Nationalstaat und Minderheiten. 
Z u  einer Soziologie der Minoritäten',  Soziale Welt, 44  (3), p p .  
327-357. 

Kohli, U. (1979) 'Niveau de I'emploi et exportation du  chomage',  
Wirtschaft und Recht, N r .  4 ,  pp.  315-321. 

Kreis, G .  {1992) 'Die Frage der nationalen Identität', in P. Hugger 
(ed.), Handbuch der schweizerischen Volkskultur. Ziirich: Off i-
zin-Verlag, Vol. 2, pp.  781-799. 

Kriesi, H .  (1995) Le systéme politique Suisse. Paris: Economica. 

Lambelet, J .  C .  (1994) L'Economie Suisse. Paris: Economica. 

Levy, R .  (1988) Die schweizerische Sozialstruktur. Ziirich: Pro Helve
tia. 

Lijphart,  A.  (1977) Democracy in Plural Societies - A Comparative 
Exploration. New Haven and London: Yale University Press. 

Linder, W .  (1999) Schweizerische Demokratie - Institutionen, Prozes-
se, Wirkungen. Bern:Verlag Paul Haupt .  

Looser, H .  (1986) 'Zw^ischen "Tschinggenhass" und Rebellion: der 
Italienerkrawall von 1896',  in Liicken im Panorama: Einblicke 
in den Nachlass Zurichs. Ziirich: Geschichtsladen Ziirich, pp .  
85-107. 



Mahnig,  H .  (1998) 'Between Economic Demands and  Popular Xeno
phobia:  The Swiss System of Immigration Regulation' in A. 
Böcker et al. (es.), Regulation of Migration - International Ex
periences. Amsterdam: H e t  Spinhuis, pp .  174-190. 

Mistelli, R .  and  Gisler, A. (1999) 'Uberfremdung - Karriere und Dif
fusion eines fremdenfeindlichen Deutungsmusters von 1960-
1970' ,  in K. Imhof et al., Yom Kalten Krieg zur Kulturrevoluti
on. Ziirich: Seismo, pp .  95-120. 

Niederer, A. (1967) 'Unsere Fremdarbeiter volkskundlich betrachtet' ,  
Wirtschaftspolitische Mitteilungen, 23 (5), Ma i ,  pp . i -19 .  

NiggU, P. und Frischknecht, J .  (1998) Rechte Seilschaften - Wie die 
'unheimlichen Patrioten' den Zusammenbruch des Kommunis
mus meistern. Ziirich: Rotpunktverlag. 

Rokkan ,  S. (1973) 'Cities, States and Nation:  a Dimensional Model  
for  the Study of Contrasts in Development' in S. N .  Eisenstadt 
and S. Rokkan (Eds.j Building States and Nations. Beverly Hills 
and London: Sage, Vol. I. 

Romano,  G .  (1996) 'Zeit der Krise - Krise der Zeit. Identität, 
Uberfremdung und verschliisselte Zeitstrukturen' in Andreas E. 
E. Wigger (ed.) Die neue Schweiz? Eine Gesellschaft zwischen 
Integration und Polarisierung ('1910-1930^. Ziirich; Chronos-
Verlag, pp .  41-77. 

Scheuch, E. K. and Klingemann, H.-D (1967) 'Theorie des Rechtsra-
dikahsmus in westlichen Industriegesellschaften', Hamburger 
Jahrbuch fiir Wirtschafts- und Gesellschaftspolitik, pp .  11-29. 

Schlaepfer, R .  (1969) Die Ausländerfrage in der Schweiz vor dem Ers-
ten Weltkrieg. Zurich: Juris-Verlag. 

Schmidt, M .  G.  (1985) Der Schweizerische Weg zur Vollbeschäfti-
gung, WZB. Frankfurt  a.  M.:Campus-Verlag. 

Tanner,  J .  (1998) 'Nationalmythos, Uberfremdungsängste und Min-
derheitenpohtik in der Schweiz' in S. Prodolliet (ed.), Blick-



wechsel - Die multikulturelle Schweiz an der Schwelle zum 21. 
Jahrhundert.Luzern-.Caritas-Verlag, pp .  83-94. 

Vuilieumier, M .  (1987) FlUchtlinge und Immigranten in der Schweiz: 
ein historischer Uherblick. Ziirich: Pro Helvetia. 

Windisch, 11.(1978) Xénophobie ? - Logique de la pensée populaire. 
Lausanne: L'Age d 'homme. 

Wimmer,  A. (1997) 'Explaining xenophobia and racism: a critical re
view of current research approaches'.  Ethnic and Racial Studies, 
Vol. 20,  N r .  I, January, pp .  17-41. 





r r r r r r r r r" / ' r r- r f / /;-
J ,) .) J J J J J j J J J J J J j j J j 

Urban geography and racism: Questions raised by the 
case of Lausanne, Switzerland 
Heather Bryant, Institute of Geography, University of Lausanne 

Introduction 
The city, f rom its historical beginnings, has been a crossroads, a meet
ing place, a market place, a mixing of populations, a place of diver
sity, liberty, freedom from the social constraints of the village, a place 
of creation and innovation, a site of social upheaval and new civiliza
tions. Whether we think of Kathmandu, an  important link on the tra
de routes between India and Tibet from the 5''' Century on,  of the 
Timbuktu of old on the trade routes between the Maghreb and Sub-
Saharan Africa, of Istanbul, straddling Europe and Asia, or,  closer t o  
home, of Lausanne, with its long history as a crossroads on the route 
f rom Rome t o  Gaul, on the road from the Rhone t o  the Rhine, we 
evoke intersections where peoples, languages, religions have met and 
mixed for  centuries. 

In today's world of accelerating globalization, expanding telecommu
nications and increasing mobility - whether expressed in terms of 
holiday destinations or  through swelling flows of migrations, major  
cities are more cosmopolitan than ever. It is as easy t o  eat Italian or  
Thai  food in Kathmandu as it is in Lausanne. In Lausanne, more than 
a third of the residents d o  not hold a Swiss passport '  and hail f rom all 

I. It should be noted that the category 'foreigner' as  recorded in census and other 
statistics used in this paper reflects, as Piguet (1994)  points out,  a binary and 
somewhat  artificial categorization 'Swiss' / 'foreigner'. Given Swiss citizenship 
laws based o n  jus sanguinis, the group 'foreigners' may include second or third 
generation immigrants w h o  consider themselves t o  be of French mother tongue 
and have hardly any contact with their 'home' country. The 'Swiss' may in
clude children or even grand-children of  a Swiss emigrant w h o  have recently re-



regions of the world; nearly half of the grocery stores (not counting 
the national supermarket chain stores) can be considered 'ethnic'  o r  
'foreign' businesses (Piguet 1996), and more and more 'intercultural 
places' (associations, organizations, community centers and religious 
groups encouraging contact within o r  between immigrant and indige
nous  populations (Marengo Racine 1997, 1998) are appearing in the 
urban area. 

While many welcome this diversity, this opportunity for  discovery 
and  exchange without leaving home, others are troubled by these 
changes, fearing perhaps the confrontation with the 'Other '  and  thus 
wi th  themselves, frustrated perhaps by their own  precarious situation 
in society, o r  motivated perhaps by a sense of superiority and  desire 
t o  maintain a certain 'purity' or  tradition. The city, a place of open
ness and  encounters, has its flip side: anonymity, isolation, and  segre
gation. While cities are typically more tolerant of difference than are  
villages, racism and xenophobia still find room for  expression in the  
u rban  context. 

Lausanne offers an  interesting context for  investigation of these phe
nomena; the population is diverse, yet the relatively small size of the 
city offers a manageable context for  fieldwork. However, although a 
great deal of research a t  the Institute of Geography a t  the University 
of Lausanne has been done on  migrations, o n  the settlement patterns 
and  integration of migrant populations in the urban context, o n  the 
emergence of 'intercultural' places in the agglomeration, and  o n  the 
experiences of 'minority' groups such as women o r  drug addicts, the 
questions of racism o r  xenophobia and,  of particular interest t o  a ge
ographer, their spatial expressions and effects have yet t o  be ad
dressed. Researchers in related fields have already initiated work  o n  
racism; in particular, researchers a t  the Institute for  Social Studies in 
Geneva have collaborated with the Lausanne-based 'French-Speaking 
Swiss Association Against Racism' in order t o  analyze types of racist 
violence reported on the Association's 'SOS Racism Hotline' .  

larly, racist or xenophobic violence may be experienced not  only by 'foreign
ers', but also by  non-Caucasian Swiss. 



This exploratory paper, which complements Hans  Mahnig's paper, 
Racism and Xenophobia in Switzerland, introduces, in the first sec
tion, the city of Lausanne, briefly presenting the economic situation, 
the current immigration picture, the degree of spatial segregation, and 
a few demographic elements, before looking, in the second section, a t  
some of the structures already in place deahng with the problems of 
immigration and racism. The third section brings together elements 
f rom the previous sections to  suggest possible new directions for  the 
study of the spatial aspects of racism in the urban context. 

The City of Lausanne  

Socio-economic structure 
Archaeologists' discoveries indicate that the site of Lausanne has been 
inhabited a t  least since the 4''' century B.C. By the time of the Romans, 
Lousanna played an important commercial role a t  the intersection of 
two  major  axes: the first Unking Vienna (Narbonensis) t o  Strasbourg; 
the second connecting Italy to  northern Gaul via the Grand-Saint Ber
nard.  Today, the capital of the Canton of Vaud is hardly a large city 
on a European scale. However, with Geneva to  the west, and Vevey-
Montreux t o  the east, Lausanne is a t  the heart of an  emerging 'métro-
pole lémanique\ an urbanized area linking one milhon inhabitants 
along the shores of the  Lac Léman, or  Lake of Geneva, and forming a 
counterweight to  the metropolis of Zurich (Racine 1996). The city is 
host t o  the International Olympic Committee, which has attracted 
many other international sport federations, is home t o  the Béjart Bal
let and other important cultural institutions, serves as headquarters of 
numerous multinational corporations, such as Phillip Morris, and is 
the site of two major  institutes of higher learning, the University of 
Lausanne, which has its origins in the  Académie founded in 1537, and 
the Federal Institute of Technology Lausanne  (EPFL). 

The city itself numbers approximately 124.200 inhabitants - nearly as 
many as the Swiss capital, Bern - and with the surrounding 60 com
munes more than twice that, 294.000 inhabitants. The economy is 
essentially tertiary, and Lausanne's reputation is that  of a city of 



banks, insurance, business and tourism, which is reflected in the  im
posing and even monumental architecture of the central city land
scape. In 1941, 63 percent of the economically active population was  
employed in the tertiary sector; by 1995, 88 percent of the active 
population of the city was  so employed, compared t o  only 12 percent 
in the secondary and i percent in the primary sectors. In 1995, the 
'ordinary'  tertiary (retail, tourism, repairs, etc.) accounted for  slightly 
less than  3 0  percent of the whole sector. The 'superior'  end of the sec
tor  (banks, insurance and especially business services) covered 27  per
cent, social services (essentially teaching and health professions) 28 
percent, t ransport  and communications 11 percent, and public ad
ministration 7 percent (Racine 1996). 

Lausanne's industrial sector is concentrated t o  the west of the metro
politan area where the terrain is relatively flat, and easily accessible 
f r om  the motorway.  Industry in the Lausanne area is for  the most  
par t  young, modern,  diversified, and formed of medium sized enter
prises (see figure ibelow), and differs little in this respect f rom other 
Swiss cities. It is notable that  even in the more industrial communes t o  
the west,  jobs in the tertiary sector n o w  outnumber those in the sec
ondary sector (Racine 1996). 



Lausanne; an economy dominated by 
small and medium-sized firms 
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The latest (July 1999) Swiss unemployment statistics indicate tha t  
rates for  the  country as a whole are the lowest in seven years a t  2.5 
percent (ranging f rom 5 percent in the Canton of Geneva, and 3.9 
percent in Vaud,  t o  0.4 percent in the central mountain cantons of 
Obwald and  Nidwald) /  Young people (ages 15 t o  24) have higher 
rates of unemployment, as d o  men in the age bracket 55 t o  64. 
Women are slightly more touched than men,  and foreigners signifi
cantly so. A t  the beginning of 1999, the unemployment rate for  Swiss 
was  2.4 percent, and 7.7 percent for  foreign nationals. 

These higher rates of unemployment amongst foreign workers can be 
explained in par t  by their concentration in unskilled professions 

2.  However,  some specialists are skeptical as  t o  the pertinence of these indicators, 
which d o  not  take into account for example people w h o  have exhausted their 
right t o  collect unemployment, nor people w h o  are only working part time but 
would  prefer t o  work full time (Le Temps 10.8.99).  
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where employment security is low. The differentiation of the labor 
market  according t o  citizenship in Lausanne can be briefly illustrated 
through a few examples. In highly quahfied domains such as medi
cine, higher education, finance and other liberal professions, Swiss 
holds more than  9 0  percent of the posts. At the other end of the  
socio-economic scale, the Swiss represent only 35 percent of the per
sons employed in professions such as warehouse packers, o r  Z5 per
cent in domestic o r  kitchen service o r  as caretakers. In the building 
industry, 4 0  percent of the workers are Spanish, 30  percent Portu
guese, 16 percent Italian and only 9 percent Swiss. Another difference 
between foreign workers and the Swiss can be observed in employ
ment  rates of women,  particularly those 25 years and older (thus 
likely t o  have children): foreign women,  often par t  of lower income 
households, are more likely t o  be employed than are Swiss women 
(Dozio 1996). 

These differences in the labor market  are related t o  the history of 
post-war immigration, and the demand for  (unskilled) laborers by 
Swiss industry. In Lausanne, prior t o  1985, more than 6 percent of 
Italian, Spanish and Portuguese workers (not born  in Switzerland) 
had n o  education, and 52 percent of the Italian, 67 percent of the 
Spanish, and  73 percent of the Portuguese workers had only com-
pleted compulsory education, and had n o  professional training. H o w 
ever, since 1985, the proportion of these immigrant groups with n o  
education has diminished, and the proportion of workers with profes
sional and higher education has increased. In 1990, for example, 28  
percent of the economically active Italian population (not born in 
Switzerland) had a university education (Dozio 1996). 
Differences in educational levels between Swiss and  foreign nationals, 
which lead t o  professional stratification, are much less marked 
amongst young people in Lausanne. Furthermore, according t o  Dozio 
(1996), the differences that  d o  exist in educational levels are not  pri
marily determined by ethnic or  national factors, but  by the 'social fac
tor ' .  The disparities between young Swiss and young foreigners de
pend primarily o n  the professional situation of their parents. For ex
ample, 4 2  percent of the Swiss between 20 and 25 years of age whose 
father o r  mother exercises a highly skilled and socially prestigious 
profession attend university o r  another institution of higher learning. 



For young foreigners, this proportion is almost as high, 3 8 percent. A t  
the other end of the spectrum, only 10 percent of the Swiss and 6 per
cent of the foreigners (in this same age group) f rom families where the 
parents hold unskilled, non-prestigious jobs (e.g. restaurant workers,  
construction workers, etc.) are enrolled in the university o r  similar 
institutions. The  differences between socio-economic groups are much 
greater than  differences between the Swiss and  non-Swiss. 

Immigration 
The history of immigration in Lausanne parallels that  of the country 
as a whole (see figure 2) with a notable difference: the city's foreign 
population has always been greater than the national average. At  the 
end of 1997, foreign nationals constituted 19.4 percent of the popula
tion of the country. The Canton of Vaud,  with Z5.9 percent, has the 
third largest foreign population after the Cantons of Geneva {37.6 
percent) and  Ticino (26.6 percent). At the other end of the spectrum, 
the central mountainous cantons of Uri (8.8 percent) and Nidwald 
(9,2 percent) have the fewest number of foreigners. As for  the major  
cities, characterized by diversity and employment potential, Lausanne, 
with one third (33.5 percent) of its population not  in possession of a 
Swiss passport, is second only t o  Geneva (43.8 percent), and ahead of 
Basel (28.2 percent). 

There are also some differences in the composition of Lausanne's for
eign community in comparison t o  that  of the country as a whole. The  
large majority of foreign residents in Lausanne are f r om Latin coun
tries, Italy, Spain, Portugal and France, with a particularly significant 
increase in the Portuguese population between 1985 and 1995 (see 
figure 3). The  number of ex-Yugoslavs has also increased over the last 
decade, but  they d o  no t  represent nearly the proportion that  they d o  
in other parts  of the country (see figure 4). For example, in 1998, ex-
Yugoslavs constituted 26 percent of the foreign population of the  
Canton of Zurich,  and only 11 percent of the Canton of Vaud.  O n  
the other hand,  immigrants f rom further afar,  in particular f rom Af
rica, and t o  a lesser degree f rom Asia and the Americas, are 
proportionally more numerous in Lausanne. 
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Figure 4 

Spatial Segregation 

Within Lausanne and the surrounding urban area, the spatial distribu
tion of the foreign population is as uneven as it is on  the national 
level, the  neighborhoods and communes t o  the west having a much 
higher concentration of foreign residents than the more rural or  more 
easterly areas as illustrated by Maps  i and 2. 

In spite of this spatial differentiation, one must  be cautious in leaping 
t o  conclusions about  'segregation', discrimination, o r  racism a t  work .  
This type of mapping relies on  census statistics, where the categories 
'Swiss' / 'foreigner' are strictly juridical (see Note  i ) .  In addition, the 
neighborhoods as illustrated are statistical units and no t  necessarily 
limits perceived by their residents, and it is possible that  by redrawing 

I Lausanne 



certain boundaries, certain contrasts o r  similarities may  disappear. 
Moreover,  strong or  weak residential concentrations offer n o  infor
mation as t o  the experience of discrimination (Piguet 1 9 9 4 ) .  

Piguet  ( 1 9 9 4 ) ,  w h o  looked a t  this spatial differentiation in further de
tail, notes tha t  the general category of 'foreigners' includes immi
grants of quite different origins. H e  distinguishes t w o  major  groups 
based on  their residential location. A first group, composed of Span
ish, Italian, Asian, South American and  ex-Yugoslav immigrants, 
tends t o  choose relatively centralized residences based most  likely on  
economic criteria (the presence of these groups in a neighborhood o r  
commune is negatively correlated with the average rent). A second 
group,  comprising citizens of Northern Europe, Germany, France and 
N o r t h  America, prefers the eastern periphery of Lausanne (Pully, 
Paudex, Lutry, Belmont, Savigny, Epalinges) and the areas around the 
smaller town of Morges to  the west. Members of this second group 
tend t o  choose a residence in a 'rich' commune (one where more  than 
ZD percent of the inhabitants have a revenue greater than  7 5 . 0 0 0  

Swiss francs/year in 1 9 9 0 ) ,  whereas the first group is more likely t o  be 
found in ' poor '  communes (more than  25 percent of the inhabitants 
declaring a n  income of less than  Z 9 . 9 0 0  Swiss francs/year). Piguet 
concludes that  while a certain degree of spatial segregation of the for
eign population within the larger urban area of Lausanne is indeed 
apparent,  it is pa r t  of a larger socio-economic phenomenon, which 
affects both Swiss and foreigners, and that  it is inappropriate t o  speak 
of racial ghettos in the context of Lausanne. 
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This is no t  so say that  the only obstacles immigrants confront  in their 
search for  housing are of an  economic nature: for  example, certain 
real estate management companies refuse t o  rent t o  refugees, with the 
refrain so often heard by Latin immigrants in the 1960s and 70s -
they are 'noisy, dirty, and don ' t  earn enough'  (Cavin 1998). A more 
in-depth study, including interviews with various social actors (rent
ers, agencies, building managers, etc.) would be necessary t o  evaluate 
the motivations and constraints involved in residential choices. 
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Demographic structure 

The  various national communities in Lausanne present certain demo
graphic differences when compared t o  the Swiss population. For ex
ample, compared t o  the Swiss, residents originating f rom Mediterra
nean countries are more likely t o  be married, and less likely t o  be di
vorced, whereas citizens of northern and western European countries 
hardly differ f rom their Swiss counterparts. Religious culture has a 
certain influence on the size of famihes: households composed of five 
o r  more  persons are more common amongst immigrants f rom Islamic 
and  Or thodox  cultural areas (from the Maghreb t o  the former Yugo
slavia and  Turkey). Spanish, Itahan and Portuguese, generally reflect
ing a Roman Catholic tradition, tend t o  be par t  of mid-sized house
holds, whereas the Swiss and other citizens of European Union coun
tries are more likely t o  live alone (Dozio 1996). 



The number  of children born t o  foreign parents continues t o  increase; 
in 1997,  46 percent of the births registered in Lausanne were t o  for
eign parents. This can be explained by, firstly, the  relatively large 
proportion of foreign women of child-bearing age - a t  the end of 
1998, 4 4  percent of the foreign women were between the ages of 20 
and 39,  whereas only z 8  percent of the Swiss women were and,  sec
ondly, by different fertility rates - 1.85 births/woman for  foreigners, 
and I .Z9 for  Swiss women (country-wide average (OFS 1997)). (As a n  
aside, one of the arguments heard against the maternity leave/benefits 
bill, which was  voted down in June of this year, was  tha t  it would 
have benefited the foreigners more than it would have the Swiss.) fig
ure 5 shows the breakdown of the urban population by sex and  age: 
the  foreign population is younger than the Swiss, largely represented 
by ZD to  4 0  year-olds. 
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Reactions to an increasingly diversified population 
H o w  has Lausanne, through its authorities and its residents, reacted 
t o  the increasing numbers of foreigners, of ever more diverse origins, 
living and working in the city? H o w  prevalent is racial violence? 
W h a t  is the role of discrimination and racism in accounting for  the 
observable differences in the labor market,  unemployment rates and  
educational levels? T o  wha t  degree is racism encountered in hiring 
practices? Are certain immigrant groups subject t o  particular preju
dice?^ Is residential segregation leading t o  differences in quality be
tween schools? D o  teachers, consciously o r  unconsciously, discrimi
nate against foreign pupils? In spite of Piguet's (1994) conclusions 
tha t  'ghettos'  d o  not  exist in Lausanne, and Dozio's (1996) estimation 
tha t  educational differences are explained in large part  by parents '  
socio-economic situation, these questions still need t o  be asked. 
W h a t  kinds of actions have been taken in Lausanne t o  facilitate the  
integration of immigrants, reduce tensions between different popula
tion groups, and  t o  combat racism? The following paragraphs touch 
o n  the pohtical climate in Lausanne as expressed through recent vot
ing o n  federal measures concerning immigration, and o n  various ac
tions taken by the city government and other organizations and asso
ciations t o  facilitate relations between different groups within the 
population. Of particular interest is the French-speaking Swiss 
Association against Racism and their analysis of forms of racial 
violence. 

3. A country-wide survey in 1997  by UNIVOX (in OFE 1997)  showed that more 
than 8 0  percent of  the Swiss interviewed consider that Italian, French, Spanish, 
Austrian, German and Portuguese immigrants are 'an enrichment' or at least 
'do not  pose any problems', whereas more than 5 0  percent of the people think 
that immigrants from Sri Lanka, Zaire, Turkey, and particularly ex-Yugoslavia 
'are cause for  reflection' or 'do not  have their place here', attitudes which 
probably spillover into the labor market. Yet, o n  the other hand, one  may  find 
cases of  'inverse racism'. For example, Tamil refugees, concentrated in Bern, 
were first feared, and are n o w  appreciated for their industriousness. In 1994 ,  
the Vice-Director of the Federation of  Café, Hotel and Restaurant Owners de
clared 'They are our best foreigners' (Maillard, et al. 1999).)  



Reactions of the Authorities 

O n  the surface, it would seem that  Lausanne has reacted well t o  the 
problems tha t  immigration can bring, and the city has often proven 
more  tolerant than other regions in the country. Voting results over 
the last few years give some indication. In June 1994, a law was  voted 
on  that ,  if passed, would have facilitated naturalization for  young for
eigners residing in Switzerland for  more than 5 years. 7 0  percent of 
Lausanne's voters accepted the proposition, as did 68 percent of the  
voters in Vaud,  compared t o  only 52 percent of the Swiss. (However, 
the law did no t  pass, as a majority of the cantons was  also needed, 
and I I  cantons and 4 half cantons rejected the measure.) 

In September 1994, the Swiss voted in favor of a modification of the 
Swiss Penal Code prohibiting racial discrimination. Lausanne demon
strated a relative enthusiasm for  the measure with a 63 percent ap
proval rate,  compared t o  58.5 percent for  Vaud,  and 54 percent for  
the country as a whole. In December 1996, 54 percent of the Swiss 
voters, and 66.7 percent of the voters in Lausanne refused a xeno
phobic initiative launched by the  UDC 'against clandestine immigra
tion' .  In the most recent voting, in June 1999, more than 7 0  percent 
of the Swiss approved two related measures toughening the laws o n  
asylum (favored by the Federal Council and right wing parties, criti
cized by the left and aid organizations). Lausanne was  less enthusias
tic (as were the French-speaking Swiss in general), approving the 
measures by 56.8 percent and 57.5 percent. 

Lausanne has also innovated in the realm of political participation of 
immigrant groups, by establishing first in 1971 the  Bureau lausannois 
pour les étrangers (Lausanne Office for Foreigners^, a n  intermediary 
between foreign communities and the authorities. In 1979, the city 
created the  Chambre consultative des étrangers de Lausanne (CCEL) 
(Foreigners' Advisory Board of Lausanne) made  u p  of 4Z members, 
including 13 representatives elected by the foreign community. While 
the last elections in M a y  1998 generated little enthusiasm in the im
migrant community, with only one eligible voter ou t  of seven partici-



paring'', the representatives continue t o  emphasize the importance of 
the unique institution that  offers them the possibility of lobbying and  
expressing views on  public policy. As an  Algerian elected last year 
said, '[The Chamber] has the great merit tha t  it exists, there is n o  
other real framework for  dialogue between Swiss and  foreigners' (Le 
Temps 12.5.98). 

Within the school system, Lausanne has demonstrated a real interest 
in promoting interculturality and integration. One  of the students a t  
the Institute of Geography a t  the University of Lausanne, Cédric 
M o n o d ,  examined the system of 'welcoming classes' (classes 
d'accueil), which were instituted in 1986. When non-French speaking 
students arrive in Lausanne, they are interviewed, if possible in their 
mother  tongue, in order t o  evaluate their past education and  life ex
periences, and t o  place them in the most  appropriate structure. It is 
possible tha t  a child will be placed either directly in a 'regular' class, 
wi th  intensive French classes on  the side, in a 'welcoming group '  
(regular class in the morning, French classes in the afternoon), in a 
'development class' (mostly students with behavioral problems), o r  in 
a 'welcoming class'. These latter classes are designed t o  initiate the 
child into the French language as well as t o  the norms in discipline 
and  organization. The classes are small (12  students maximum), 
multi-ethnic and  multi-lingual, and teaching approaches seek t o  p u t  
cultural differences into a positive light. Monod  w a s  particularly in
terested in the geographic distribution of these classes; are they spa
tially marginalized? H e  concluded tha t  on  the whole there is a will o n  
the par t  of the  authorities t o  avoid segregation and separation of these 
classes f r om  the regular classes, although he noted that  within certain 
schools, the 'welcoming classes' were not  located on  the same floors 
as the same-age group regular classes. H e  also observed tha t  while the 
'welcoming classes' are very oriented towards interculturality and  ap
preciation of the 'Other ' ,  the regular classes, into which the students 
are expected t o  pass within a year, d o  no t  p u t  the same value on  dif
ference. M o n o d  suggests that  this should perhaps be the next aim of 

4.  Compared t o  a 2,9.2 percent participation rate for the Swiss voting for the 
Communal Council in 1997.  



the school authorities in terms of facihtating the integration of immi
grants into the educational system. The question of integration in the 
schools remains particularly pertinent in light of recent demands by 
certain extreme right-wing parties in some German-speaking parts  of 
Switzerland for  the creation of separate classes for  foreign students 
(see below). 

Work of other organizations and associations 

In addition t o  actions taken by the authorities, numerous organiza
tions and  associations working in the city and surrounding suburbs -
ranging f rom contact points for  immigrants, asylum seekers and refu
gees t o  formal 'national '  associations such as the Spanish Center 
'Garcia Lorca'  in Crissier or  the Colonia Libera Italiana in Renens, o r  
intercultural libraries such as Globlivres in Renens which proposes 
13.000 books in 137 different languages, or  groups such as 'Frangais 
en Jeu '  w h o  organize French classes for foreign adults, as well as in
tercultural activities for  class participants, o r  even community centers 
w h o  d o  no t  necessarily have an  explicitly intercultural orientation -
offer,  directly o r  indirectly, aid and information t o  immigrants as well 
as t o  the local community, creating places where heterogeneous social 
actors can meet and exchange experiences. Many  of these organiza
tions started on  a very limited scale, often initiated by a small number 
of individuals, in many instances motivated by their own  life experi
ences t o  reach out  t o  others. Their impact is often very significant for  
the people they touch, and important links often develop between the 
association and the neighborhood in which it is established. For ex
ample, in the Bourdonnette neighborhood, which has one of the high
est concentration of foreigners in the city (64 percent) and which is 
isolated f rom the rest of the city by the motorway and other major  
traffic arteries, the Socio-cultural Center, has become, in the words of 
one social worker,  ' the center of the neighborhood. It's a reference 
point ,  a landmark. The families here count o n  us . . . '  (Marengo 1998, 
p .  17). This research project, which grew out  of the idea that  immi
gration in urban centers encourages, t o  a greater and  greater degree, 
'mixed cultures', lead Marengo and Racine (1998) t o  conclude tha t  
'these places, and the social protagonists w h o  act in these places, con-



stitute spaces and  characteristics essential t o  the study of social sus-
tainability in the Lausanne urban area '  (p.3). 

However,  in spite of Lausanne's apparent record of tolerance and  
openness, a few recent events demonstrate that  the Canton of Vaud is 
no t  immune t o  the increase in xenophobic tendencies and violent acts 
more  often associated with the German speaking par t  of the country. '  
O n  July 5, 1999, a Civil Protection shelter in the commune of Cha-
vannes (a western suburb) that  was ready t o  open its doors t o  several 
Kosovar families was destroyed by arson. O n  the  zjth of the  same 
month ,  a similar incident occurred in the neighboring town of Yver-
don .  O n  August 9 ,  1999, a Kurdish restaurant in Lausanne burned, 
and  arson is suspected. The manager of the restaurant suspects a spe
cifically xenophobic attack. 

The 'Association romande contre le racisme' (ACOR) and forms of ra
cial violence 
In this light, the  work  of associations specifically engaged in the fight 
against racism is particularly important in the struggle t o  create a city 
in which, in words  borrowed f rom Jean-Bernard Racine, w e  can ail 
live together, socially and spatially equal and different. O n e  notable 
organization active in Lausanne and  throughout French-speaking 
Switzerland in general is the  Association romande contre le racisme 
(Prench-speaking Swiss Association against Racism) o r  ACOR. T h e  
Lausanne-based association was  created on  the first anniversary of the  
acceptance of the federal law prohibiting racial discrimination, in Sep
tember 1995. The  goals of the Association include fighting against 
racism and  aiding its victims, developing preventative measures 
through information and education, promoting the principles of the  
United Nations Convention on  the Elimination of all Forms of Racial 
Discrimination, and encouraging changes in mentalities tha t  have 

5. Surveys indicate that immigration, and in particular its currently most  me
diatized aspect, asylum, preoccupies the German speaking population t o  a 
greater degree than the French speaking. In a June 1999  survey, 53 percent o f  
the former considered asylum their principal worry, compared t o  21  percent of  
the latter, w h o  are more concerned about unemployment. (Le Temps 25.6 ,99)  



been rendered necessary by the movements  and displacements o f  
populat ions  that mark this turn o f  the century (ACOR 1997) .  

O n e  of the concrete actions taken in this regard was  the establishment 
of a SOS Racism Hotline, a free telephone number for  victims or  wit
nesses of racial or  ethnic discrimination. The hotline offers victims the 
possibility t o  express their feelings, their frustrations and  their fears, 
and  t o  be heard.  ACOR offers counseUng, helps victims articulate their 
request for  action and guides them in that  action. For example, if it is 
necessary t o  contact a lawyer, ACOR may sensitize the lawyer as t o  the  
gravity of the problem and the importance of taking action even if the  
case seems minor. In other cases, it may be appropriate t o  contact the 
employer of the victim, w h o  may no t  be aware of 'mobbing'  based on  
national origin that  is taking place in the work  place. ACOR may in
tervene in conflicts between neighbors o r  between stands a t  the open 
market .  

ACOR has coordinated with the Institute for  Social Studies in Geneva 
within the framework of the National Program for  Research N o .  4 0  
on  'Violence in Daily Life' in cataloguing and analyzing the calls re
ceived by the  SOS Racism Hotline. The researchers (Bolzman et al. 
1998; Bolzman 6c Salberg Mendoza  1999) distinguish two dimen
sions in the relationship between perpetrators and victims of racism: 
power and  structure. They conclude that  power is always present in 
situations of racial violence; power that  in turn has t w o  dimensions, 
formal  o r  informal. The combination of these dimensions bring them 
to  their typology of four  forms of racial violence (Bolzman and Sal
berg Mendoza  1999:75): 

Organized violence 

Individual violence 

Formal power Informal power 

Institutional violence Ideological violence 

Abuse of power Interpersonal violence 

Figure 6 



Institutional violence refers t o  forms of administrative, institutional 
and  legal discrimination. Cases cited by ACOR t o  illustrate this type of 
situation involve domestic violence, where the (female) victim is a for
eigner, and  risks losing her residence permit if the marriage is dis
solved, simply because she is not  f rom the 'right '  country. Refusal t o  
issue o r  renew a residence permit is no t  often considered a racist act, 
as i t  is generally perceived as normal that  a foreigner be subject t o  ar 
bitrary decisions, however the laws underlying 'routine'  administra
tive decisions may  be racist in nature, such as the  ' 3  circle policy'^ tha t  
was  in effect through October 1998. 

A new form of institutional discrimination is currently emerging in 
Switzerland: separate classes for  foreign and Swiss students. Primary 
schools in t w o  cities, Lucerne and Rorschach, have opened classes 
filled with only foreign students, and in other cantons right-wing par
ties have proposed that  Swiss students n o  longer attend the same 
classes as foreigners when the latter make u p  more  than 50 percent of 
the class level (Le Temps 24.8.99). The Federal Council has declared 
the policy unconstitutional, and the Federal Commission against R a 
cism has just published a dossier on  the subject, denouncing wha t  
they call 'apartheid in the schools' (CFR 1999). However,  the debate is 
far  f r o m  closed. 

In cases of abuse of power,  a n  individual uses their function, such as  
that  of real estate managing agent o r  civil servant, t o  refuse access t o  
housing o r  other services, or  take advantage of their situation, acting 
in a n  overtly racist manner (verbal attacks, menaces, blackmail, etc.). 
This type of violence has rarely been studied, probably because exist-

6.  This  policy divided the world into three circles; the first included the member 
countries of  the European Free Trade Association and the European Commu
nity; the second, Canada, the United States, N e w  Zealand and Australia; the 
third, the rest o f  the world. Immigration from the first group w a s  favored over 
the second, and from the second over the third. Since October 1998 ,  the '3 cir
cles' have been replaced by ' z  zones' distinguishing countries o f  the European 
Union,  and all other countries. Critics of  the new policy point out  that it is still 
discriminatory, as  a citizen of  the European Union can obtain an 'establish
ment  permit' after five years in Switzerland, a citizen from a non-Union coun
try has t o  wait  1 0  years, and still has n o  guarantee of  obtaining such a permit. 
(Carrefour, December 12,  1998) 



ing information does not  allow access t o  this type of incident, o r  be
cause the distinction has not been made with other forms of violence. 
Bolzman and his colleagues go  on  t o  point  ou t  tha t  the victims tha t  
denounce this type of violence generally have stable legal status and  a 
certain socio-economic position, and thus have the confidence in their 
rights and the resources to  actively react. 

Ideological violence is typically inspired by extreme right-wing dis
course, which is consciously and strategically directed a t  certain cate
gories of victims with the goal of justifying anti-Semitism, revisionism, 
o r  'biological' racism. This type of violence is perceived by the major
ity of the population as illegitimate, and calls t o  SOS Racism are no t  
only victims, bu t  also witnesses concerned by tracts distributed, arti
cles of a questionable nature in the press, o r  Internet sites. 

The fourth type, interpersonal violence, is a sort of 'ordinary'  racism, 
often involving people w h o  know each other, such as neighbors o r  
colleagues. Interpersonal conflicts are turned into racial discrimina
tion, the aggressor attributing the victim with biological, ethnic o r  
cultural traits tha t  render cohabitation impossible and justify violent 
action. Manifestations of interpersonal racial violence take on  many 
forms, ranging f rom verbal aggression, avoidance behaviors (e.g. re
fusing t o  touch the same objects or  t o  frequent the same places), har
assment (e.g. anonymous telephone calls) t o  actual physical violence. 

These analytical distinctions often overlap as situations escalate, as in 
one case described by  ACOR (1997), in which, paradoxically, the vic
tim of a racist act  ended u p  as the defendant in a court  case. T w o  Af
rican friends were involved in a n  incident with a Swiss man  w h o  
made  a racist remark t o  them (interpersonal violence). Discussion 
became heated, but according t o  a witness n o  blows were exchanged. 
The Africans left, and the Swiss man  called the police and filed a 
complaint for  threat, abuse and assault. The case was  brought before 
an  examining judge w h o  heard the parties, including the witness. The 
judge nevertheless referred the case to  court.  While there are n o  indi
cations tha t  the judge's motivations were racist, the context of the ca-



case has moved f rom 'informal power '  t o  that  of ' formal power ' ,  in 
the hands of a n  individual, the judge. 

At this point,  the  wife of one of the Africans called SOS Racism, and 
explained tha t  her husband had been wrongly accused of assault by a 
Swiss man ,  tha t  they n o w  feared for  her husband's naturalization 
process, that  because of his status he has all sorts of problems - he  
can ' t  find a stable job, he is always hassled a t  the border, and  that  
they were refused judicial assistance for  the case because 'it is such a 
minor  affair ' .  The questions surrounding the naturalization process 
touch the domain of 'institutional violence'. 

The response of ACOR illustrates the types of action the organization 
undertakes. First of all, they listened t o  the expression of suffering, 
fear,  anguish, and  the sense of injustice. At the time of trial, they as
sisted the lawyer in preparing the plea and were present a t  the hear
ing. They contacted the Federal service of naturalizations, and  they 
denounced the case t o  the Federal Commission against Racism, and 
the corresponding cantonal institution. Finally, a year after the alter
cation, the African was  acquitted, with the acknowledgement tha t  the 
Swiss man  had  addressed the Africans 'in terms with racist connota
tions'.  The African finally obtained a Swiss passport. 
In other cases, ACOR may advise and assist a plaintiff in filing a com
plaint in a case of racial discrimination coming under Article 261  bis 
of the Swiss Criminal Code. However, in many situations,  ACOR en
courages recourse to  mediation, a relatively new idea in Switzerland, 
as opposed t o  criminal conviction. This is particularly appropriate in 
cases of interpersonal conflict, in which the goal is t o  convince the ag
gressor t o  recognize his/her action and the fact tha t  the action has in
jured the other party, and t o  apologize. In this kind of situation, a 
criminal conviction does little t o  counter the prejudice fueling many 
racial conflicts, whereas mediation is a tool better suited t o  help t o  
change mentalities and facilitate integration (Salberg Mendoza and  
Knoepfler 1999). 

In addition t o  the work  directly associated with the  SOS Racism Ho t 
line and the development of mediation,  ACOR  systematically de



nounces any and all racist terms or  allusions appearing in the media, 
o r  affirmations that  could contribute t o  the development of racist sen
timents. For example, ACOR encourages journalists t o  be cautious in 
citing statistics such as those concerning the percentage of foreigners 
in prison - figures which include drunk driving offenders for  example, 
but  which may  be rapidly interpreted as referring t o  hardened crimi
nals - o r  in quoting persons w h o  employ questionable terms in refer
ence t o  ethnic origins, which, appearing in print, would validate the 
use of such terms. 

ACOR is also active in the development of educational programs, and 
another result of the collaboration between ACOR and the  Institut 
d'itudes sociales (lES) (Institute of Social Studies) in the framework of 
the National  Research Program, was  the preparation of a guide t o  ac
company the film Skin or die, by Daniel Schweizer, co-produced by 
the Télévision Suisse Romande, a documentary on  the 'Hammerskin '  
organization (Griinberg and Eckmann  1999). The guide is aimed a t  
teachers, social workers, church group leaders or  other associations 
w h o  are concerned with the rise of right wing extremism and racism 
w h o  wish t o  show  Skin or die and guide discussions after the projec
tion. 

Another incident related t o  the rise of right wing extremism and  neo-
Nazism offers a further example of the type of networking and  dis
cussion between ACOR and other social actors in Lausanne. In N o 
vember  1998,  an  anti-racism association in Bern alerted the  ACOR tha t  
a group.  Death in June, known for  its fascination with the Nazi  pe
riod (the name of the group refers t o  massacres of elite troops of the 
SA by the SS in June  1934), morbid and satanic lyrics, and  links t o  the 
fascist movement in Croatia, was scheduled t o  play a concert a t  the 
Dolce Vita, a club subsidized in par t  by the city of Lausanne (now 
closed, for  unrelated reasons). The secretary general of the  ACOR, Karl 
Griinberg, wrote  t o  the organizers of the concert, asking them t o  can
cel it. The  Dolce Vita and The Sanctuary, the 'Gothic'  association tha t  
had organized the concert, denied the racist and anti-Semitic content 
of Death in June's songs, arguing that  the lead singer uses images 
f rom the Nazi  period out  of 'romantic and artistic fascination'. The  



police intervened and, after reviewing the documentation provided by 
the group's supporters and consulting the Federal police, banned the 
concert. The Director of Police and Sports in Lausanne explained, 
'We did not  make this decision light-heartedly, but  this group has 
been too long too near the edge and the ambiguity surrounding its 
references t o  Nazism is no  longer acceptable.' (Le Temps, 18.11.98) 
The decision continued to  elicit reactions, and the city government 
requested the group  Contact jeunesse (Youth Contact) to  'open reflec
tion and discussion on the opportunity to  tolerate or  not  such a mes
sage, whatever the content or artistic form given t o  this message', and 
a recent interpellation t o  the Communal Council has requested a fol
low-up on this matter. Underlying this idea of contacting youth 
groups is the question of whether or not banning such events is the 
best solution, whether or not this heightens the interest in that  which 
is forbidden, or whether it is more important t o  generate dialogue 
among the young people, promote awareness of the implications of 
such messages, and then allow a democratic decision t o  be made. 

Increasing a w a r e n e s s  of t h e  ' O t h e r '  
All of these types of actions, by the  ACOR and by other groups, in
volve communication, bringing people face to  face with each other 
and their differences, leading in many cases to  a greater mutual un
derstanding. This type of encounter should seem almost natural in 
the urban setting, where diverse populations are in close proximity t o  
one another, where mixing and interminghng should lead t o  greater 
tolerance of differences, especially in a city like Lausanne where eth
nic residential segregation is not pronounced. This does appear to  be 
the case on the scale of the city as a whole, for example in the voting 
results as mentioned above. However, experiences at a micro level 
show that residential proximity does not necessarily lead t o  contact 
and understanding, although simple actions can increase awareness of 
the 'Other. '  

The following example highlights the realities encountered in the field 
by social workers, and calls attention to  the importance of studying 
interactions and networks a t  very small geographic scales, such as the 



apartment  building, in addition t o  the scale of the neighborhood, city, 
or  country. In 1993, a social worker and a pastor,  motivated by re
flections o n  the attacks in Germany on  apartment buildings where a 
large number of foreigners resided and by the hypothesis tha t  this 
kind of act  arises when there is an  absence of communication and 
where people are no t  acquainted with one another, decided t o  con
duct an  experiment in Lausanne (Tosato 1996 and personal commu
nication^). They chose a relatively new apartment building in a work
ing-class neighborhood with a high percentage of foreign residents, 
and contacted 3^  famiUes by knocking o n  their doors. They intro
duced themselves, explained that  they were interested t o  know h o w  
things were in the building and how relations were with the 
neighbors. They were quite astounded t o  discover the point t o  which 
the neighbors didn' t  know each other. Mos t  only knew one o r  t w o  
other people in the building. Even people w h o  wished t o  enter into 
contact with their neighbors didn't  seem to  know h o w  to  d o  so. O n e  
touching anecdote illustrates this phenomenon: an  elderly Swiss lady 
had  noticed that  her young foreign neighbor was pregnant, and  she 
had  crocheted a little outfit  for  the  baby that  was t o  be born,  bu t  she 
confessed t o  the two  visitors that  she didn' t  know h o w  to  offer it to  
the young woman,  t o  whom she had hardly spoken. The two later 
met the young woman in question, w h o  mentioned tha t  she had no
ticed the Swiss lady, w h o  looked very kind, and the young woman  
indicated tha t  she had thought her neighbor might be able t o  help her 
out ,  fo r  example by looking after the baby if she should need t o  go  t o  
the doctor,  but  she didn' t  know h o w  to  approach the older woman!  
Other  anecdotes hinted a t  more serious undertones, such as the (un
fair) blaming a refugee family for  a problem, and another 's fear tha t  
he was  rejected by the others because he was  a Muslim. Some people 
expressed the fact that  they felt very alone, and that  ' the Swiss are so 
cold and  distant' .  

7 . 1  would  like t o  thank Oscar Tosato, social worker at the Protestant Social Cen
ter 'The Fraternity', acor collaborator and member of the Communal Council 
o f  Lausanne, for his time and enthusiasm in his explanations of  his work in the 
field and for the documentation he provided. 



The social worker and the pastor then organized a meeting with ten 
people w h o  wished t o  increase their contacts with their neighbors. 
Simple suggestions were given: say hello a t  the mailbox and try to  ini
tiate a conversation; talk in the laundry room; smile and exchange 
greetings in the elevator, invite a neighbor in for coffee. The experi
ment continued for a year, and the atmosphere in the building im
proved. According to  the residents the neighbors began talking t o  
each other, helping each other out, inviting each other over. The rela
tionships between the Swiss and the foreigners became more open and 
warm,  and the different foreign families began associating more with 
each other. 

The social worker and the pastor concluded that this type of simple 
intervention could greatly facilitate contact and reduce tension be
tween different groups within a localized area, and encouraged pas
tors in the neighboring parishes t o  initiate similar actions. 

Lessons f o r  U r b a n  G e o g r a p h y  
H o w  can we  bring together these elements f rom different domains -
the work already done in geography on immigrants and immigration 
in Lausanne, the analysis of the forms of racial violence by ACOR and 
the Institute of Social Studies, and experiences in the field - to  pursue 
new directions in urban geography and, in particular, t o  investigate 
the spatial aspects of racism and xenophobia? As w e  have seen, study
ing residential segregation does not  necessarily reveal expressions of 
outright racism - in Lausanne, economic considerations better explain 
residential differentiation than does the ethnic factor. Moreover, the 
absence of residential segregation does not necessarily indicate an  ab
sence of racial violence. T o  more fully appreciate people's experience 
of the city, we  need t o  go beyond the study of objective residential 
space to  explore perceived and experienced space a t  different levels. 
The study of 'intercultural places' has increased our awareness of 
places of inclusion within the urban context; we  also need to  investi
gate places of exclusion. N o t  only d o  we need t o  study nodes of posi
tive interaction within immigrants' paths through the city, but we  
should also identify nodes of negative interaction. Where do  acts of 



racial violence occur? H o w  are different places in the city perceived 
by immigrants, or  non-Caucasian Swiss? H o w  does racism influence 
the paths  they choose? D o  different ethnic groups, and d o  men  and  
women,  have different experiences in this regard? (For example, a 
Black African m a n  and an  Asian woman are likely t o  experience dif
ferent expressions of racial violence in different types of places.) The  
places people frequent are significant, but so are the places they avoid. 

The  four  forms of racial violence identified by Bolzman and his col
leagues (1998) provide a framework for asking initial questions and  
formulating preliminary hypotheses as t o  the localization of incidents 
of racial violence. Where d o  different types of racist violence take 
place? Some of the responses t o  this question are obvious; 'institu
tional violence' and ,  although perhaps t o  a lesser degree, 'abuse of 
power ' ,  forms tha t  occur within the structure of formal power,  can 
probably be localized in the centers of administration. Stressful places 
for  immigrants most likely include the Foreign Police, the unemploy
ment  office, and other such places. In this regard, a number of repre
sentatives t o  the Communal Council of Lausanne are encouraging the 
MunicipaUty t o  organize training for  civil servants w h o  are in contact 
with foreigners in order t o  increase awareness of the 'Other ' ,  of dif
ferent cultural practices that  may underUe certain behaviors. While 
this in and  of itself will not  eliminate racial violence in situations in
volving immigrants (or non-Caucasian Swiss) and civil servants, it  
may prevent misunderstandings that  arise ou t  of cultural differences, 
which may  tend t o  confirm any racial prejudices o n  the part  of the  
civil servant and/or be perceived as racial discrimination by the 'cH-
ent ' .  

Situations of 'abuse of power '  are not  necessarily limited t o  adminis
trative offices, for  example in the case of interaction with the police, 
w h o  may  be more Hkely t o  check the identity and status of a person 
w h o  doesn't  look Swiss or European. Are there places in which these 
types of control are more likely? Does this influence the route a n  im
migrant takes through the city, o r  increase his or  her anxiety when 
passing through such places? 



Shops, restaurants, bars or  even hotels are another type of place 
where 'abuse of power'  may be manifested in attitudes towards, 
treatment of and even remarks made t o  clients of certain ethnic ori
gins. For example, d o  managers give guidelines t o  their employees as  
t o  whose bags t o  check in a supermarket checkout line, or  how t o  
handle 'difficult' or 'undesirable' clients? Are other clients the source 
of disapproving looks or remarks ('interpersonal violence')? Are there 
establishments that  members of certain immigrant groups avoid be
cause they d o  not  feel welcome, or  where incidents of interpersonal 
racial violence regularly occur? Are there whole shopping districts or  
neighborhoods where uneasiness or  actual racist remarks are more 
likely t o  be experienced? Where are the 'barriers' marking these areas 
and h o w  are these barriers constituted? In studying people's use of the 
city, perhaps the places they choose to  avoid are as meaningful as the 
places they choose to  visit. 

'Interpersonal violence' may occur anywhere, in private places, such 
as within an  apartment building, in public places, such as the incident 
a t  the train station described above, a t  bus stops, on  public transit, in 
the street. Can different types of interpersonal violence be distin
guished according to  the type of place in which they occur? 

The last category, 'ideological violence', is perhaps more difficult t o  
m a p  on  the scale of a single city as, a t  least within Switzerland, the 
extreme right is not  numerically very large (estimations for  the period 
1985 t o  1995 suggest 300 t o  400 persons) and their organization 
tends t o  be loose, common symbols, publications and a few meetings 
constituting the links between members. (Altermatt and Kriesi 1995). 
A geography of this form of racial violence on a national or  interna
tional scale would probably be more informative. 

Conclusions a n d  prospec ts  
The quick overview of the city of Lausanne, touching on several dif
ferent aspects of life in a multi-cultural urban context, suggests that 
the capital of the Canton of Vaud is relatively open and tolerant of 
difference, and yet that  the same xenophobic undercurrents that  are 
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perhaps more openly expressed in other parts of the country are still 
present. Extolling the virtues of Lausanne, whether by the authorities 
or  by researchers, incurs two risks: ignoring these suppressed animosi
ties, which may turn into violent manifestations, or  glossing over 'rac
ist structures of inequality [giving them] a colorful cosmopolitan shine 
without doing anything to  change them' (Cope 1985 quoted in Smith 
1993). Continued discussion, pressure on the authorities (for example 
as regards training in 'intercuiturahty' for civil servants in contact 
with the population), and careful comparison of declared policy and 
observed realities (following the example of Monod,  who  in his study 
of intercuiturahty in the schools, carried his observations t o  the play
ground t o  see whether the mixing encouraged in the 'welcoming 
classes' extended to  recreational activities), are as necessary as ever. 

Research on  racism and xenophobia in Switzerland is barely past an  
'embryonic' stage (ACOR 1997), and little has been done t o  investigate 
the geography of racism in the urban context. However, in combining 
concepts f rom other fields of research with those f rom geography, 
new questions can be asked. Moving beyond simple analyses of resi
dential segregation, we  need t o  develop new indicators of discrimina
tory or  integrated space and new measures of the degree of interaction 
between host and immigrant populations. Innovative methods will be 
necessary t o  investigate often hidden, subtle, and officially unrecog
nized aspects of racial discrimination. Once social-spatial barriers of a 
racist nature are identified, we should look into existing and imagine 
new tools for  breaking them down, whether they be on the scale of 
the entry hall to  an  apartment building or  access t o  various parts of 
the city or  t o  different job markets. At the same time that  we explore 
the positive spaces of intercuiturahty and spaces of inclusion, we  
should keep our eyes open to  identify spaces of discrimination and 
spaces of exclusion in hopes of eliminating them. 
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Annex 2 

Racism a t  t h e  University of Lausanne?  
The difficulties the foreign residents had in making contact with the 
Swiss in the example of apartment building 'experiment' is not  an iso
lated example. Jaggi (1991), in a publication by Caritas on  Fear of 
foreigners and Xenophobia, mentions that  numerous foreigners natu
rally include a large proportion of compatriots in their circle of 
friends, but also often have contacts with foreigners of very different 
origins than their own. He  suggests that this illustrates the fact that 
the difficulties in establishing contact between different cultural 
groups is less the fault of the foreigners than of the Swiss who  tend t o  
be more reserved. An interview with Herijao Randretsanilo, animator 
a t  the  Aumoneries (literally 'Chaplaincies') a t  the University of 
Lausanne, a group that organizes encounters, meals, and intercultural 
exchange, and offers personal and spiritual counseling, reveals similar 
observations. In October 1998, the 'Blue Planet', a new university 
student residence hall was opened, housing 44 students of 16 different 
nationalities. Approximately one third of the students were Swiss, an
other third European, and the remaining third f rom the rest of the 
world. M r .  Randretsanilo and his colleagues organized numerous ac
tivities designed t o  'mix'  the students, for  example meals were pre
pared by groups of students from a country or  region, often accom
panied by music from the country or area concerned. M r .  Randret
sanilo observed that the Swiss students, who  had specifically chosen 
t o  live in this environment (appUcants for the hall had t o  express their 
motivations for living in an international, intercultural situation), 
needed quite a bit of time to  open up  and participate in these activi
ties. 'People f rom Vaud are shy', he said. 

Through their work a t  the university, M r .  Randretsanilo and his col
leagues, see foreign students' problems more as difficulties in integra
tion and establishing contact than outright racism. M r .  Randretsanilo, 
himself originally from Madagascar, finds the university a relatively 
open environment where there is less tension than in the center of the 
city (the university campus is in the southwest corner of the urban 



area). The  university administration reflects this same attitude: the  
person officially responsible for  dealing with cases of sexual harass
ment ,  'mobbing' ,  and by extension of expressions of racism, indicates 
tha t  the only case tha t  she has had that  implicated racist overtones 
involving a student turned ou t  t o  be more of a problem of a misun
derstanding arising f rom cultural differences than a case of racial dis
crimination. 

Racism a t  the  University of Lausanne it virould seem is no t  a n  overt 
problem; the term that  often comes u p  in conversations t o  describe 
the phenomenon is feutré, literally 'felt-like', o r  'muffled' .  However,  
while verbal expressions of racism may be rare,  a colleague pointed 
ou t  the presence of racist graffiti in the (men's) toilets, which suggests 
tha t  research o n  racism may require innovative use of sources t o  bring 
t o  light tendencies that  are officially unrecognized. 
As t o  the presence of foreign students a t  the university, they represent 
about  22  percent* (average for 1990-1997) of the student body, which 
altogether numbers approximately 9700 (including graduate stu
dents). M a n y  of them were either born or  have already been living in 
Switzerland for  several years. 14 percent of the students entering in 
the au tumn of 1997 left their parents residing in another country. 
However,  there are only a small number of 'visible' (for example 
Black African) foreign students, w h o  in the words of one professor, 
provide a bit of 'color'  o r  'exoticism'. It should be noted tha t  the pro
port ion of foreigners obtaining a 'licence' o r  diploma is less than  their 
proport ion in the student body as a whole; between 1990 and 1997, 
only 15 percent of the diplomas awarded were t o  foreign nationals. 
Interestingly, 25 percent of the doctoral degrees awarded in 1997 we
re t o  foreign citizens, 19 percent o n  average between 1990 and 1997. 

8. A s  a point o f  comparison, in 1990,  the proportion of foreigners in the 2 0  t o  2 4  
year old age group was  3 4  percent in Lausanne, 3 2  percent in the Canton of  
Vaud,  and 2 2  percent in Switzerland as  a whole.  A s  approximately 5 0  percent 
o f  all students at the University reside in Lausanne or the Canton of  Vaud be
fore beginning their studies, proportionally one would  expect t o  see a higher 
percentage of  foreigners at the University. 



A certain awareness of racism is evident in certain campus activities 
and in recent course offerings: in 1988 a conference was  organized by 
the group  Regards critiques ('Critical looks') under the direction of 
Professor H.U.  Jost entitled Racisme et xénophobies, and a publica
tion of the same name compiles the papers presented as well the ques
tions and answers inspired by the presentations. More  recently, Rosita 
Fibbi taught  a class last year on the 'Sociology of Migrations' which 
also addressed the question of xenophobia, and a course will be of
fered this year on 'Racism, ethnocentrism, xenophilia: theories and  
ordinary conceptions.' The growing recognition of the importance of 
this theme is also reflected by the fact that  the Popular University of 
Lausanne, open t o  the general public, is offering a course this year on  
'Increasing Awareness of Racism and its Mechanisms of Contempt,  
Exploitation and Exclusion'. 
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Past  a n d  current racism a n d  policy responses  in The 
Netherlands 
Jeroen Doomemik and Meindert Fennema, University of Amsterdam 

The S t a t e  

Introduction 
The Netherlands as we know it today goes back t o  the end of 30 
years w a r '  in 1648. The only really significant change since then was  
Belgian independence in 1839. Even before the Westphalian peace 
was achieved the Dutch Seven Provinces, later becoming the political 
and economic centre of The Netherlands, had established itself as a 
world power based upon its immense seafaring capacities. This power 
base made possible Dutch colonisation of the East and West Indies/  
The colonial dominance over these transoceanic territories lasted until 
after World War  II. 

The Netherlands has never been a culturally or  ethnic homogeneous 
state. For example during the century, immigration into The 
Netherlands was probably larger in relative terms than it is today 
(Lucassen & Penninx 1994). And even during the second half of the 
19''' century the country witnessed considerable labour immigration, 
albeit often seasonal (Lucassen 1984). In the early 20''' century The 
Netherlands started off as a country of emigration. Even during 
the i9éos  and 1970s, when considerable numbers of guest workers 
arrived, the government tried to  stimulate its citizens t o  move abroad 
t o  countries like Canada, the US, Australia and New Zealand. Popula-

I. In The Netherlands known as the 8 0  years war, the duration of  the Dutch -
Spanish conflict. 

z .  N o w  the Republic of  Indonesia, Surinam and the Dutch Antillian Islands. 



t ion forecasts aroused fears that  the country would not  be able t o  ac
commodate all; in terms of geographical space, and housing, and  in 
terms of labour market  needs. The paradoxical nature of having poli
cies for  both importing and exporting labour, a t  the time appears no t  
t o  have been noted o r  publicly discussed. 

The  ban  o n  recruitment in 1974, in contrast t o  some other countries, 
did no t  coincide with any extensive measures t o  stimulate return mi
gration among guest worker populations, in the Dutch case mainly of 
Moroccan and  Turkish origin. Indeed, unlike in Germany there were 
few attempts t o  seriously curb the ensuing process of family reunifica
tion, although official policy was  no t  t o  encourage this immigration 
(Lucassen & Penninx 1994: 147). The numbers of Turkish and  M o 
roccan immigrants thus increased considerably. Because their integra
tion, o n  the labour market and otherwise, did no t  pass without prob
lems, their presence gradually created policy challenges for  the gov
ernment.  The  same applied t o  the increasing numbers of immigrants 
f r om  the Dutch colony of Surinam. In retrospect, it has become clear 
tha t  Surinamese independence in 1975 was  a t  least as much a n  at
tempt  f rom the Dutch side t o  curtail further immigration as a genuine 
wish of the Surinamese people t o  free itself of colonial rule. '  

In 1981 the government published its concept policy document o n  
minority policies (Ontwerp-Minderhedennota). It formulated t w o  ba
sic ideas: those immigrants w h o  preferred t o  stay and  settle should be 
allowed t o  d o  so and their integration would need t o  be stimulated. 
Those immigrants w h o  preferred t o  return should be assisted. As t o  
the integration of those w h o  settled, categories of target groups were 
pinpointed: besides former guest workers, (post) colonial immigrants 
f r o m  Surinam, the Caribbean, Dutch East Indies/Indonesia, and ,  
somewhat idiosyncratically, caravan dwellers and  Romanies (cf. 
Penninx 1988). At a later stage refugees also became a category for  

3.  A s  Van Amersfoort {1987) points out,  declaring Surinamese independence, w a s  
extremely counterproductive in terms of  immigration control: it created a con
siderable movement of  Surinamese people t o  The Netherlands. M a n y  Surinam
ese preferred an economically more or less secure life in The Netherlands above 
a n  unsettled future in their country of origin. 



explicit government attention. Mindful  of the ethnic minority position 
of many Blacks in the United States a t  that  time, aim was  t o  avoid the 
same outcome in the integration process of immigrants in The Nether
lands. Long term marginalisation coinciding with ethnic difference 
would,  in the government's view, over subsequent generations lead t o  
the coming into being of ethnic minority groups. Nevertheless, poli
cies were never aimed a t  assimilating newcomers. Indeed, their cul
tural autonomy (e.g. in the field of religion) was  explicitly safe
guarded. 

This minority policy has remained fundamentally unaltered since 
then,  even though subsequent governments have set different accents 
and have moved into the direction of policies that  should ensure self-
sufficiency among immigrants and  their descendants instead of w h a t  
in the media came t o  be known as 'cuddling-them-to-death'. Behind 
this rhetorical change we mainly find that  policies, in the fields of wel
fare and  labour, with a few exceptions are n o  longer targeted a t  eth
nic minority groups but  take all disadvantaged categories into consid
eration. 

Policies 

As w e  saw in the introduction, direct immigrant policies have gradu
ally made  way t o  indirect immigrant policies (cf. H a m m a r  1985: 9). 
Indirect immigrant policies are those that  affect the position of immi
grant groups t o  any major  extent without singling them out  because 
they are  immigrants but  because they are marginalized, o r  are a t  risk 
of becoming so. Such policies can also be labelled general integration 
policies, which, arguably, is a more suitable term, especially in socie
ties where the differences in legal rights between natives and immi
grants and - especially - their descendants d o  not  differ in most  re
spects. 

The  broad Dutch policy goal of arriving a t  a multi-cultural society 
where groups f rom different ethnic and/or cultural backgrounds live 
side by side peacefully and enjoy equal opportunities t o  participate in 
society's core fields, call for a close monitoring of the integration of 
immigrants and members of,  wha t  in The Netherlands has become 



known as, ethnic minorities (basically precluding the question of 
whether those minorities have already come into being - in the sense 
as defined above - or  are Hkely t o  be a reality in the foreseeable fu
ture). This then means that  it is of importance t o  know wha t  their po
sition o n  the relevant societal fields looks like. This is reflected in the 
data  tha t  are collected for  statistical purposes. Population and  other 
statistics d o  no t  only include nationality and country of birth but  also 
enumerate the country of birth of a subject's parents. 

Table 1. Largest categories of ethnic minorities in the netheriands, 1990,  
1996 

Ethnicity* 1 9 9 0 * *  1 9 9 6  

Turkish 2 0 6 . 0 0 0  2 7 1 . 7 6 4  

Turkish national 1 9 1 . 0 0 0  1 5 4 . 3 1 0  

Born in Turkey NA 1 6 7 . 4 9 8  

Netherlands born with > 1 Turkish born parent 
of whom Dutch nationals 

NA 
NA 

104 .266  
5 8 . 2 6 6  

Moroccan 1 6 8 . 0 0 0  2 2 5 . 2 5 3  

Moroccan national 1 4 8 . 0 0 0  149.841 

Born in Morocco NA 1 4 0 . 7 3 4  

Netherlands born with > 1 Moroccan born 
parent  of whom Dutch nationals 

NA 
NA 

8 4 . 5 1 9  
3 9 . 0 5 5  

Surinamese 2 3 7 . 0 0 0  2 8 2 . 3 1 0  

Surinamese national 15 .000  15 .174  

Born in Surinam NA 180.961 

Netherlands born with > 1 parent born in Su
rinam of whom Dutch nationals 

NA 
NA 

101 .349  
100 .822  

Source: 1990 :  cbs 1997a ;  1996:  calculations based cbs 1997b .  

* Calculated according to  the official definition; i.e. born ab road  o r  having a t  least one  
foreign born parent 

* * Figures a r e  rounded off 



Table i .  provides an  illustration of the Dutch government's desire t o  
keep track of the size of its immigrant population and  its offspring. It, 
furthermore,  indicates that  the considerable increase of those ethnic 
minorities between 1990 and  1996 (about a third for  the Turkish and  
Moroccan populations and 18 per cent for  the Surinamese) t o  a large 
extent can be accounted for  by a growing presence of a second gen
eration. Among those young people, both parents of w h o m  in most  
instances will have been foreign born, many are Dutch nationals. 
Among Surinamese hardly any members of the second generation are  
foreign nationals but  this is almost entirely t o  be explained out  of the 
fact tha t  Surinamese immigrants were Dutch nationals in the first pla
ce.'' 

Though Turks,  Moroccans and Surinamese, and their descendants, 
still form the largest categories of non-EU ethnic groups in The Neth
erlands, debates surrounding immigration and integration increasingly 
focus o n  more recent newcomers: refugees, asylum seekers and  un
documented aliens. Among the  EU -member states The Netherlands 
receives the largest numbers of asylum requests per capita (Doomer-
nik 1999). '  Until the mid 1980s asylum seekers rarely found their way  
into The  Netherlands (or most other European states). The first major  
influx of people asking for protection came f rom Sri Lanka in 1985 
and  since then the arrival of asylum seekers f r om  a number of 
countries has remained a cause for  concern: no t  so much because 're
al '  refugees are considered a burden but  because there is a wide
spread feeling that  most  of these immigrants merely abuse the protec
tion system for  their own gain. Indeed, most  requests are turned 
down,  yet, in the end, about  half of all asylum seekers are granted 
some kind of residence permit other than a refugee status. Of the oth
ers it is no t  known whether they leave the country after all legal ave
nues have been explored, another major  concern in Dutch politics. 
Little research has been done on the issues surrounding the integra-

4 .  The Charter for the Kingdom of The Netherlands of 1954 included Surinam 
and the Dutch Antiilian Islands as parts of the Kingdom and its citizens hence 
were given full citizenship rights. 

5. Only Switzerland, not being within the eu, witnesses larger numbers. 



t ion of refugees and others w h o  have been granted a residence permit 
bu t  it  seems safe t o  state that  by far  the majority of them has serious 
problems in finding employment, o r  will in this respect no t  succeed a t  
all (cf. Brink et  al. 1996). This is one of the reasons why Dutch policy 
makers for  the last decade have frequently tried t o  devise laws and  
measures tha t  should 'dam the tide'. These attempts seem t o  have had  
little of the desired effects. Every new piece of legislation briefly re
duces the numbers of new arrivals^ but,  a t  the end of the day, does 
no t  seem t o  make  a significant difference other than t o  increase anti-
immigrant sentiments within the native population. H o w  democratic 
and extreme right parties alike subsequently exploit these sentiments 
is described further down.  

Important  for  a n  understanding of current Dutch minority/immigrant 
policies is the fact that  The Netherlands knows a long standing tradi
tion as a consociational democracy (Lijphart 1977), a system whereby 
the inclusion of minority groups - in the Dutch case Catholics, Protes
tants,  liberals and  socialists - is made possible by making them insti
tutionally independent f rom each other: their own  political parties, 
t rade unions, schools, hospitals and the hke. This arrangement was  
necessary because neither of those groups was  large enough t o  domi
nate the others: compromise and pacification thus being required in 
order t o  maintain a unitarian state. Only a t  the level where policies 
are made,  these separate 'pillars' meet. Even though this 'pillarisation' 
of Dutch society was  most significant f rom 1917 until the 1960s, it 
did much to  set the tone in political and public debate until today. A 
main  characteristic of a consociational democracy is that  all smaller 
and larger groups have equal access t o  society's resources. This has  
resulted in a legal framework guaranteeing minority groups the possi
bility t o  create their own institutions, fully funded by the State. These 
rights are extended t o  newcomers. As a result The  Netherlands has a 
considerable number of Hindu and Islamic primary schools and a n  
Islamic national broadcasting corporation (Bloemberg 1995; Doo-

6. It should be noted that restrictive policies not  just address asylum seekers but 
also other types of unsolicited immigration, e.g. o f  immigrants arriving as 
spouses or  family members. 



Doomernik 1995). Soon a first Islamic secondary school is t o  open its 
doors and  also the establishment of an  Islamic university seems no t  
t oo  far  away. In other words: Dutch society is founded on  the princi
ple of 'differences' just as much as on  the idea of 'commonness',  
which helps explain the present stance towards recent newcomers, 
and has been conducive t o  formulating the idea of a Dutch multi
cultural society. 

In order t o  establish a society in which newcomers can easily become 
equal members, foreign nationals are encouraged t o  take on  Dutch 
citizenship - which is possible after five years of legal residence - and  
for  all intents and purposes enjoy legal equality with nationals even 
before naturalisation takes place.^ Discrimination o n  any basis, nota
bly age, gender, ethnicity, race or  colour, is prohibited by civil and  
penal law, a stance also embedded in the Dutch Constitution. This 
does not  mean that  immigrants and their descendants are exempt 
f rom discrimination and that  there are n o  extreme right and xeno
phobic political movements in The Netherlands. 

The rise and fall of extreme right parties in The Netherlands 

There never existed a strong and indigenous extreme-right movement 
in The  Netherlands. The National Socialist Movement  (NSB) was  
founded in 1931 by a civil engineer, Anton Mussert,  w h o  was  in
spired by Mussolini. After 1936 he became a supporter of Hitler. The 
electoral support  for  the  NSB remained small - except in the Dutch 
Indies - since religious segmentation in politics and society ('pillarisa-
tion') prevented Catholics as well as Protestants f rom voting for  non-
confessional parties. The  NSB polled four per cent of the  votes cast in 
1937. During the Nazi-occupation Mussert collaborated with the 
Germans. H e  was shot in 1945 and the term  NSB'er became tanta
moun t  t o  traitor. In post-war Holland a quasi-total consensus about  
'r ight '  and 'wrong '  dominated the political arena. Morally wrong in 
Dutch politics were all those politicians and political tendencies tha t  
had  collaborated with the Germans. As soon as a political organisa-

7 .  The major exception being the eHgibility to vote in provincial and national 
elections. 



t ion w a s  associated with the wrong side in the Second World W a r ,  its 
political fate was  sealed. Political organisations tha t  were connected 
through ideological and personal ties t o  National Socialism o r  NSB 
obtained a spoiled identity (Van Donselaar 1993). And for  a long 
time, the extreme right was  locked u p  in 'wrong'  organisations. 

The at tempt t o  establish a new  NSB was  frustrated by the Department 
of Justice in 1955. The Dutch fascists were forced t o  operate within 
organisations whose methods and objectives were still acceptable t o  
the government. Their radical supporters had t o  be checked con
stantly. The political predicament of the extreme right was  that  it was  
based on  a political ideology that  was averse t o  political opportunism 
and  'salonfähigkeit'. Hence, as soon as the f ront  organisation ap
peared t o  succeed, conflicts arose over strategy, as Van Donselaar 
(1991) has demonstrated. Internal conflicts were then exposed in the 
press with the inevitable outcome that  the organisation's political cre
dibility was  spoiled all over again. 

A new political opportunity emerged when the extreme right rallied 
around the Farmers Party (Boerenpartij) tha t  was  founded in i 9 6 0  
and  attracted a substantial electoral support in the cities. The Farmers 
Party expressed a n  anti-establishment sentiment rather than a n  ex
treme right ideology. Its program was  anarcho-conservative and at
tracted parts of the electorate that  turned t o  anti-immigrant parties 
two  decades later. (Nooij 1969; Scheepers, Eisinga and  Lammers, 
1994) The ex-fascists were a tiny minority within the Farmers Party, 
yet their presence did harm to  the party's electoral performance. 

N o t  only was  any growth of right wing movements easily frustrated 
by exposing them as 'wrong'.  A second element in Dutch political cul
ture that  considerably curtailed the latitude for extremist parties was  
the religious segmentation of Dutch society and the subsequent poli
tics of accommodation. The leaders of Dutch Catholicism, Protestant
ism and  Socialism had a firm grip on their rank and file and jointly 
suppressed popular expressions of colonial racism and xenophobia. 
This was  evidenced during the so-called repatriation of 250.000 In
donesian Dutch,  of which many had never seen their 'fatherland'.  Let-



ters t o  the editor expressing antagonism towards immigrants were 
printed neither by the Cathohc, nor  by the Protestant, the  Socialist or  
Liberal newspapers. In the villages and cities, where five percent of 
the newly built houses were reserved for the Indonesian-Dutch refu
gees, the  leaders of the various 'pillars' took care tha t  their people did 
no t  tu rn  against the newcomers. Although recently some studies have 
appeared tha t  show that  racist prejudices did play a role in the recep
tion of the repatriated Dutch, almost all specialists agree that  the inte
gration of the 250.000 Indonesian-Dutch refugees proceeded rather 
successfully (Lucassen and Penninx 1997). An important explanation 
for  this is, of course, the favourable economic conditions a t  the time. 
Also, the  immigrants spoke Dutch and were often strongly motivated 
t o  'make i t '  in their new homeland. Yet, elite control over Dutch soci
ety certainly played a role. 
After the elections in 1959 - when the 'pillarised' parties together still 
held 90.6 percent of the votes (!) - electoral support for  the pillars be
gan t o  crumble. In 197Z the traditional parties held n o  more than 73  
percent of the  votes. The remaining votes went  predominantly t o  the  
Communist  Party, t o  the above-mentioned Farmers Party (4.8 percent 
in 1967), bu t  especially to  the radical liberal Democrats  66 (D'66), 
founded in 1966, which, in 1967, instantly polled 4.5 percent and 
jumped to  6.8 percent in 1971. These parties were, their differences 
notwithstanding, typical anti-system parties. D ' 6 6  was  even com
pletely focused on  an  'explosion theory': it was exclusively established 
t o  explode the pillar system after which it would,  according t o  its 
founders, disband again. 

In the second half of the seventies, the Farmers Party as well as the  
Communist  Party lost their electoral appeal; of the anti-pillarisation 
parties only D ' 6 6  remained an  electoral factor. 

In 1971 a new extreme-right party emerged: the Nederlandse Volks-
Unie (NVU, Dutch People's Union). This was the first party tha t  com
pletely directed its election campaign against immigrants. The  NVU 
turned especially against the influx of Surinamese migrants w h o  
started coming t o  the Netherlands in 1973, two  years before the inde-



pendence of Surinam. Their slogans were openly racist: 'The Hague  
must  remain white and safe. O u t  with the Surinamese and Antilleans 
w h o  are parasites on  our  work  force and our  welfare. Help us rid the  
city of the plague of Surinamese and Antilleans.' (Elbers et al. 
1994:34035) The  leader of the  NVU, Joop  Glimmerveen, was  arrested 
on  account of this pamphlet, and he was dismissed by his employer. 
The  NVU identity was  spoiled by its racist slogans and its neo-Nazi 
leadership. Judicial and political persecution of the  NVU led eventually 
t o  its demise. Even so, GUmmerveen received almost enough votes in 
the  1974 municipal elections for  a council seat in The Hague.  Al
though the  NVU would eventually disappear f r om  the political scene, 
the  anti-immigrant issue would be there for  some time to  come. 
Early in 1980,  a prominent member of the  NVU took  the initiative t o  
establish a new party, the Centre Party, of which Hans  Janmaat ,  a 
m a n  with some political experience in other parties, quickly became 
the leader. Furthermore, Janmaat  held an  MA in political science, so 
he could give the new party a respectable appearance. In 1982, he was  
elected t o  parliament by 68.423 votes. In 1983, in the by-elections for  
the city council in Almere - a suburban city, newly established in the 
Flevo-polder near Amsterdam - the  CP received n o  less than 9 .1  per
cent. Hans  Janmaat  had finally succeeded in attracting the attention 
of The  Powers Tha t  Be. 

In the  1984 European elections, the Centre Party polled z.5 percent; 
in the three largest cities it received well over seven percent of the  
votes. Tha t  was  just not  enough, however, for  a seat in the European 
Parliament. Janmaat  left the party, retained his seat in Parliament and  
established a new party, the Centre Democrats  (CD) that  could subse
quently count  o n  the institutional support of the seat in parliament, 
the government subsidies and free television broadcast time, available 
t o  all political parties represented in parliament. 

A shift  appeared in the target choice of the anti-immigrant parties in 
the eighties. The  NVU's racist propaganda was  - during the seventies -
primarily directed against Antilleans and Surinamese, while for the 
Centre Party and the Centre Democrats the emphasis fell more on  



Turks  and  Moroccans. Islam was  seen as the biggest threat. Vierling, 
the  CD's ideologue, described the burden of immigration on Dutch so
ciety in the following terms: 'Twenty-four hours Turkish-Arab music 
or  South American jigging, shoarma stench, whining illegal textile 
machines and  the harrowing complaint against tolerance: the squeals 
of goats ritually slaughtered in basements and attics, sometimes taken 
f rom  the zoo;  this animal holocaust, the deafening massacre of the 
weakest of our  society for whom n o  party or  press speaks up . '  The  
theme of animal protection as an  extreme right issue was  no t  new. In 
I 9 7 9 J  Joop  Glimmerveen, still leader of the  N V U ,  publicly gave Hitler 
credit for  having prohibited vivisection. Yet Vierling opted for  the  
moderate strategy and followed Janmaat  into the Centre Democrats. 

Janmaat  himself attributed his expulsion f rom  the Centre Party t o  the 
Security Service (BVD) and called it ' the biggest BVD success of the  
eighties.' This conclusion is certainly exaggerated, bu t  there may be 
some truth in it. The split must be a t  least partly attributed t o  tensions 
resulting f rom the electoral success of the Centre Party in combination 
with a severe prosecution policy of the Dutch government. Infiltration 
by the  BVD was  considered a legitimate means of combating the Cen
tre Party. However,  the paranoid character of Hans  Janmaat  might 
also have contributed t o  it. 

Whatever other factors may have contributed t o  the split in the Cen
tre Party, it is clear that  it accounted for  the electoral decline in the 
second half of the 1980s. An attempt t o  reunite the  t w o  parties a t  a 
secret meeting in Kedichem, April 1986, ended in disaster after anti
fascist militants had set fire t o  the motel. Janmaat 's  secretary and fi-
ancé, Wil Schuurman, jumped ou t  of a window to  escape the fire and 
lost a leg. This frightful result of political terrorism went  nearly unre
ported in the Dutch press and was  even neglected in the academic lit
erature (see Hoogerwerf 1996; Lucardie 1997). It shows that  political 
repression against the extreme right is taken for  granted (see Fennema 
1997a). 
In the 1986 parliamentary elections neither the Centre Democrats nor  
Centre Party managed t o  have its candidates elected. Shortly after the  



elections, in  M a y  1986,  the  old Centre Party w a s  unable t o  pay  com
pensation t o  citizens it h ad  deceived w h e n  collecting signatures f o r  t he  
elections (Lucardie 1996) and  w a s  declared bankrupt .  Soon after
w a r d s  a n e w  par ty  w a s  established: CP'8 6 .  According t o  M u d d e  
(1995) the  new  CP'8 6 received suppor t  f r o m  the  German  NPD, which  
printed the  par ty  journal.  T h e  founders of the Youth  Front  of T h e  
Nether lands  (JFN) and  of ,  yet another ,  extreme-right Youth  Fron t  
bo th  dedicated t o  the theories of Nat ional  Socialism soon joined the  
par ty .  Both m e n  were elected during the municipal elections of 1990  
a n d  go t  a seat in  the T h e  Hague  and  Rot terdam city councils respec
tively. A t  t he  1994 municipal elections, CP'86 increased its number  of 
seats t o  nine. They  attracted quite a few skinheads and  the  par ty  
propaganda  turned definitely more  neo-Nazi.  T h e  Centre Democrats ,  
however,  were  much  more  successful in these municipal elections, 
raising their number  of council seats f r o m  11  t o  7 7 .  M a n y  of these 
seats, however,  were n o t  filled o r  the  councillors soon severed their 
affiliation t o  t he  Centre Democrats,  so tha t  within a year they lost ne
arly half of these seats. In the following parliamentary elections (May 
1994),  the  Centre Democrats w o n  three seats whereas  the  CP'86 w o n  
none .  This  led t o  fur ther  radicalisation of CP'86. In  M a y  1995,  
members  of t he  executive committee were  found  guilty of incitement 
t o  racial hatred and  the par ty  w a s  declared a 'criminal organisation' .  
A year  later  CP'8 6 imploded and  disappeared f r o m  the  political scene. 
M o s t  of their member  joined the  Centre Democrats ,  bu t  t he  m o s t  
mili tant o n e  formed new parties tha t  were bound  t o  remain marginal .  
In t he  mos t  recent elections the  CD suffered a large loss in voters a n d  
did n o t  re turn t o  parliament.  

In m a n y  respects  C D  and  C P ' 8 6  hold very similar ideas. T h e  main  dif
ference between Centre Democrats and  C P ' 8 6  seems n o t  t o  lie in  eth
nic nationalism, no r  in racism, bu t  in the  anti-materialism, so  typical 
f o r  t he  extreme-right discourse. J anmaa t  hardly uses extreme-right 
jargon in his racist repertoire. For  one,  he puts  less emphasis o n  cul
ture;  there is n o  celebration of European civilisation and  his political 
discourse is thoroughly founded o n  materialist philosophy. T h e  eco
nomic  argument  dominates his anti-immigrant discourse. His  concep-



t ion of the Dutch nation is more liberal than corporatist. It is there
fore n o  coincidence that  the scientific bureau of the Centre Democrats 
is named after the founder of bourgeois political philosophy, Thomas  
Hobbes.  Janmaat  represents the fearful and calculating subject w h o  
resists the  fact ' that  each citizen carries a hundred thousand guilders 
in national debt around his neck and a welfare client o n  his back. '  For 
Janmaat  immigration is first and foremost a financial problem: 'Each 
refugee costs us, let's say, two hundred thousand guilders? And h o w  
many will come this year? A hundred thousand? W e  can not  pull tha t  
weight. '  H e  sees the foreigners primarily as competitors 

The party program of the  CP'8 6 goes further in a fascist direction than  
that  of the  CD. CP'86 envisions a Dutch 'Volkstaat '  geographically en
compassing the northern and southern low countries and is identical 
t o  the region where the 'Dutch language, Dutch culture and Dutch 
traditions are common property'.  Janmaat,  on  the other hand,  is 
strongly opposed t o  the idea of such a Greater Netherlands, cherished 
by the extreme right both in Belgium and in The Netherlands. 

In short,  w e  would be inclined t o  call both Centre parties racist, but  
only the  CP'S6 can properly be labelled extreme right. The political 
ideology of Janmaat  can more appropriately be referred t o  as na-
tional-conservative, both according t o  himself and according t o  the 
keen academic observer as is Paul Lucardie (1997). The  CD is in fa
vour of death penalty; it wants t o  reduce taxes on  petrol; it wants  t o  
redress excessive privatisation of public services; it wants t o  keep u p  
pensions and  social security benefits, but only for the Dutch; it wants  
t o  limit the  possibilities of divorce, except in the case of mixed mar
riages (CD, 1994). 

The Centre movement finds its electoral support especially in the big 
cities in the provinces South Holland, Nor th  Holland, and Utrecht. 
M e n  vote more often for  CP/CD than women. It is mostly young men  
f rom the 18 t o  Z4 age group and middle-aged people (45 t o  64) w h o  
vote for  the  CP/CD. Often,  they leave school before eighteen and have 
a low income in the private sector. When these lower educated and  
low-income youngsters lack affiliation with a church their inclination 



t o  vote  CP/CD tends t o  increase. During the 1990s this group voted 
five times as often for  the Centre Democrats as the average voter. The  
unemployed and  those living on social security voted more than three 
times as often for  the  CD. 

The  CP/CD have a relatively faithful electorate; many respondents, 
w h o  say they will vote for  these parties, have already voted for  them 
in previous elections. Furthermore, the  CP/CD can count on  relatively 
strong support  f rom voters that  have not  exercised their voting rights 
before o r  f r om voters w h o  were previously no t  of age. They also at
tract  voters w h o  have voted for  other anti-system parties in the past. 

The  character of Janmaat 's  support changed between 1982 and 1992. 
In 1982 the electorate of the  CP was  restricted t o  the big cities: Am
sterdam, Rotterdam, The Hague and Utrecht. Subsequently, the  CD 
also found support  in smaller towns. It developed a larger audience 
among older voters than before, while the high percentage of young 
voters declined somewhat. Although lower income groups are still 
over-represented, the  CD gradually seemed t o  receive more support  
f r om average income groups. However, t o  the surprise of many Jan-
m a a t  lost his seat in parliament as a result of the 1998 national elec
tions. 

Like its predecessor, the  CD receives votes f r om faithful voters, first 
time voters and former voters of other protest parties. But in contrast 
t o  the  CP, the current  CD attracted many voters w h o  previously voted 
for  the Labour Party or  for  the Christian Democrats  (CDA). Until his 
electoral defeat Janmaat  even had support f rom voters w h o  previously 
voted for  small religious parties, though these right-wing Protestant 
voters are still strongly under-represented in the  CD electorate. 

Building on  the insights of Scheepers et al. (1994), Fennema and Tillie 
(1997) have studied the level of social isolation among the Dutch vot
ers. They found a positive correlation between feelings of social isola
tion and  preference for  the  CD. Yet this correlation is relatively mod
erate. Correlation coefficients become much higher when ethnic na
tionalism is introduced as an  intermediate variable. When controlled 
for ethnic nationalism, the correlation coefficient between social isola-



t ion and  preference for  the  CD increases considerably. The  inverse also 
holds true: there is but  a moderate correlation between ethnic nation
alism and  preference for  the  CD. Yet this correlation increases sub
stantially when it has been controlled for  social isolation. They con
clude tha t  social isolation in combination with ethnic nationalism ex
plains the preference for  the  CD. 

Contrary t o  established opinion, the foregoing analysis tells us noth
ing about  the motives t o  vote for  the Centre Democrats o r  for  CP'86, 
since all the variables discussed so far  are sociological characteristics 
tha t  explain the preference for  these parties in statistical terms. They 
d o  no t  say anything about  wha t  explicit reasons a specific unem
ployed youngster has t o  vote or  no t  t o  vote for  the  CD. A person may 
feel extremely isolated and also define the nation in ethnic terms and  
yet refuse t o  vote for  the Centre Democrats. O n  the other hand,  a per
son m a y  earn a lot of money, no t  feel isolated and  yet vote for  Jan-
maat .  If one wants  t o  know wha t  motives people have t o  vote for  a 
racist par ty there is n o  other way but  t o  ask them. Unfortunately this 
has no t  been done u p  until today, partly because the number of CD 
voter in most  samples is far too  small t o  obtain reliable data,  partly 
also because providing respondents in a survey with racist statements 
is considered as morally wrong and politically incorrect. Hence in the 
Dutch National Election Survey such questions were rejected (see Van  
Holsteijn 1994). 

Tillie and Fennema (1993) presented the respondents in a national 
survey panel in September 1993 with the following statement: 'Higher 
unemployment rates among the Turkish minority are caused by the 
fact  tha t  they are less intelligent.' Fourteen percent agreed with this 
statement. When  the same statement referred not  t o  Turkish minority 
but  t o  the Surinamese, ten percent of the respondents agreed. These 
percentages are very close t o  the percentage in a similar survey of re
spondents w h o  admitted to  disliking foreigners (NIPO Telepanel, Feb
ruary 1994). The percentages of racist voters also corresponded t o  the 
Dutch score on the index of xenophobia based on  data f rom Euro-
barometer 4 2  (Autumn 1994). In the Tillie/Fennema survey, nearly 
ten percent of the respondents maintained that  Turkish and Surinam-



ese people d o  no t  belong in The Netherlands and should no t  benefit 
f r o m  the Dutch social security system. Among these respondents w e  
find a strong preference for  the Centre Democrats. A third of these 
xenophobic Dutchmen hold racist opinions. W e  may conclude, then,  
tha t  the  electoral potential for  anti-immigrant parties in The  Nether
lands is around l o  percent, whereas only a third of these potential vo
ters adhere t o  biological racism. 

Political reactions towards the extreme right 

The  post-war anti-racist movement in the Netherlands is very strong. 
Some powerful  lieux de mémoire refer t o  the horrors of the Holo
caust. In Amsterdam, the statue of the Docker pays homage t o  the 
1941 February strike, launched in protest t o  the deportation of the  
Amsterdam Jews. This strike is commemorated each year. The  Anne 
Frank House,  which receives nearly a million visitors each year, con
serves the memory of Anne Frank. A foundation named after her is 
dedicated t o  fighting contemporary racism. Furthermore, the success
ful  integration of Indonesian-Dutch refugees has strengthened the self-
image of a tolerant nation that  has abjured coloniahsm; expressions 
of colonial racism and xenophobia - let alone anti-Semitism - have 
been considered illegitimate and despicable. The  Anne Frank Founda
tion has been very vigilant and collects damaging information about  
the political past  of the leading members of the racist movement and  
their 'backstage' positions. 

Initially, the strategy of the media was  one of exposing the fascist past 
of the  leaders of anti-immigrant parties and of boycotting of these 
parties' political message. Racist parties were not  given a platform in 
the media o r  they were 'unmasked'  as fascist or  neo-Nazi. It was  no t  
until 1992 tha t  the national newspapers published interviews with 
Janmaat .  Public meetings were prohibited by the authorities or  pre
vented by putting pressure on the owners of localities. 

After the electoral successes in 1982 and 1983, it was concluded that  
the political boycott had not  been completely effective. Hence, it was  
decided t o  increase awareness of the racist danger through informa
tion campaigns on  the multi-cultural society. In 1983, anti-racist slo-



gans were advertised, such is 'It 's great that  w e  are no t  all the same in 
the Netherlands. '  This campaign did not have the desired effect (see 
Brants and  Pennings 1988). In the last few years this kind of anti-
racist information campaigns p u t  more emphasis on  the economic 
importance of good ethnic relations and the economic benefits pro
vided by immigrants. 

O u t  of the squatters movement there developed anti-fascist groupus-
cules tha t  turned t o  political violence. In 1986, a n  anti-fascist group 
tried t o  prevent the installation of a representative of the Centre Party 
in the Amsterdam city council. The activists accused the city council
lors of collaborating with the racists by accepting one of them in their 
midst. Here  the anti-racist strategy clashed with democratic rules. In 
March  1986, the strategy of violence had taken on  dramatic forms, 
when anti-racists disrupted a meeting of CD and  CP in Kedichem with 
smoke and fire bombs. Janmaat 's  fiancé lost a leg in the fire, which 
resulted, as mentioned earlier. 

The political elite had decided no t  t o  debate the immigration issue in 
public o r  a t  least no t  t o  use it in their electoral campaigns. Debating 
the problems of multi-cultural society had become a taboo.  The leader 
of the Liberal Party (VVD), Frits Bolkestein, broke tha t  taboo in Sep
tember 1991 with a lecture in Luzern held for  the Liberal Interna
tional about  the dangers for  liberalism of having substantial Islamic 
minorities in Western Europe. Bolkestein's Luzern lecture concen
trated on  the question t o  what  extent the Islamic culture was  or  could 
be brought in harmony with the fundamental values of European po
litical traditions. 

H e  was  immediately accused of racism in the Dutch press (for an  anti-
Bolkestein position see Shahid and Koningsberger 1993). Yet, other 
politicians followed suit. The attack f rom Bolkestein on  Islamic cul
ture in September 1991 was followed by a n  attack f rom the Labour 
Party's chairman Rottenberg and the State Secretary responsible for  
immigration policy Kosto on  illegal immigrants. Prior t o  their state
ments, Rotterdam mayor Peper declared (incorrectly) tha t  i . i o o  ille
gal immigrants were registered a t  one address in Rotterdam. In March  



1992., Amsterdam chief of police, W .  Nordhoi t ,  disclosed (without 
any  proof)  t h a t  there were ten thousand illegal immigrants f r o m  
Ghana  living in Amsterdam, of which the  majori ty were criminals. 
T h e  Centre Democrats were enchanted; Bolkestein said it too!  Rot -
tenberg and  Kosto were forced t o  admit  it! The  Centre Democrats  
h a d  been right f r o m  the start! (Trouw 20-11-93) Public outcries did 
n o t  prevent Bolkestein f rom discussing the  problem of a multi-cultural 
society fur ther  and  f r o m  taking u p  the  issue of asylum seekers in the  
1994 election campaigns. The  W D  fared very well in the  national elec
tions of 1994 (from 2 2  t o  31  seats in Parliament), and  even better in 
the  provincial elections in March  1995 when  they received 27  percent 
of the  votes. T h e  W D  became the  biggest par ty in The  Netherlands.  
T h e  CD did very well in the  local elections in 1994, bu t  did n o t  d o  as  
well as  expected in the national ones. It obtained three seats in Par
liament instead of the  seven o r  eight forecasted by the  opinion polls. 
Bolkestein w a s  subsequently accused of - a n d  praised for  - attracting 
racist voters (Lucardie 1996). Before the provincial elections in 1995 
J a n m a a t  n o t  only advised his adherents t o  vote  W D  wherever the  
Centre Democrats did n o t  present a candidate of their own ,  bu t  even 
declared af ter  the  provincial elections of March  1995 tha t  he  would  
help t o  vote more  W D  candidates into the Senate. (NRC-Handelsblad, 
16-3-1995) A t  the same time, the  public prosecutor announced tha t  
he would  investigate the  W D  journal Vrijheid en Democratie for  al
leged racism  (NRC-Handelsblad 22-4-1995). The  Liberal Youth  O r 
ganisation's Hilversum branch maintained friendly relations wi th  the  
CP'8 6 councillor, Bart Pellikaan. All these occurrences were widely 
publicised a n d  yet the  W D  did n o t  obtain a 'spoiled identity'. I t  
turned o u t  t ha t  a new m o o d  had taken the country. 

Finally, in 1996 the  W D  mayor of Zwolle - domicile of CP'8 6 chair
m a n  Ruitenberg - allowed the  CP'8 6 t o  organise a march.  This deci
sion sparked off a national debate whether o r  n o t  it w a s  legitimate t o  
use a law referring t o  the  disturbance of public order as a pretext t o  
prohibiting public meetings of the  Centre parties. Although there w a s  
a lot of protest  by immigrant organisations, the public opinion turned 
towards  the  conviction that  it w a s  no t  according t o  the  democratic 



spirit t o  prevent the extreme right from marching. Further marches 
followed suit, but in a meeting in Leerdam the extreme-right demon
strators had to  be protected by the police against violent attacks f rom 
anti-fascist groupuscules. 

Conclusion 
Through the success of the young Vlaams Blok leader Filip Dewinter, 
a discussion flared up  in the spring of 1992 over the causes of the 
relatively minor successes of racist parties in the Netherlands. Many  
commentators thought that Hans  Janmaat,  compared vî ith Dewinter, 
lacked charisma. His unattractive personality was a blessing for  the 
Netherlands, so they argued, because it prevented the electoral success 
of the Centre movement. Without denying the role of personaUties in 
history, we  would like to  emphasise more structural factors that  
might explain the relative lack of success of anti-immigrant parties in 
The Netherlands. Most  of these have already been touched upon. 

First of all, because there is a lack of historical tradition of extreme 
right thinking in The Netherlands, an extreme right movement cannot 
build on  a body of knowledge and historical experience, as is the case 
in Belgium, France, Germany, or  Italy. This factor will not  change in 
the immediate future. 

Secondly, there exists n o  tradition of ethnic nationaUsm comparable 
t o  that  of Flanders or of Germany. This factor will not  change over
night either. 

Thirdly, there existed a great taboo on extreme right ideology due to  
the vivid memories of the Second World War .  The impact of this fac
tor,  however, is bound to  decline if only because time will make the 
memories of the Nazi atrocities fade away. 

Fourthly, par t  of the anti-immigrants' discourse has been taken over 
by par t  of the political elite, especially by the liberal-conservative WD 
(Freedom Party). The fate of the anti-immigrant parties is therefore 
inversely related t o  the fate of the political elite. Compared to  Bel
gium, France, Italy and Spain, however, Dutch politicians still have a 



relatively clean record. As long as they maintain that  record, the fu 
ture  for  radical conservative or  extreme right parties is dim. 

Fifthly, economic inequality in The Netherlands is on  a par  v̂ îth tha t  
of the  Scandinavian countries and with Belgium. In Great Britain, 
France and Italy inequality is much higher. Hence the economic con
ditions for  political radicalism are unfavourable compared t o  these 
countries. 

Finally, the pillarisation that  prevented electoral fortunes of non
polarised parties has long disappeared. The pillars have crumbled and  
the voters have become free t o  choose the party of their liking, with
ou t  much social control. This will certainly increase the possibihties 
for  small parties that  express xenophobic attitudes and anti-political 
resentment. Yet, the historical experience of pillarisation makes the 
Dutch more  inclined t o  accept multi-culturalism. This tolerant atti
tude towards ethnic minorities is not  necessarily based on  liberal prin
ciples of universal brotherhood. It may also reflect a conservative par
ticularism tha t  is so dominantly present in Dutch political culture (see 
V a n  der Hors t  1996). In both instances, however, a radical right has 
little chance t o  grow big and anti-immigrant parties may very well 
remain irritants o n  the body politic, as Christopher Husbands ( i 99z )  
aptly phrased it. For some people, however, these parties may  much 
more  than irritants. As we  will see further down,  racist violence in 
The Netherlands has increased substantially during the 90's.  The very 
fact tha t  the  electoral success of anti-immigrant parties has been lim
ited may induce some of the more radical elements t o  engage in vio
lent action. In the process of dissolution of CP'86 some of their mem
bers decided t o  engage in harassment of leading members of the 
Green Left party.  Especially the Surinamese MP Tara Oedayrai Singh 
Varma became the target of anonymous threats and physical harass
ment  during the election campaign of 1996. For her and other immi
grants the irritants on  the body politic have become a menace that  is 
bu t  all t o  real. 



Socio-economic structure 
Until the 1970s, the Netherlands had a rather mixed economy: i.e. 
primary, secondary and tertiary sectors were all significant for  the  
GNP. After the oil crises, that  severely hit the Dutch economy, a grad
ual change began t o  take place whereby large parts of the secondary 
economy (production) were either scaled down,  disappeared com
pletely, o r  were made labour extensive. O n e  of the few sectors where 
unskilled labour remained t o  be required is in horticulture. The  ser
vice sectors o n  the other hand have since then become the mainstay of 
the Dutch economy. This shift had marked consequences for  the im
migrant population. 

In the 1960s and  early 1970s immigrants were predominantly re
cruited t o  fill vacancies in the labour intensive industries; e.g. the  
garment industry and ship building plants. When these industries dis
appeared, their employees, among whom many were foreign labour
ers, became redundant. Even though the growing services had a n  in
creasing demand for  un- and semi-skilled workers, few 'guest work
ers'  were able t o  fill these vacancies. Currently, unemployment among 
those former 'guest workers '  lies high and their net participation rates 
are  low (see figure i ) .  This not  only pertains t o  the first generation of 
immigrants but  also, albeit t o  a smaller extent, t o  their children. 

Table 2:  Foreign employees  in The Netherlands, 1994, estimates, 
professional status. Percent. 

Profession All 
foreigners EU-citizens 

Mediterranean. 
Immigrants 

Scientific, specialists, 
artists, and  the like 18 26 5 

Managerial and  higher 
executive 3 3 0 
Administrative 12 16  9 

Commercial 5 7 3 
Service 16 11 18 
Agriculture, fishing 3 1 6 
Production and  related 4 3  3 4  6 1  

Source: Calculations based on Muus (1995:80)  
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In spite of the reduction in employment opportunities in manufactur
ing, even today Turkish and Moroccan nationals are still dispropor
tionately employed in those segments of the labour market  (table z). 

Obviously, the limited learning and skills of these immigrants explain 
t o  a n  important  degree their difficulties in finding employment, as d o  
the provisions of the welfare state which have as a consequence tha t  
poorly paid employment is hardly attractive for  those enjoying social 
security benefits. Nevertheless, discrimination cannot be disregarded. 
(1994) By means of situation testing Bovenkerk et al. (1994) found 
discrimination t o  be a feature of the Dutch labour market.  By the ex
ample of young Moroccan men w h o  look for  semi-skilled work ,  they 
show discrimination t o  exist t o  such an  extent that  this 'strongly sug
gests tha t  the possibility of actually getting a job is almost zero for  the 
Moroccan applicant' (Op.cit.: j z ) .  For those w h o  have reached higher 
educational levels, discrimination plays a smaller role but  remains a 
factor (Op.cit.: 54). Even though, as indicated in our  introduction, 
discrimination is punishable by law, it remains something that  is diffi
cult t o  prove, especially since the Dutch 'variety' of the phenomenon 
tends t o  be rather implicit instead of outspoken. This is also exempli
fied by the fact that  racially induced violence in The Netherlands still 
is relatively rare compared with a number of other European coun
tries (Van Donselaar &c Wolff 1996). Nevertheless, compared with 
the 1980s, racist violence has increased albeit that  it is no t  observable 
in all types of violence. Physical racist attacks on individuals d o  no t  
seem to  become more common but  abusive phone calls, hate mail and  
vandalism against the property of individuals o r  ethnic organisations 
d o  appear t o  become more frequent (Op. Cit.: 8,9). It is conceivable 
bu t  no t  known that  this increase is by and large a perceived one as 
victims may over the years have become more aware of their rights 
and hence will report incidents they previously would have kept  t o  
themselves. 

These days especially young Moroccan males have the reputation for  
being criminal and lazy, and their labour market position is the most  
precarious of all members of the second generation. Only a decade o r  
so ago a similar stereotype was apphed t o  the Surinamese population. 



which by n o w  has lost most of its stigma. Recent trends point  in the  
direction of a rapid increase in employment among this par t  of the 
Dutch population, as well as better performances in the educational 
system and  a high level of mixed marriages (Van Heelsum 1997). The  
children of former 'guest workers '  as yet face major  hurdles within 
the educational system. Given the poor  education of their parents, this 
is no t  as surprising as it may seem. After all, the native working 
classes took more than a single generation t o  rise t o  the middle class 
position nowadays forming society's majority (Doomernik 1998). 

The University of Amsterdam 

It is no t  without  irony that  the countries largest university and  one 
with high claims t o  international importance has no t  institutionalised 
any measures t o  combat  racism in its own ranks,* especially since na
tional government has developed clear civil and penal legal provi
sions. As a result we know next t o  nothing about  incidences of racial 
discrimination a t  the  UvA. N o r  d o  we  know whether such incidences 
or  a possible image of the university as a bulwark of 'white '  suprem
acy prevents young people f rom becoming students there. Personal 
observations give n o  reason t o  believe this is the case but  such an  im
pression can hardly quaHfy as a sound empirical basis for  conclusions. 
Another impression would be that  the main reason w h y  the UvA 
among its students clearly does no t  represent Amsterdam's young 
population, lies predominantly in the generally poorer educational 
attainments among large parts of the ethnic minority populations in 
The  Netherlands. In other words; they simply d o  not  qualify t o  the  
same extent for  academic studies. Table 3.1 provides some support  
for  this impression. 

8. Sexual intimidation, in contrast, is explicitly addressed and faculty staff has 
been appointed with w h o m  victims can discuss further action. 



Table 3 Educational levels attained b y  children (second generation) a s  
compared to  those of their parents (first generation) in per cent 

Turks Moroccans Surinamese Antillions Natives 

Education Par- Par- Par- Par- Par
ent Child ent Child ent Child ent Child ent Child 

No/primary 8 9  5 8  9 5  7 0  5 2  2 5  3 0  1 8  18 9 

Lower 
secondary 6 2 5  3 1 7  2 6  3 8  3 5  3 3  3 7  2 7  

Middle 
secondary* 3 1 4  0 1 0  1 0  2 7  14 2 7  2 2  3 1  

College/  
University 2 3 2 3 13 1 0  2 1  2 1  2 3  3 2  

N= 8 2 2  8 2 2  6 5 7  6 5 7  4 2 7  4 2 7  2 9 2  2 9 2  4 7 4  4 7 4  

*= not exclusively qualifying for university entry 

Source; SPVA-94, ISEA/ EUR quoted in Martens & Veenman 1996:  1 8  

As becomes very clear f rom table 3.1, members of the former guest 
worker  generation generally have received little formal education. 
Their children manage t o  attain considerable higher levels of school
ing - and  so  d o  native Dutch as compared t o  their parents - but  until 
n o w  the discrepancy between Turks and Moroccan youth on the one 
hand and  native ones on  the other remains large. 

Until today, the situation of (prospective) students with a non-native 
ethnic background has not  found much academic interest, neither in 
terms of research nor among policy makers a t  universities or  the Min
istry of Education. The only study we  have been able t o  trace was  a 
broad inventory - funded by the Ministry - of the experiences of a 
number of students a t  the University of Amsterdam, the Amsterdam 
College and the Technical University a t  Delft (Commissie Cherribi 
1992). Among the specific problems such students appear t o  face 
where those surrounding the validity of foreign diplomas; the lack of 
psychological and practical support f rom parents and  family; lack of 
income and the need t o  spend much precious time o n  earning money 



because of the ineligibility t o  a state grant; the requirement t o  use 
Dutch as a n  academic language (instead of e.g. French); a certain level 
of Euro-centrism in the social sciences; and failing support  f r om 
teachers when still in secondary education. Racism o r  xenophobia 
appeared no t  t o  have been a concern worth  mentioning. 

It is no t  precisely known how many students a t  the  UvA have a non-
native ethnic background. It is probably known how many foreign 
students are enrolled but  lack of time prevented us  f rom establishing 
those figures. '  But even if they were available t o  us they would be of 
limited value because it is safe t o  assume tha t  the majority of students 
wi th  a non-Dutch ethnic background are Dutch nationals and hence 
no t  included in those statistics. N o  register is kept  in which students 
are recorded according t o  their ethnic background. Again the memory 
of the occupation and the Nazi's w h o  found The  Netherlands t o  have 
an  'excellent' population registry which enabled them t o  single ou t  
Jewish persons, makes compiling such registers highly controversial. 
The  only exception - and one that  did no t  materialise without lengthy 
public and  parliamentary debate - are registers of companies and  
public institutions with 3 5 employees or  more tha t  are obliged by law 
t o  keep record of the ethnic background of each individual staff 
member.  I t  is important t o  note tha t  the employee him- o r  herself w h o  
provides the necessary details. The idea behind this law (Law on  the 
Promotion of Equal Employment Participation of the Allochthonous 
was  t o  make  employers sensitive for  the ethnic composition of their 
labour force as compared t o  the composition of the population as a 
whole.  The  University of Amsterdam, as far  as w e  know,  has imple
mented such a register but it is not  known whether any discernible 
effect has as yet been achieved nor d o  w e  have access t o  this database 
in order t o  learn more about  the ethnic composition of the  uvA's staff 
members. The only information w e  were allowed access t o  is the 
overall percentage of allochthonous employees a t  the  UvA: 3.14 per-

9 .  W e  merely know that at the end of 1995 6.858 foreign nationals were studying 
at a Dutch university. About two-thirds of those will have been erasmus/ socra-
tes students (Doomernik et al. 1997). 



cent. Needless to say this contrasts significantly with the composition 
of the city's population a t  large, of which around 50 percent (includ
ing a large share of children)'" is of non-native origin. The employees 
of the Amsterdam municipality, which obviously has a much more 
diverse need for labour, belong t o  over 15 percent to  the non-native 
population. 

Research on racism and xenophobia at the UvA is basically of two 
types: in the field of political sciences IMES has several active research
ers working on right wing organisations and their modes of mobilis
ing support (parts of this paper are a direct reflection of these studies), 
in the field of gender and refugee studies there is a programme called 
'The gender of ethnic and religious relations' a t  the Amsterdam Re
search Institute for Global Issues and Development Studies (AGIDS) 

which is based within the Dept. of Human Geography. These pro
grammes run  independently of each other. 

Concluding r e m a r k s  
There seems little reason to  expect the Dutch to  be much less suscep
tible t o  racist and xenophobic thought than, for instance, the French 
or the Germans. What  is striking though, is that such opinions com
paratively rarely result in physical violence against other human be
ings. Striking is also that extreme right politics have had little success 
in the past . Partly, this can be explained by the fact that  some of the 
arguments against (more) immigration and ethnic diversity have been 
incorporated by mainstream political parties. Yet, this cannot explain 
why, for example in Germany, where such opinions have always been 
par t  and parcel of main stream conservative political discourse, the 
extreme right is alive and kicking (no pun intended). One likely ex
planation for this contrast could well he in the immigration policies 
that  have been pursued in the past decades (Doomernik 1998). Where 
governments have made no bones about the fact that immigration is 
unavoidably tied to  a modern and globalising world and that immi
grants hence belong to  society, the odds for peaceful coexistence seem 

10 .  A b o u t  z 6  percent o f  the city's labour force is o f  non-Dutch origin. 



better than when a government (like the German one has done for  so 
long) claims the opposite whereas at the very same time citizens cor
rectly view this t o  be nonsense. This undermines a government's le
gitimacy and may lend moral support (at least perceived that  way by 
them) t o  those w h o  commit violence against immigrants o r  their chil
dren. 

The same can be said about the question whether a government opts 
to  formulate clear principles when it comes to  prohibiting racial and 
ethnic discrimination or not. 

Fact remains that  discrimination on such grounds in The Netherlands 
does occur, even though generally unspoken and implicit. This calls 
for action beyond the realm of law making, or  maybe therein as well. 
Focusing on the University of Amsterdam a very first step could be t o  
address the issue instead of ignoring it. Further steps could then for  
example be t o  appoint staff members and/or students w h o  can act as 
contact persons for students - and staff members - who  feel discrimi
nated against, or who  would merely like t o  discuss their personal po
sition within the University against the backdrop of the issue. In rela
tion t o  that  a policy could be devised whereby the University clearly 
manifests itself as the place to  be for Amsterdam's young people, re
gardless of ethnic background and that diversity is explicitly wanted. 
It could also make schoolteachers aware of this fact and ask them 
bring the option of a university education under the attention of their 
pupils. 
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Finland a s  a multi-ethnic society and the acceptance of 
diversity 
Silka Koskimies, University of Helsinki 

Introduction 

This paper presents some issues concerning the situation of various 
ethnic minority groups in Finland, both the traditional and 'new' eth
nic minorities. The principal aim is to  give an  overview of how the 
'new'  ethnic minority groups have been accepted by the Finnish ma
jority population in terms of attitudes towards these groups and the 
extent of ethnic and racial discrimination. The concept of 'new' ethnic 
minorities refers t o  immigrant groups that  have recently arrived in 
Finland and are now permanently residing in the country. 

When considering the situation and acceptance of ethnic minority 
groups in a society one needs t o  bear in mind the historical back
ground of the particular country, its relationship with neighbouring 
countries, possible colonial past or  foreign occupation.The first par t  
of this paper therefore gives a brief summary of the background t o  
current ethnic diversity in Finland and thereafter presents the main 
ethnic minority groups. 

A general impression and self-understanding has been that the Finnish 
population is exceptionally homogenous in a cultural sense. Neverthe
less, for  centuries the population has included various ethnic minority 
groups. Immigration to  Finland has been rather insignificant by inter
national standards, but in the 1980s the numbers of immigrants 
started t o  increase and from being a country of emigration Finland 
turned into a country of immigration. People coming from cultures 
very different to  Finnish ways are trying t o  find their place in Finnish 
society. 



The process of integration has not  been without its difficulties. The 
Finnish majority population has been reluctant t o  accept groups rep
resenting cultural backgrounds very different to  their own. The 'new'  
ethnic minority groups are facing xenophobic attitudes and discrimi
nation, thus adversely affecting their possibilities of integration into 
society. This phenomenon is by n o  means new. Traditional minorities 
have also had t o  deal with problems of this kind even though some 
groups have been officially recognised after years of struggle for mi
nority rights. 

Research has largely concentrated on traditional minority groups o r  
national minorities (Allardt & Starck 1981). Up until the 1990s very 
little research on  immigration, racism and discrimination had been 
done, which according to  Helander (1999, 17) reflects the predomi
nance of the majority perspectives in research on ethnic relations. 
However, during the 1990s, the volume of research in this field gra
dually increased. Research has established that discrimination and ra
cism is a severe problem, affecting various ethnic minority groups in 
their everyday lives. 

Ethnic Minority G r o u p s  in Finland 

Background of Diversity in Finland 
In order to  understand the current situation of ethnic minority groups 
and immigrants in Finland we need t o  look back a t  the history of 
Finland. There are three important periods in Finnish history. The 
first is the period of 600 years under the Swedish regime, the second is 
the Grand Duchy of Finland (1809-1917) within the Russian Empire 
and the third is independence from 1917 onwards. 

In prehistoric times the geographical area called Finland was popu
lated by different groups of people around 8000  BC. The population 
was dispersed with n o  unifying political rule (McRae 1997, 11). Ar
chaeological and linguistic theories indicate that  Finns and Saami are 
descendents of some Proto-Finno-Saami people settling the territory 
f rom the east and southeast. Later these populations mixed with Bal
tic people on the southern shore of the Gulf of Finland. T w o  different 



cultures gradually evolved, a farming culture in the south and hunting 
and gathering population in the interior of northern and  eastern Fin
land. The  population in the south, later known as Finns, forced the 
hunting and  gathering population, later known as the Saamis, t o  re
treat t o  the north.  (Horn 1999; McRae 1997, l o - i i . )  

As early as the Bronze Age the southern population was  influenced by 
Germanic peoples f rom Scandinavia and Central Europe, bu t  no t  until 
the iz"" century did people f rom Sweden settle in Finland in greater 
numbers.  (Horn 1999; McRae 1997, 11-12) At  this time the territory 
of current Finland became of strategic and economic interest t o  the 
Kingdom of Sweden. Thus the coastal regions of Finland were gradu
ally colonised by Swedes. From tha t  time onwards,  Finnish and Swed
ish speakers have lived side by side in Finland. (Ekberg 1999) During 
the Swedish rule the first Romany people arrived in Finland and es
tablished themselves during the 16* and 17''' centuries (Horn 1999). 

Finland was  a n  integral part  of the Swedish realm, and Swedish rule 
lasted for  more than 6oo years. Numerous wars  were fought against 
Russia, bu t  ultimately Russian military strength became overpowering 
and  Sweden lost the so-called Finnish w a r  against Russia (1808-
1809). As a result of the Hamina peace treaty Finland became a n  
autonomous Grand Duchy within the Russian Empire. Swedish had 
been the language of government, business and culture throughout the 
centuries of Swedish rule and continued t o  be so during the Russian 
period. The  Swedish speakers were, however, even a t  this time a mi
nority by size, 15 percent of the total population in 1815 (Ekberg 
1999). During the period of autonomy within the Russian empire, 
new ethnic groups such as the Russians, Jews and Tatars established 
themselves in Finland (Horn 1999). 

Around the mid-19''' century a Finnish national awakening arose, cu
riously enough as a result of Swedish-speakers promotion of Finnish 
as a national language. As a consequence, Finnish had gained equal 
status with Swedish by the end of the 19''' century. When Finland gai
ned independence in 1917 the language conflict was  accentuated, 
though mostly on  a verbal level, (Ekberg 1999). The Finnish constitu-



t ion of 1919 (RF 14.2) and the Language Act of 1922 (148/22) con
firms the equal positions of the Swedish and Finnish languages (see 
e.g. Liljeström 1996, 57-58). 

Thus,  in strictly legal terms, Finnish was  in a minority position as fa r  
as language rights were concerned until the 20* century. Legally 
speaking the Swedish population has never been in a minority posi
tion when it comes t o  rights. O n  the other hand,  in a sociological and 
demographic sense, the Swedish-speaking population is seen as a mi
nority due t o  its size. Language rights are tied both t o  an  individuality 
and  a territoriality principle. In some fields they can be activated re
gardless of the demographic language structure in the local municipal
ity. Since unilingual Swedish or  Swedish-dominated bilingual commu
nities are rather  few, the Swedish population is in a clear minority po 
sition in mos t  of the country. However, it should be noted tha t  o n  a 
municipal level the second largest minority are the Finnish speakers in 
the Swedish-dominated municipalities. (Sandlund 1999) 

As this brief presentation of the background of diversity in Finland 
has shown, the  'old '  o r  ' traditional' minorities are the Saami, the 
Roma,  the old Russians, the Jews, the Tatars and,  with some reserva
tions, the Swedish speakers. 

Traditional Minorities in Finland 
The  so-called traditional minorities have maintained a distinctiveness 
in relation t o  the majority population and are recognised as ethnic o r  
cultural minorities (see e.g. Allardt &c Starck 1981; Forsander  et al 
1994; Pentikäinen 1995). Ethnic groups in this sense are defined as a 
group of people w h o  differ f rom other groups on  the grounds of cul
ture, race o r  language, and feel that  they have some common heritage 
and  belong together (Allardt & Starck 1981, 20). 

Estimations of the number of people belonging t o  the various ethnic 
minorities are made on  the basis of language, rehgion o r  citizenship. 
Since there is n o  record of people's ethnicities (in contrast t o  the Brit
ish system), official statistical data on  different immigrant groups is 
made  on  the basis of current or  previous citizenship. Thus there exists 



n o  precise statistical information on naturalised ethnic groups. The 
only official records of people belonging to  ethnic minorities with 
Finnish citizenship, and born in the country, are based on mother 
tongue or  religion. The statistics on ethnic groups has t o  be seen in 
the light of this fact. 

This account of ethnic minority groups in Finland is based on  the 
work of Allardt and Starck (1981, 84). The different categories in this 
model are: 

• National minorities 

• Territorial minorities 

• Multinational minorities 

• 'New '  ethnic minorities and immigrants. 

Different historical experiences and events account for  the presence of 
these groups within the present Finnish state and their minority 
statuses differ f rom one another. National minorities and multina
tional minorities are usually seen as the traditional minorities of 
Finland. The fourth group represents the 'new' ethnic minorities or 
the immigrants. 

Na t iona l  Minorities 

The Swedish Speaking Minority 
National minorities include ethnic groups that are historically con
nected t o  the country, but whose members do  not speak the majority 
language within their group. The Swedish-speaking minority belongs 
to  this category. This language minority is the largest minority in 
Finland, about 6 percent of the total population or  around 300.000 
people. It is mostly resident in the coastal areas of Finland close t o  
Sweden. 

The Swedish-speaking minority has traditionally held a strong posi
tion in Finnish society and Swedish is an official language along with 
Finnish. For this reason the Finland-Swedes have not  always been 
considered a minority group. In many cultural respects, the Swedish-



speaking minority group has a lot in common with the Finnish major
ity, but  has nevertheless preserved a distinctive cultural identity con
nected t o  language. Today intermarriage is high. As a consequence of 
intermarriage and migration, and the fact that  it is an individual choi
ce t o  which language group one chooses t o  belong, language changes 
are taking place, generally on an  intergenerational basis. 

The Swedish speaking language group may also be seen as a territorial 
minority, but, as it is not settled in a geographically contiguous terri
tory, it fits better into the category of a national minority, even 
though it is not  a minority in strict legal terms. 

Territorial Minorities 
The second category represents territorial minorities. The people of 
the island Åland with its population of 25.000 persons (Statistics 
Finland 1999) is defined as a territorial minority. Åland is situated 
between the mainlands of Finland and Sweden. Through a decision of 
the League of Nations in 1921 it was  granted autonomous status 
within Finland. Furthermore, the maintenance of the Swedish lan
guage, culture and customs, its demilitarisation and neutrality was 
guaranteed. The Autonomy Act of Åland has been revised since then, 
in 1951 and 1993 (Jungerstam-Mulders 1999, 265). 

All municipalities in Åland are Swedish-speaking and the people of 
Åland are counted as a part of the Swedish-speaking population of 
Finland. Therefore, the language used in Åland is Swedish, but Fin
nish citizens have the right to  use Finnish before the court and with 
other State officials in matters of private concern (Act on the Auton
omy of 1993). 

Mult inat ional  Minorities 
The multinational minorities, the third grouping, also have historical 
roots in the country, but they form at  the same time minorities in 
many countries. These minority groups include the Saami (6.400), the 
Roma (6.000), the Jews (1.400), the Tatars (less than i .ooo) and the 



'o ld '  Russian minority group (about 5.000) (see e.g. Forsander et al 
1994, 86-88). 

The Saami 
The Saami is an  indigenous population in the Nordic countries and  
situated in the area of Lapland o r  Saami Homeland,  which means the 
northern par ts  of Finland, Norway,  Sweden and the Kola peninsula in 
Russia. Today the Saami language is an  official language in Lapland. 
The official language status is guaranteed both by the Act on  Saami 
Language f rom 1992 and by the Finnish Constitution of 1995. The 
Finnish Constitution guarantees cultural autonomy to  the Saami peo
ple in respect t o  their language and  culture. The Act o n  Saami lan
guage gives the Saami the right t o  use their language in official set
tings in the Saami homeland in Lapland (the districts of Enontekiö, 
Inari and Utsjoki, and one par t  of Sodankylä). A Saami resident may  
also have the Saami language entered in the population register as his 
o r  her mother tongue and official decisions related t o  Saami issues 
must  be translated into the Saami language (for more information see 
the Act on  Saami Language 1992). 

The minority rights also include certain services prescribed by law. 
The  first time the Finnish Broadcasting Company provided news in 
Saami was  in 1947. Today Saami language radio programmes amount  
t o  4 0  hours per week (Ministry of Foreign Affairs zooo).  The Advi
sory Board on  Saami Affairs (Såmiässiid råööädallangoddi) was  
founded in i 9 6 0  as a consultative body, with representatives of cen
tral Government ministries, the County of Lapland and  the Saami 
Parliament, for  the improvement of the social, cultural, educational, 
economic and  legal situation of the Saami. (Seurujärvi-Kari et al. 
1995,134-137)  

The Roma 
Another traditional ethnic minority group in Finland are the Roma,  
originally settling in the Finnish par t  of the Swedish kingdom during 
the 16* century. This is a non-territorial language minority mainly 
residing in Southern Finland, in the vicinity of urban areas. Of the 



approximately l o .ooo  people counted as the Finnish Roma more than 
3.000 n o w  live in Sweden. The Roma have been the target of numer
ous assimilation programmes, but  they have managed t o  maintain 
their cultural identity. (Kortteinen 1996, 94-95) In 1995 the Finnish 
Constitution guaranteed the Roma the right t o  maintain and develop 
their language and  culture (Section 14(3)). Furthermore, as a ratifica
tion of the European Charter for Regional or  Minority Languages 
(chapter 2), in 1994 the Finnish Government n o w  recognises its Rom
any community as a national minority under the European Frame
w o r k  Convention for  the Protection of National Minorities (Ministry 
of Foreign Affairs 2000). 

The  Roma  are officially represented by the Advisory Board on  Gypsy 
Affairs (Kaalengo Saakako Stakkos, since 1990 the Advisory Board 
on  Romany Affairs, Romano Saakengo Rakkibosko Skokka), and  this 
has been operating since 1956 in collaboration with the Ministry of 
Social Affairs and  Health. The Board takes initiatives and presents 
proposals tha t  may lead t o  legislative and administrative reforms. An
other important  channel for  the Roma t o  make their voice heard is 
the  Unit for  the Development of Romany Education and  Culture 
(Romaseelengo Skoolako ta  Kultturesko Stakkos), which was  set u p  
in 1992 by the Finnish National Board of Education t o  promote the 
Romany language and culture by organising courses and seminars. 
(Ministry of Foreign Affairs 2000) 

Compared t o  the Swedish-speaking minority, the  Saami and  the 
R o m a  have had  t o  fight more for  recognition of their minority rights. 
Despite the assimilation programmes these groups were subjected to ,  
they have maintained their cultural identity. 

The Russians 
The  Russian population consists of the Old Russians and the N e w  
Russians. The  first Russians t o  settle in a Finnish territory were relo
cated serfs f rom Russia during the i S *  century. During the Russian 
Czar period in the 19''' century Russian civil servants, officers and  
merchants settled in Finland. Others regarded as 'old '  Russians are 
descendants of those w h o  fled the Russian Revolution in the begin-



ning of the  20''' century. The old Russians are mainly situated in the  
urban areas of Helsinki, Turku and Tampere. (Nylund-Oja  et al. 
1995) The  N e w  Russians are recent immigrants in the 1990s. 

The  Russians have kept a low profile. There are deep-rooted historical 
anti-Russian feeUngs, partly occasioned by World W a r  II experiences 
and  partly by the anti-socialist sentiments. Especially during the pe
riod after World W a r  I, the Russians in Finland led quiet and secluded 
lives as it w a s  no t  advisable t o  speak Russian in the streets. Russian 
family names were changed t o  Finnish o r  Swedish-sounding forms in 
order t o  avoid harassment. (Nylund-Oja et al. 1995, 189) There was  
also pressure f rom the Soviet Union t o  ensure that  the Russian minor
ity did no t  give expression t o  anti-Soviet sentiments. Therefore it  was  
urgent for  persons belonging t o  the Russian minority t o  integrate into 
the Finnish society, and this they did. (Ministry of Foreign Affairs 
zooo) 

Due t o  their mixed ethnic and religious backgrounds the Russian 
speakers basically constitute a Unguistic and  cultural community. In 
contrast t o  the minority rights enjoyed by the Saami and Romany 
people, the  Russian minority group is no t  entitled t o  such rights. 

The Russians in Finland have organised themselves within a nation
wide umbrella organisation, the Forum of Russian-Speakers (Nylund-
Oja  1995, 195). O n  a governmental level, the Old Russians and  the 
N e w  Russians are represented in the Advisory Board fo r  Ethnic Rela
tions, ETNO, but  they d o  not  have any representative boards solely fo r  
their own  purposes. ETNO is a general forum representing all ethnic 
minorities in Finland for  the discussion of common problems. It is ex
pected t o  propose measures for  the prevention of racism and  the pro
motion of good ethnic relations. Language is a determining factor of 
recognition as an  ethnic group. 

Other Multinational Minorities in Finland 
Both the Jews and the Tatars have been counted as Finland's tradi
tional minorities and they form cultural entities in spite of their small 
numerical size. The Jews are seen as a religious minority. The first 



Jews settled in Finnish cities during the period of Russian rule a t  the 
beginning of the 19"' century. All through the 19"' century Russian 
Jews estabhshed themselves, however only in very small numbers.  The  
members of Finland's two Jewish congregations, and w h o  were resi
dent in Finland in 1999 were about  1.350. (Ministry of Foreign Af
fairs  Z O D O )  

In contrast t o  countries like Germany and  Hungary the Jews in 
Finland have no t  objected t o  being considered a national minority. T o  
w h a t  extent the  European Framework Convention for the Protection 
of Nat ional  Minorities will be considered relevant for  the Jews and  t o  
w h a t  extent the  European Charter on  Regional o r  Minority Lan
guages will be considered relevant for  Yiddish is still a matter  of de
bate within the Jewish community. (Ministry of Foreign Affairs zooo) 

The Tatars  (900) are a Turkic people professing themselves t o  Islam. 
The first members of this group came t o  Finland during the 19''' and  
early 20* centuries f rom the Sergatch region on  the Volga River, 
southeast of Nizhni-Novgorod. The Tatars are fully integrated into 
Finnish society, but  they have maintained a genuine distinct identity 
and  their Ta tar  language. (Pentikäinen 1995,167-170)  

The  Jews and  the Tatars are together with the Russian speakers repre
sented in the Advisory Board for  Ethnic Relations, ETNO. The Rus
sians and the Tatars have managed t o  maintain their culture, whereas 
the Jewish minority has been at  risk of being assimilated because of its 
small size (Kortteinen 1996, 85). 

In the table below the number of people in each group is shown, in
cluding the total number of the Finnish population. 



Tabel 1: Total population b y  language, census years  (1610) 1865-1990 
(percentages) 

Total population Percentage speaking 

Other a n d  
Year 0 0 0 s  % Finnish Swedish Sami Russian unknown 

1 6 1 0  4 0 0  1 0 0  17.5 
1 8 6 5  1 .843  1 0 0  8 5 . 7  13.9 0 . 0 3  0 . 2  0.1 
1 9 0 0  2 . 6 5 6  1 0 0  8 6 . 7  12.9 0 . 0 5  0 . 2  0.1 
1 9 3 0  3 . 4 6 3  1 0 0  8 9 . 4  10.1 0 . 0 6  0 .2  0 .1  
1 9 6 0  4 . 4 4 6  1 0 0  9 2 . 4  7 . 4  0 . 0 3  0.1 0 .1  
1 9 9 0  4 . 9 9 8  1 0 0  9 3 . 5  5 . 9  0 . 0 3  n.a.  0 . 5  
1 9 9 9  5 . 1 7 1  1 0 0  9 2 . 5  5 . 7  0 . 0 3  0 . 5  1.32 

Source: Statistics Finland 1999 ;  McRae 1997,  8 4 ;  Ekberg 1999 .  

Immigra t ion  in t h e  2 0 t h  Century a n d  ' N e w '  Ethnic Minorities 
A considerable part  of the Finnish cultural and industrial heritage has 
been brought t o  the country f rom abroad. When comparing the situa
tion historically with other Nordic countries, it appears that Finland 
has had greater numbers of immigrants and refugees than any other 
Nordic country (Laakkonen 1991, l o - i i ) .  In fact after World War  I 
and the Russian revolution, the number of refugees f rom Eastern 
Europe was more than 33.000, half of whom were Russian (Korki-
asaari &C Söderling 1998, 14). 

However, as f rom World War  II onwards Finland was a rather closed 
society in this respect and did not  attract immigrants. The numbers of 
foreign citizens started t o  rise again in the 1980s and by the end of the 
1990s the foreign citizens made up  1.65 percent of the total popula
tion (Statistics Finland 1999). (For more statistics see Jungerstam-
Mulders in this volume.) The largest groups of foreign nationals by 
the end of 1998 were Russians, Estonians and Swedes. Table z below 
presents the largest groups of foreign citizens in Finland. 



Table 2:  The Number of Foreign Citizens in Finland b y  Citizenship 

Nationality 1 9 9 2  1 9 9 6  Sept 3 0 ,  1 9 9 9  

Russia + form. USSR 1 1 9 1 2  1 6 9 9 7  2 1 2 4 5  
Estonia 3 3 8 0  9 0 3 8  1 0 6 0 6  
Sweden 6 4 5 6  7 2 9 1  7 8 0 2  
Somalia 1 8 8 2  4 5 5 5  4 5 9 4  
Yugoslavia 2 6 2  2 6 2 4  3 3 4 6  

Iraq 4 5 7  1 8 5 5  2 8 3 4  

United Kingdom 1 6 0 0  1 8 0 3  2 1 3 8  
Germany 1 5 8 8  1 8 3 6  2 1 1 3  
United States 1 7 4 0  1 8 3 3  2 0 6 7  
Vietnam 1 0 5 2  2 1 4 3  1 8 4 5  
Iran 8 3 7  1 3 9 7  1841  

Turkey 8 1 0  1 4 7 9  1 7 3 3  

China 8 3 8  1471  1 6 1 5  
Bosnia-Herzegovina 172  1 3 4 2  1 5 6 5  
Thailand 4 8 6  8 6 4  1 1 5 5  

Ukraine 8 2  5 3 6  8 2 1  

France 3 9 3  5 2 6  7 8 2  
Italy 4 4 8  5 5 6  7 2 6  
Poland 6 8 7  6 9 0  7 0 7  

Morocco 5 2 5  9 1 3  5 2 7  
Norway 5 2 7  5 1 3  5 2 7  
Other groups 1 0 1 1 6  1 3 7 9 2  1 6 1 9 9  
Total 4 6 2 5 0  7 3 7 5 4  8 6 7 8 8  

Source: Statistics Finland 1 9 9 9  

Refugees also fo rm large immigrant groups, for  instance the Somalis, 
Iraqis, Vietnamese and people f rom the former Yugoslavia. The cate
gory 'other groups'  seems proportionately large since it includes all 
other foreign citizens, most of them representing groups of less than 
l o o  persons. 

In spite of the fact that  refugees form proportionately large immigrant 
groups, the number of the refugees in Finland is still the lowest in 
Europe. By 1999 the total number of refugees received by Finland was  
almost 18.000 (Ministry of Labour 1999). The reason for  this is the 



low annual quota for refugees (500 per year), and the fact that  the 
number of asylum seekers has been low. However, in 1999 the num
ber of asylum seekers rose by 144 percent f rom the previous year (N. 
3.106). The largest groups of applicants were Romany people f rom 
Slovakia and Poland. Most of these applicants were rejected or  they 
withdrew their application (Directorate of Immigration 2000). 

The Government proposed t o  change the current Alien law t o  speed 
u p  the processing of applications, especially applications by asylum 
seekers f rom so-called 'safe countries'. Parhament, however, did no t  
approve the proposal in its first presented form since it was consid
ered t o  conflict with the newly revised Finnish Constitution (Hufvud-
stadsbladet 6.5.2000). However, after certain modifications Parlia
ment  approved it whereby a quick expulsion procedure was  taken 
into use. This kind of a procedure is condemned by  U N H C R  (Hufvud-
stadsbladet 21.6.2000). 

Since there never has been a period of a real shortage of labour in 
Finland, the number of persons entering Finland through the proce
dure of work permits has been low and still is. Most  work permit are 
issued for  a fixed period. (Larmo, 1998) However, since there is a 
shortage of labour in certain fields this might effect the numbers of 
work permits issued. There are indications that when the large gen
eration groups born in the 1940s will retire, a significant lack of man
power will become acute in nearly all fields of society. 

Discrimination a n d  X e n o p h o b i a  in Finnish Society 

The Situation of 'New' Ethnic Minorities 
A majority of the immigrants have moved to  Finland in the late 1980s 
and 1990s and many settled on a permanent basis. These immigrant 
groups can therefore be considered to  form 'new' ethnic minorities. 
Most  members of these groups are still foreign citizens, but in recent 
years the number of persons who  have acquired Finnish citizenship 
has risen due t o  the fact that they have resided permanently in Finland 
for  the required five years (Act of Citizenship 401/1968). In fact, dur
ing the 1990s more than 11.600 foreign citizens have naturalized. The 



main  groups are people f rom the former Soviet Union, Vietnam and  
Somalia (Statistics Finland 1999). 

The  immigrant groups and 'new'  ethnic minorities have significantly 
higher birth-rates than the Finnish majority population. For instance, 
more  than 4 0  percent of the Somalis and former Yugoslavians are mi
nors  compared t o  18 percent of the total population. Similarly, the 
percentage of people of working age is higher among the immigrants. 
The  general demographic trend is an  increase of the elderly and  a de
crease of younger people. Finland will thus face a lack of manpower  
in many  fields of the labour market  in some years t o  come. (Statistics 
Finland 1999) The immigrant groups, with their high proportion of 
children, serve t o  stabilise this trend. 

In spite of this situation the Finnish population has not  uncondition
ally accepted the new diversity. Integration of immigrants has no t  
worked smoothly and the unemployment rates for  foreign nationals 
are much higher than for  Finnish nationals. Recent statistics indicate, 
however, tha t  the unemployment rate for  foreign nationals actually 
decreased somewhat by the end of the 1990s, although it is still unac-
ceptably high (Statistics Finland 1999). In table 3 below the unem
ployment rates for  foreign citizens in 1994 and 1998 are presented. 

Table 3 :  Unemployment rate among foreign citizens in Finland 1994-1998 

Citizenship 1 9 9 4  (%) 1 9 9 8  1%) Size of pop.  group 

Iraq 91  9 4  2 8 3 4  

Vietnam 6 3  7 5  1 8 4 5  

Bosnia-Herzegovina 7 5  1 5 6 5  

Iran 7 8  7 4  1841 

Morocco 7 0  6 6  5 2 7  

Somalia 9 2  6 5  4 5 9 4  

Yugoslavia + form. 
Yugoslavia 8 8  6 3  3 3 4 6  

Russia + form. USSR 5 6  2 1 2 4 5  

Thailand 5 8  4 0  1 1 5 5  

Turkey 5 4  3 9  1 7 3 3  



Citizenship 1 9 9 4  (%) 1 9 9 8  (%) Size of pop. group 

Estonia 6 3  3 7  1 0 6 0 6  
Poland 2 8  18 7 0 7  
China 2 0  1 6  1 6 1 5  
United Kingdom 2 5  1 5  2 1 3 8  
Germany 19  12 2 1 1 3  
USA 2 4  12 2 0 6 7  
All foreign citizens 5 3  4 0  8 6 . 7 8 8  
Whole population 2 0  n . 4 *  5 . 1 7 1 . 0 0 0  
Source; Ministry of Labour 2 0 0 0  / Statistics Finland 1999*)  

The  table shows tha t  despite the recent decrease in the  unemployment 
rates f o r  foreign citizens, it is still almost four  times higher t h a n  the  
rate  fo r  Finnish citizens. There are, additionally, significant differ
ences between various immigrant groups. Recently arrived refugees 
have the  highest rates of unemployment, fo r  instance refugees f r o m  
Bosnia-Herzegovina and  Iraq. As a contrast,  the unemployment ra te  
fo r  Somalis, w h o  have resided in Finland since the  early 1990s, al
though  still high, is gradually decreasing. A n  exception t o  this pat tern 
is the  case of the  Vietnamese, w h o  were among  the  first refugees t o  
arrive t o  Finland. Their unemployment ra te  has steadily risen and  in 
1998 this g roup  had  the  second largest unemployment ra te  of all for
eign nationals. 

There are several reasons for  the  high unemployment rates among the  
immigrants.  There have been discussions about  the  lack of Finnish 
language proficiency and  lack of education partly causing the  high 
unemployment rates. Studies carried o u t  a t  the end of the  1990s have 
shown,  however,  tha t  there might also be other factors involved, 
which cause the  continuously high unemployment rates for  foreign 
nationals. In a study  (N 1 .146) o n  the  acculturation of different immi
grant  groups in the  Helsinki region conducted by Jasinskaja-Lahti a n d  
Liebkind (1997), the  immigrants actually proved t o  be fairly well edu
cated. Around 37  percent had a university degree education and  Z5 
percent some kind of technical education, bu t  there were also consid
erable differences between the various groups. Russians, Ingrians and  



Arabs had on  an  average higher education levels than Vietnamese, 
Turks and Somahs. Nevertheless, in spite of the high education levels, 
only zy  percent of the immigrants M êre employed full time. Especially 
the Russians and the Somalis had high unemployment rates. 
(Jasinskaja-Lahti &C Liebkind 1997, 22-24) 

Other studies also indicate that  the social situation and position in the 
labour market depend largely on the immigrants' backgrounds. Some 
groups are more accepted and others less. In the 1980s and the begin
ning of the 1990s West- and East-Europeans, North-Americans and 
Japanese held socio-economic positions and were generally situated in 
the primary labour market, where salaries and promotion opportuni
ties are higher (Jaakkola 1991). O n  the other hand,  South-Europeans, 
South-Asians and Africans were generally situated in the secondary 
labour market, where pay, socio-economic status and housing condi
tions are lower (Jaakkola 1991; Ekholm 1994, 65-66; Nylund-Oja  et 
al. 1995, 211). 

It should be noted, however, that  no  large-scale research in Finland 
has been carried out on the occupational situation of immigrants in 
the labour market (Similä 1996). There are a number of aspects in
volved besides the ones mentioned above which prevent immigrants 
and ethnic minorities f rom receiving employment. The lack of educa
tion seems t o  be more a question of a lack of approved education. 
Furthermore it is evident that, like traditional minorities, the 'new'  
ethnic minorities face harassment and discrimination in various fields 
of the society (see e.g. Kortteinen 1996, 104-105; Jasinskaja-Lahti & 
Liebkind 1997) and that general attitudes towards these groups are 
not  entirely positive (see Grönfors 1995, 152; McRae 1997; Jaakkola 
1999). 

Att i tudes T o w a r d s  Different  Ethnic G r o u p s  
The idea of a multicultural society is that different ethnic and cultural 
groups live together on an  equal basis. The ideal is an acceptance of 
difference and mutual tolerance. Multiculturalism and integration of 
different ethnic groups, which is a policy objective in many European 
countries today, mean that both the majority and the minority popu-



lations are willing t o  accept different groups in a society and adapt  t o  
a culturally diverse society. This also means positive attitudes towards 
different groups in society. 

Recent studies show that  this is no t  h o w  things have turned out.  Some 
groups are  more accepted than others. The study conducted by Mag
dalena Jaakkola (1999, 145) shows that  there exists a n  ethnic hierar
chy seen in the acceptance of different ethnic groups in Finland. 
Groups diverging f rom the Finnish population by appearance and cul
ture are less accepted and are found a t  the lower end of the hierarchy. 
Consequently Norwegians, English, Danes, and Ingrians are more ac
cepted than black Africans, Kurds, Russians, Arabs and  Somalis. 

The existence of this ethnic hierarchy concerns no t  only recently ar
rived ethnic minorities, but also traditional minorities. The Saami 
population is more close t o  the Finnish population in appearance and  
culture than  the Romany population and also more accepted. (Jaak
kola 1999, 147) Similar results were found by McRae in 1993 in a 
comparative study of the Finnish and Swedish speakers' attitudes to
wards  different groups. It turned ou t  that  both population groups in 
Finland gave higher scores t o  the population groups they felt more  
akin to ,  regardless of citizenship. Thus,  Finnish speakers in Finland 
rated the Saami, Estonians, Finnish speakers in Sweden and Hungari
ans considerably higher than,  for  instance, Swedish speakers. Swedish 
speakers were ranked as low as in tenth place after seven foreign cate
gories. (McRae 1997, 156) 

In the light of these data there seems to  be three patterns of imagined 
group ties that  form the ethnic hierarchies and affect the  attitudes to
wards  different groups. The first pattern is related t o  the feeUng of 
kinship with a group of people. This is linked up  with the imagined 
common heritage, in the case of Finns with the Saami, Hungarians, 
Finnish speakers in Sweden and Estonians. The connection is the 
common Finno-Ugric language and cultural heritage. Swedish speak
ers d o  no t  belong to  this language and cultural domain and are there
fore no t  ranked as high in the hierarchy. In this sense geographical 



distance and  current cultural connections are no t  as important as the 
(imagined) common heritage. 

McRae  (1997) included a Swedish-speaking sample in his 1983 study. 
Their pattern differed t o  the Finnish speakers' evaluations. Swedish 
speakers rated the Saami and the Finnish speakers on  a pa r  wi th  
Norwegians and Swedes and higher than ratings of other groups. 
Thus  a second pattern is apparent. Geographical proximity and  cul
tural  similarities were valued as much as common cultural heritage. 
Later studies (Jaakkola 1989, 1995) have shown tha t  Swedish speak
ers are  positive towards Finnish speakers. In these studies the lower 
end of the hierarchy was  the same for  Finnish and Swedish speakers, 
bu t  in general the Swedish speakers are more positively inclined to
wards  any national group than Finnish speakers, except in the case of 
Ingrians. This is the only group Finnish speakers clearly rate higher 
than  the Swedish speakers. Apparently Finnish speakers see Ingrians 
as a kin group and therefore hold a positive image of them. 

An interesting change in the ethnic hierarchy among Finnish speakers 
seems t o  have occurred between the period of 1983 (McRae 1997) 
and  1999 (Jaakkola 1999). The first study was  conducted before any 
of the  n o w  larger groups of immigrants had settled in Finland. It 
showed tha t  Swedish speakers and Swedes were rated a t  the lowest 
level of the hierarchy, with a number of other European nationalities 
and  even non-Europeans, as for instance the Japanese, ranked above 
them.  In the 1999 study, on the other hand,  the Swedes were rated a t  
the t o p  level. One  reason for  this change might be the arrival of new 
cultural groups, diverging more f rom Finnish culture and thus giving 
rise t o  a feeling of threat f rom new cultures. Thus  a third pattern is 
prevalent, tha t  is a feeling of proximity with people representing more  
similar cultures and small geographical distance. Somalis, Roma peo
ple and  Muslims were ranked a t  the lowest end of the scale, as their 
cultures differ markedly f rom Finnish cultural self-conceptions. 

However,  several other factors also influence attitudes. The studies 
conducted by Jaakkola (1989, 1995, 1999) show that  Finnish atti
tudes became more negative towards immigration and immigrants in 



the beginning of the 1990s when the recession hit Finland. A majori ty 
of Finns saw Finnish citizens as being in a privileged position with re
gards t o  jobs and welfare. A t  this time the media started t o  feature 
stories of a threatening mass immigration t o  Finland (Jaakkola 1999, 
15). After the recession, a t  the end of the 1990s, attitudes towards 
immigrant groups become more positive again, but  were still more  
negative than before the recession. The only item tha t  had increased 
in general acceptance was that  Finland could receive more foreign 
workers than previously, which was  supported by t w o  thirds of the 
respondents. 

Variables tha t  were found t o  correlate with negative attitudes towards 
refugees and a foreign workforce in Jaakkola's (1999, 45-49) study 
were: 

1. Education: Low education 

2.  Labour market status: Blue-collar worker, unemployed person 
or a farmer, 

3 .  Contact with immigrants: Not knowing any immigrants, 

4. Gender: Male, and 

5 .  Political sympathies: Belonging to the Centre party (Ke-
skusta/Centern). 

These factors were salient in all the attitude measures. Women were 
more positively inclined towards immigration than men and people 
with a high education more so than people with low education levels. 
Higher levels of education usually improve knowledge of different 
groups, thereby facilitating tolerance and positive attitudes as well as 
the feeling of socio-economic security. Education might also be linked 
t o  opportunities t o  travel and meet people f rom different cultures and 
backgrounds. Finnish women have in general higher education than 
men,  which might partly explain why  they are more positive towards 
immigration. The gender difference was most  apparent in the age 
brackets 15-17 years old. In this age group only 3 percent of the men 
were positive towards the reception of more refugees, in comparison 
t o  39 percent of the women were positive towards receiving more 



refugees. Finally, people from urban areas had the most positive atti
tudes towards immigrants and the reception of refugees. (Jaakkola 
1999) 

The aspects mentioned above are largely connected with two  issues. 
The first is the amount of contact with different groups of people and 
different cultures. The second is the feeling of threat from immigra
tion. People living in urban areas are in more contact with different 
immigrant groups since most immigrants live in the urban areas, 
which explains their more positive attitudes. The feeling of threat 
f rom immigration might explain the negative attitudes among young 
men, the less educated and the unemployed. They might fear competi
tion for  jobs and thereby experience a more acute socio-economic 
threat t o  their well-being than the well-educated. However, negative 
attitudes exist in all these categories and attention needs t o  be given t o  
the population as a whole. When these negative attitudes affect the 
lives of immigrants on a concrete level, obstructing equal opportuni
ties, the result is discrimination. There are also indications that  these 
negative attitudes are not only prevalent on a cognitive level. Evidence 
exists of racist and discriminatory acts. 

Discrimination in Finnish Society 
The greatest problem facing immigrants integrating into Finnish soci
ety is the high unemployment level. One explanation is the fact that  
most immigrants have only been in the country for a short period of 
time and thus still lack a good knowledge of Finnish. Another expla
nation points t o  discrimination in the labour market, which has been 
shown to  exist in Finland as elsewhere (e.g. Joronen  1997; Liebkind 
&C Jasinskaja-Lahti 1997; SAK 1997). 

According t o  Joronen's  (1997, 83) study, 60  percent of the African 
respondents had experienced some form of discrimination in the la
bour market. In addition, the central organisation for trade unions 
(SAK 1997) noted in a report the existence of racial discrimination in 
the labour market. In their study discrimination and racism was not  
always visible or extreme, but in a few cases even direct racism was 
observed, both regarding employers and employees. The researchers 



were concerned about  the passive response t o  these cases of manifest 
discrimination. N o  measures were taken by the employers t o  counter
act discrimination and racism. 

A victim survey, the first of its kind in Finland, was made by Liebkind 
and  Jasinskaja-Lahti (1997). This study showed tha t  every third im
migrant had experienced discrimination in their immediate environ
ment ,  every fourth in their work  place and every fif th when receiving 
service, because of their foreign background. The negative attitudes 
and  discriminatory behaviour of Finns came through as harassment in 
public spaces, receiving unsatisfactory service or  n o  service a t  all f r om 
public officials, and being disregarded by employers when seeking 
jobs tha t  one is qualified for  merely on  the grounds of being a for
eigner. It also appeared that  the discrimination experienced was more  
severe for  certain groups of immigrants: Russians, Estonians, Ingrian-
Finnish and  Vietnamese experience less discrimination than Arabs, 
Somalis and  Turks (Liebkind 6c Jasinskaja-Lahti 1997,104) .  

Looking a t  these data in the light of Jaakkola's (1999) survey of the 
attitudes of the Finnish population, there is cause for  concern . In 
spite of the fact that  attitudes in general have become more positive 
towards  immigrants since the recession in the early 1990s (see also 
Jungerstam-Mulders in this volume), Jaakkola's study clearly shows 
the existence of racist attitudes in Finland. The results of the survey 
are presented in table 4 below. 

Table 4 .  The opinion of some  racist statement in 1998 in Finland (percent) 
Partly o r  totally of the same opinion, that 

People belong- It should b e  prohib-
ing to  some It is o fact that ited to  practice the 

races a r e  not fit some peoples religion of Islam, 
to  live in a mod- a r e  more intelli- since it is a danger  

ern society gent than others to  our culture 
Men Women Men Women Men Women 

Capital a r e a  3 1  3 3  2 7  2 6  1 7  1 9  
Other urban a r ea s  4 5  3 5  2 9  2 8  2 7  2 4  
Rural a r ea s  5 3  3 7  4 7  3 7  3 3  2 7  
Total 1 9 9 8  4 5  (.) 36 ( . )  3 8 ( + )  2 9  (+) 30( - )  2 3  
Total 1 9 9 3  5 6  4 7  3 2  2 3  3 2  2 3  

Source: Jaakkola 1999 .  



The  results show that  a large proportion of the population believe 
tha t  differences in terms of intelligence and ways of living are deter
mined by race. Thus the existence of different races is seen as some
thing real, and  cultures are seen as static and unchangeable. When 
views such as these are widely spread they constitute aggravating cir
cumstances for  integration and incorporation of migrant communi
ties. Support for  the first statement has dropped since 1993. O n  the 
other hand,  more  respondents agreed with the second statement in 
1998. 

At first the outcome seems contradictory. The change is statistically 
significant, however. A possible interpretation is that  w e  see a de
crease in behef in the existence of different races and instead a n  in
crease in a hierarchical division of peoples according to  cultural back
ground,  linking cultural heritage t o  inteUigence. This kind of thinking 
is referred t o  as 'new racism' (see e.g. Husband 1991; Oakley 1991. 

Support for  all three statements was  lowest in the capital area wi th  
the largest concentration of immigrants. Obviously people living in 
the capital area are more acquainted with different peoples and have, 
through contact, gained more positive attitudes towards immigrants. 

The  results of these studies are consistent with the findings of the 
Eurobarometer survey on  Racism and Xenophobia.  A European aver
age is tha t  33 percent openly describe themselves as 'quite racist' o r  
'very racist'. In Finland 10 percent declared themselves t o  be 'very 
racist '  and  25 percent 'quite racist'. In Jaakkola's (1999, 102) survey 
those w h o  declared themselves t o  be most  racist were f rom the capital 
area. This may  be surprising t o  some since here the attitudes were the 
most  positive towards immigrants. An additional finding was  tha t  
people with higher education declared themselves t o  be more racist. It 
is possible then that  people with higher education f rom the capital 
area are more self-critical. This goes t o  show the reliability problems 
in measuring people's attitudes on  the basis of self-ratings. People 
have different definitions of wha t  it means t o  be racist and they are 
no t  always aware  of their own racism. 



Conclusions 
For centuries the population of Finland has been made up  of various 
ethnic groups. These groups have managed t o  maintain their distinc
tive cultures, in spite of pressures t o  assimilate them by the majority. 
Today, the cultures and languages of traditional minorities (the Saami 
and the Roma communities) are protected by lavv̂ . Other traditional 
and new ethnic minorities lack these rights. Being different f rom the 
majority has had its consequences for all these groups. Experiences of 
discrimination are widespread among the ethnic minority communi
ties, a t  all levels of the society. In a formal sense everyone is protected 
by the Finnish Constitution against discrimination, but  in practice le
gal measures are not always able to  provide full protection. 

In fact, discussions about the need to  develop an integration policy 
instead of an  assimilation policy, to  further tolerance and develop 
measures against discrimination and racism are quite new. Finland 
was never a colonial power and it has not had a need of workers f rom 
other countries. Thus unhke many other European countries it re
mained quite homogenous after the Second World War .  This situation 
changed during the 1990s when the number of immigrants increased 
rapidly. At  this time Finland faced a severe recession, which had espe
cially serious consequences for the immigrants. The attitudes towards 
immigrants turned very negative and their unemployment rate has be
en high since then. 

At the end of the 1990s attitudes towards immigrants improved 
slightly when the recession was over, but incidents of racism and dis
crimination have not  decreased. Negative attitudes are directed to
wards groups of people that are culturally different f rom the majority 
population. As we  have seen there is an ethnic hierarchy, which corre
lates with the negative attitudes especially towards groups a t  the 
lower end of the hierarchy. These groups that are perceived to  diverge 
most f rom the majority population are affected most severely by un
employment and discrimination. Thus negative attitudes have not  just 
manifested themselves on a cognitive level alone, but have been trans
formed into action resulting in direct and indirect discrimination. 



Today there are legal instruments and even a political will to  take ac
tion against racism and discrimination. The authorities are united in 
their determination t o  interfere and intervene in racist actions and 
manifestations of intolerance. Thus, change is possible, but, for  poli
cies t o  be effective, they need to  involve all sectors of society. A 
statement of policy is a starting point, education in tolerance and 
good ethnic relations a second step. A third step is to  pu t  the policy 
into practice; all sectors of the society and the whole population need 
t o  be involved. Schools, education institutions and Universities hold 
key positions t o  develop anti-racist and anti-discriminatory measures 
and t o  improve tolerance. 

Refe rences  
Allardt, E. &c Starck, C. (1981) Språkgränser och samhällsstruktur. 

Finlandssvenskarna i ett jämförande perspektiv. Stockholm: 
Almqvist &C Wiksell förlag. 

Directorate of Immigration (2000) Tiedote: Turvapaikan hakeneiden 
määrä kasvoi (News release). 
http://www.uvi.fi/doc/tiedott/2000/tiedz_2000 

Ekberg, H .  (1999) Swedish in Finland. Written for Virtual Finland, 
Ministry of Foreign Affairs: http://virtual.finland.fi/finfo/ eng-
lish/ finnswedes.html (Date: 22.3.2000) 

Ekholm, E. (1994) 'Syrjäytyä vai selviytyä - Pakolaisten elämää Suo-
messa', STM selvityksiä 1994:9. Helsinki: Painatuskeskus. 

Forsandet, A., Ekholm, E. &c Saleh, R.  (1994) 'Monietninen työ, 
haaste ammattitaidolle', Helsingin yliopiston Lahden tutkimus-
fa koulutuskeskuksen täydennyskoulutusjulkaisuja 9/1994. Hel
sinki. 

Grönfors, M .  (1995) 'Finnish Rom: A Forgotten Cultural Group' .  In 
Pentikäinen, J .  & Hiltunen, M .  (eds.) Cultural Minorities in 
Finland. Helsinki: Publications of the Finnish National Com
mission for  UNESCO, No .  66. 

http://www.uvi.fi/doc/tiedott/2000/tiedz_2000
http://virtual.finland.fi/finfo/


Helander, M .  (1999) Publications on Ethnic Relations in Finland 
1991-1996.  SSKH Reports and Discussion Papers 1/99. 

H o r n ,  F. (1999) National Minorities in Finland. Written for  Virtual 
Finland, Ministry of Foreign Affairs. Internet: http://virtual. fin-
land.fi/finfo/english/minorit.html (Date: zz.3.2000) 

Husband,  C .  (1991^ 'Race',  Conflictual Politics and Anti-Racist Social 
Work :  Lessons f rom the past and action in the 90s ' .  In Anti-
Racist Social Work Education. Setting the Context for Change. 
London:  CCETSW. 

Jaakkola,  M .  (1989) Suomalaisten suhtautuminen ulkomaalaisiin ja 
ulkomaalaispolitiikkaan. Helsinki: Siirtolaisuustutkimuksia. 
T yövoimiaministeriö. 

Jaakkola,  M .  (1991) 'Suomen Ulkomaalaiset. Perhe, työ ja tulot ' .  
Työpoliittinen tutkimus 15. Työministeriö, 1991. 

Jaakkola,  M .  (1995) Suomalaisten kiristyvät ulkomaalaisasenteet. 
Helsinki: Työpoliittinen tutkimus l o i .  Työministeriö, Sosiaali-
ja terveysministeriö, Helsingin kaupungin tietokeskus, Kuntou-
tussäätiö. 

Jaakkola,  M .  (1999) Maahanmuutto ja etniset asenteet. Helsinki: Edi-
ta .  

Jasinskaja-Lahti, I. &c Liebkind, K. (1997) 'Maahanmuuttaj ien sopeu-
tuminen pääkaupunkiseudulla'.  Helsingin kaupungin tietokes-
kuksen tutkimiksia 1997: 9.  

Joronen,  T .  (1997) 'Afrikkalaisten maahanmuuttajien työllisyyspolut'. 
In Schulman, H .  & Kanninen, V. (eds.) Sovussa vai syrjässä? 
Ulkomaalaisten integroituminen Helsinkiin. Helsingin kaupun
gin tietokeskuksen tutkimiksia 1997: i z .  

Jungerstam-Mulders, S. (1999) 'Womens Representation and Gender 
Equality on  the Faeroes, Greenland and Åland'.  In Bergqvist, C .  
(ed.). Equal Democracies? Gender and Politics in the Nordic 
Countries. Oslo: Scandinavian University Press. 

http://virtual


Korkiasaari ,  J .  &C Söderling, I. (1998) 'Finland: F rom a Country of 
Emigration into a Country of Immigration' .  In  Söderling, I. 
(ed.) A Changing Pattern of Migration in Finland and Its Sur
roundings. Helsinki: Publications of the  Population Research 
Institute. Series D 32/1998. 

Kortteinen, J .  (1996) 'Romani t  ja m u u t  perinteiset vähemmistömme' .  
In  Dahlgren, T . ,  Kortteinen, J . ,  Lång, K.J., Pentikäinen, M .  6c 
Scheinin, M .  (eds.) Vähemmistöt ja niiden syrjintä Suomessa. 
Helsinki: Yliopistopaino. 

Laakkonen,  R .  (1991) 'Kansallisen siirtolaisuus- ja ulkomaalaispoli-
ti ikan suuntaviivoja'.  In Matt i la ,  H.S. (ed.) Kohti uutta ulko-
maalaispolitiikkaa. Raportti siirtolaisuusasiain neuvottelukun
nan seminaarista. Helsinki: Työhallinto. 

Larmo,  S. (1998)  Sopemi Finland i^^S.OECD-Report. Helsinki: Mi 
nistry of Labour.  

Liebkind, K.  & Jasinskaja-Lahti, I. (1997)  'Maahanmuut ta j ien  onnis-
tuneen integroitumisen esteitä'. In Schulman, H .  8c Kanninen, 
V .  (eds.) Sovussa vai syrjässä? Ulkomaalaisten integroituminen 
Helsinkiin. Helsingin kaupungin tietokeskuksen tutkimiksia 
1997: i z .  

Liljeström, M .  (1996) 'Finlands språklagstiftning'. In: H o r n  (ed.) 
Svenska språkets ställning i Finland och finska språkets ställ
ning i Sverige. Rovaniemi: The  Nor thern  Institute fo r  Environ
mental  and  Minority Law a t  the  University of Lapland, Juridica 
Lapponica 14. 

McRae ,  K. D .  (1997)  Conflict and Compromise in Multilingual Socie
ties, Finland. Waterloo: Wilfrid Laurier University Press. 

Ministry of Foreign Affairs (2000) http://virtual.finland.fi/ finfo/ eng-
lish (Date: 22.3.2000) 

Ministry of Labour  (2000) Unemployment ra te  among  aliens in 1994-
1998.  http://www.mol.fi/migration/tilkint.html (Date: 
20.3.2000).  

http://virtual.finland.fi/
http://www.mol.fi/migration/tilkint.html


Ministry of Labour  ( 1 9 9 9 )  'Suomen vastaanot tamat  pakolaiset ' .  Ti-
lastoja 2/99. 

Nylund-Oja ,  M . ,  Pentikäinen, J . ,  Jaakkola ,  M .  & Yli-Vakkuri, L. 
( 1 9 9 5 )  'Finnish Emigration and  Immigration' .  In Pentikäinen, J .  
& Hil tunen,  M .  (eds.) Cultural Minorities in Finland. Helsinki: 
Publications of the  Finnish Nat ional  Commission fo r  UNESCO, 

N o .  66.  

Oakley,  R .  ( 1 9 9 1 )  Racial Violence and Harassment in Europe. C o u n 
cil of Europe.  MG-CR ( 9 1 ) 3  rev.  2 .  

Pentikäinen, J ( 1 9 9 5 )  'Religio-Cultural Minorities ' .  In Pentikäinen, J .  
&c Hi l tunen,  M .  (eds.) Cultural Minorities in Finland. Helsinki: 
Publications of the Finnish Nat ional  Commission fo r  UNESCO, 

N o .  66 .  

SAK ( 1 9 9 7 )  'Tavoitteena työpaikkojen etninen tasa-arvo' .  SAK tutki-
mustieto 

Sandlund,  T .  ( 1 9 9 6 )  'Territorium, etnicitet och identitet ' .  In H o r n  
(ed.) Svenska språkets ställning i Finland och finska språkets 
ställning i Sverige. Rovaniemi; T h e  Nor thern  Institute fo r  Envi
ronmenta l  and  Minori ty L a w  a t  the University of Lapland,  J u -
ridica Lapponica 14. 

Seurujärvi-Kari, I., Moro t ta ja ,  M . ,  Saressalo, L., Pentikäinen, J . ,  H i r -
vonen,  V. & Aikio-Puoskari, U.  ( 1 9 9 5 )  'The  Sami people in Fin
land ' .  In Pentikäinen, J .  &c Hil tunen,  M .  (eds.) Cultural Minori
ties in Finland. Helsinki: Publications of the  Finnish Nat ional  
Commission fo r  UNESCO, N o .  6 6 .  

Similä, M .  ( 1 9 9 6 )  Combating Exclusion and  Racism. A challenge f o r  
immigration policy. The  Finnish RIMET-report. Unpublished m a 
terial. 

Statistics Finland  ( 1 9 9 9 )  Foreigners and International Migration 
1998. Population 1999:9. Helsinki: Tilastokeskus. 

Statistics Finland  ( 2 0 0 0 )  Population by language, http://stat.fi/tk/tp/ 
tasku/  taskut_en.html 

http://stat.fi/tk/tp/


Legislarion 
Act on  the Autonomy / 1 9 9 3 ,  Chapter 6. 

Act o n  Citizenship (401/1968) 

Act o n  Saami Language 1992 (Laki saamen kielen käyttämisestä vi-
ranomaisissa), N o  516/1991. 

Finnish Constitution (Suomen perustuslaki), N o  731/1999. 

N e w s  p a p e r s  
Hufvudstadsbladet 2000, 6 of May 

Hufvudstadsbladet 2000, 21  of June 



8 r"j O O f 7 O O O Cl O o o O r 
O O O O O O O O O Ci O r 

Immigration, the extreme right and the electoral 
context: The Finnish case 
Susanne Jungerstam-Mulders, University of Helsinki 

introduct ion 
It is a popular belief that racist, nationalist and/or extreme right-wing 
parties should do  well in areas, regions and countries with a heavy 
load of immigrants. Yet, there is little proof for  such a n  expectation. 
In fact, Pia Knigge shows that electoral support for extreme right-
wing parties is not so much related to  the objective number of immi
grants as t o  a real change in the population. She writes; 

It is conceivable that voters who feel disturbed by the presence 
of immigrants in their country lend their vote to extreme right-
wing parties that are highly attentive to the immigration issue 
and depict foreigners as the source of many societal problems 
like unemployment, crime and housing shortage. Evidence ob
tained from this analysis suggests that real changes in the com
position of the national population, as captured by annual 
immigration statistics, are related to support for extreme right-
wing parties' 

Turning t o  Finland, it is noteworthy that the number of immigrants 
and asylum seekers, as well as the number of Finnish citizens with an  
immigration background, is rather small in comparison with the 
situation in other European countries. Yet, the number of immigrants 

I. Knigge 1998 ,  p. z y o  based o n  the study of six European countries: Belgium, 
France, the Netherlands, West Germany, Denmark and Italy. 



and refugees has increased substantially during the 1990s. Simultane
ously, studies show that  the attitudes among the Finnish population 
wi th  regard t o  immigrants and asylum seekers has become increas
ingly more  hostile in the 1990s, though the xenophobic sentiments 
culminated during the peak of the economic recession in the early 
1990s (see below). Therefore, one might easily expect tha t  racist or
ganizations, as well as right-wing extremism in all of its different 
manifestations, should have become an  increasing par t  of Finnish 
politics and society. T o  some extent this seems t o  be true; new ex
treme right-wing organizations are attempting t o  enter the political 
arena,  and  violent skinhead groups have become visible in some larger 
cities. In addition, racially motivated crimes seem t o  be increasing. 
But yet, the  racist organizations in Finland seem far  less organized 
and visible, and  have far less support - according t o  official estima
tions - than in many other European countries. In addition, there is 
n o  clear-cut extreme right-wing party on the political scene, which is 
rather exceptional in an  all-European perspective.^ 

However,  the idea that  the contemporary extreme right is merely a 
function of racism would be naive. This is illustrated by Hans-Georg 
Betz, for  instance, w h o  has found that  the 'radical Right'  has been 
able t o  exploit popular resentment and political distrust, though the 
more  profound reasons for the emergence of the extreme Right must  
lie deeper in society.^ Therefore, in order t o  fully understand the de
velopment of the extreme Right, we  need t o  consider other models of 
explanation, which may  cast some light on  the Finnish case. 

Regarding alternative and complementary approaches, different stud
ies approaching the task of explaining the emergence and success of 
parties on  the far  Right, have done so in a variety of different ways. 
For instance, Piero Ignazi has argued that  because the established par
ties n o  longer seem t o  adequately meet with the demands that  the  new 
values and salient issues of present-day society have brought about ,  
they engender a n  opportune environment for extreme right-wing par-

2. Also, see Kalliala 1998, p. 51. 
3.  Betz 1994 ,  p .  170.  



t i e s /  Starting f rom rather different premises, Herbert  Kitschelt argues 
tha t  'contemporary post-industrial democracies generate a limited but  
distinctive demand for  a political combination of ethnocentric, au
thoritarian, and free market liberal appeals' ' .  

Kitschelt isolates three main premises that  he argues provide favour
able conditions for  the extreme Right t o  occupy a niche in the elec
toral  market .  First, extreme right-wing parties are expected t o  d o  well 
only in societies that  'have an  advanced capitaHst post-industrial 
structure tha t  increases the salience of the political division between 
more  left-libertarian and more right-authoritarian constituencies'. 
Secondly, the opportunities of right-wing parties t o  succeed increase 
where the major  parties go  through a process of strategic conver
gence. Thirdly, the extreme right is expected t o  d o  well if it finds the 
'winning formula' ,  which includes a liberal-market economic stance 
and  a n  authoritarian and particularistic stance on  certain political 
questions. The  latter include issues such as participatory democracy, 
individual autonomy of lifestyles and cultural expressions, and citi
zenship status.^ 
When considering those studies, it appears that  Finland meets most  of 
the  criteria of a good breeding ground for  extreme right-wing parties. 
For instance, Pekonen, Hynynen and Kalliala found tha t  Finland is 
obviously included in the category of advanced post-industrial socie
ties tha t  are liable t o  extreme right-wing party success according t o  
Kitschelt. Finland has experienced an  exceptional political conver
gence in the past decade, inasmuch as all major  parties but  one have 
participated in a joint government coalition. In addition, political dis
trust and popular resentment should have found an  excellent breeding 
ground in the economic development of the 1990s, in particular as the 
early 1990s were accompanied by a deep economic recession, fol
lowed by a tremendous increase in unemployment, extensive cuts in 
the welfare sector, and rapidly increasing social cleavages in society. 

4 .  Ignazi 1997 ,  pp. 3 1 8  f. 
5. Kitschelt 1995 ,  p. 5. 
6 .  Kitschelt 1995 ,  p. 275 .  



At the same time, voter turnout has dropped considerably, which in
dicates the growth of political dissatisfaction - alternatively indiffer
ence - with regard t o  established politics/ Still, Finland lacks a suc
cessful extreme right-wing party, though the ideological strongholds 
of those extreme right-wing organizations striving t o  establish their 
party status (see below) d o  not  differ substantially f rom those of the 
more successful extreme right-wing parties in Europe. Therefore, the 
aim of this article is to  conduct a case study of the Finnish situation, 
providing tentative answers t o  the question about which mechanisms 
in Finnish political life have oppressed the emergence of a n  extreme 
right-wing party. 

For the purposes of this article, the intention is, first, t o  sketch a de
scriptive background of the state of Finnish immigration and immi
gration policies, and of racist attitudes among the Finnish population. 
Secondly, the intention is to  contemporary extreme right-wing organi
zations attempting electoral participation, and, thirdly, the article 
aims t o  provide insight into the prevailing understandings of the ab
sence of a successful extreme right-wing party in Finnish politics. 
Here, the discussion is mainly exploratory, and aims to  highlight two 
aspects of Finnish political life that  may restrain the electoral success 
of contemporary extreme right-wing parties: the mechanisms of 'ille
gitimacy', and the  mechanisms of the political system. 

Immigra t ion  a n d  Immigrat ion Policies 
Finland has often been characterized as a country of emigration rather 
than immigration, and it is also true that  throughout the zoth cen
tury, emigration has been far more dominant than immigration. Yet, 
as compared t o  the total emigration in the zoth century, one can dis
tinguish two  periods of a vastly increased emigration, and one period 
of an  increased - though not very extensive - immigration.^ This over-

7.  Pekonen, Hynynen and Kalliala 1999,  p .  2. f. (Internet) 
8. The  first wave  of an increased emigration took place in the late 19th and early 

z o t h  century, when  more than 300 .000  persons emigrated t o  the United States 
and nearly 60 .000  t o  Canada. Also in the decades following  WWII, nearly 
1 8 0 . 0 0 0  people emigrated (1945-61)  - although the lion's share of  all emi-



overall dominance of emigration is then explained by the lack of 'pull-
factors'® in Finland u p  until the 1990s: for  instance, the  law o n  immi
gration was  quite restrictive until 1991 - except with regard t o  N o r 
dic citizens." Migrants were allowed a permanent permit of residence 
including welfare benefits, as a general rule, only after they had been 
allowed a permit of residence for  two  years, had a steady income in 
Finland and could be expected t o  remain in the country (usually if 
married t o  a Finn)." Furthermore, the lack of a tradition of immigra
tion is also explained by the fact tha t  Finland has had  n o  colonial past  
o r  other ties t o  distant countries that  would have facilitated immigra
tion t o  Finland. The fact that  the Finnish society was  predominantly 
a n  agrarian society u p  until the late 1960s, and  experienced quite dis
tressing economic conditions immediately after the Second World 
W a r  mus t  also be seen as constituting conditions tha t  hampered im
migration. In addition, one should no t  forget tha t  the Finnish lan
guage, as well as the harsh climate, might no t  be easy t o  deal with for  

grants left Finland only after 1961.  A s  compared t o  emigration prior t o  1961 ,  
the period between 1961  and 1997 then became the second period of  an in
creased emigration, when  more than 5 3 5 . 0 0 0  persons emigrated t o  other parts 
o f  the world. Moreover, in the post-war period, the majority of  all emigrants 
moved  t o  other Nordic  countries (approximately a total of  560.000) ,  whereas 
approximately 8 0 . 0 0 0  people emigrated t o  other European countries than the 
Nordic  countries (excluding the Soviet Union); z 1 .700  t o  Canada; and 1 7 . 0 0 0  
t o  the usa. In contrast, the only period of  a significantly increased immigration 
has occurred in the past decade (Siirtolaisuusinstituutti, Internet 26 .8 .1999)  

9 .  Pull-factors and push-factors refer t o  those conditions discussed by  Everett Lee, 
the former that encouraging immigration t o  a certain country, and the latter 
encouraging emigration. The pull-factors include i )  the anticipation of  a better 
standard o f  living, 2) linguistic compatibihty, 3) existing links t o  the new envi
ronment (e.g. chain migration), 4 )  government policy that facilitates immigra
tion, 5) other countries of  setdement have become difficult t o  enter, and 6) per
sonal,  marital and love relations. O n  the other hand, push-factors are i )  a 
relative poverty, 2) unemployment, 3) social exclusion, 4 )  political oppression 
and again 5) love. 

10. Based o n  the Nordic treaty of  abolishing passport controls (12.7 .1957;  Ice
land included in 1965) and numerous subsequent acts o n  co-operation, in
cluding a common labour market and co-operation in matters of  culture, 
health care and social services, Nordic citizens have the right t o  reside and t o  
work  in another Nordic country without a formal permit of  residence or  a 
permit o f  work.  

11.  See UtlänningsL, Finlands författningssamling 400 /83 .  



people coming f rom different places. In sum, it m a y  even be fair t o  
say tha t  u p  until recent years, the most  common reasons for  immigra
t ion t o  Finland have been return migration - and love. 

Immigration Policies in the 1990s 
In the 1990s the conditions for immigration as well as the formal  
government policy towards immigrants and refugees changed re
markably.  However,  while Nordic citizens still have the right t o  mi
grate freely between the Nordic countries, and  while EU-citizens have 
gained access t o  the Finnish labour market  since 1995, the Finnish 
state has developed two  contrasting views towards non-Nordic and 
non-European immigrants and refugees. In this respect, so-called re
turnees are in a privileged position compared t o  other immigrants of 
non-EU or  non-Nordic origin, as well as in comparison t o  refugees 
and  asylum seekers. This discrepancy between 'returnees' and other 
immigrants is based o n  a somewhat abstract sense of duty towards 
people of Finnish ancestry. Therefore, 'returnees' include Finnish citi
zens and  others of Finnish origin w h o  have previously emigrated t o  
other countries, though law, explicitly mentions only citizens of the  
former Soviet Union with a connection t o  Finnishness." 

However,  regardless of the legal rights of Ingrian Finns ' '  and other 
citizens of the former Soviet Union with special connections t o  Fin-
nishness t o  invoke the policy of return migration, the period in which 
migration f rom  the former Soviet Union became a n  option was  also a 
period of deep recession in Finland. Hence, t o  ease the problem of a 

11.  Laari 1997 ,  p .  3 .  The Aliens Act stipulates that individuals are allowed t o  
move  t o  Finland ( i )  if either the person him-/herself, either or both of his/her 
parents, or at least t w o  o f  his/her grandparents can provide a document prov
ing registered previous Finnish citizenship or; (z) if the applicant can show a n  
affinity wi th  Finland and Finnishness, even though this is n o t  proved in any 
document of  registration. A person is also considered a return migrant if he  
w a s  voluntarily in the Finnish army during the wars 1939-1945  and can be 
admitted permit of  residence in accordance wi th  the general preconditions o f  
issuing a residence permit. (L o m  ändring av  UtlänningsL 511/1996;  rp 
66 /1998  Allmän motivering) 

13.  See also Koskimies in this volume. 



potential f low of Ingrian immigrants - w h o  were often difficult t o  in
tegrate in the labour market and w h o  often did not  speak Finnish - a 
policy of 'co-operating with neighbouring areas' was  developed. Es
sentially, this policy stressed that  Ingrians were t o  be given the 'free
d o m  of choice', meaning that  efforts were also t o  be made  with regard 
t o  developing the culture and conditions in Ingria. In addition, Ingrian 
Finns were t o  be given 'realistic information'  about  living and work
ing conditions in Finland."* 

In contrast  t o  the debate on  return migration, the debate on  asylum 
seekers has  taken its starting point  in the fact  that  people d o  not have 
an  unconditional right t o  enter a foreign country, t o  stay o r  t o  work  
for  a living there. In the parliamentary debates preceding the Aliens 
Act of 1991, it was  agreed that  there should be n o  absolute right t o  
gain asylum even if all formal criteria were met. This position was  
then - and  has been ever since - defended by arguments related t o  the 
'smallness' of Finland and its need t o  leave a n  'open door '  in consid
eration of other potential political interests. ' '  

Table 1. Foreign population in Finland in 1980, 1988-1998 
Year 

Foreign 
citizens* 

Inhabitants 
born abroad  

Inhabitants with 
a Foreign native 

language** 
1 9 8 0  12  8 4 3  3 9  153  9 1 4 6  
D D D D 
1 9 8 8  1 8  6 7 6  5 5  0 5 6  1 6  5 3 7  
1 9 8 9  2 1  1 7 4  5 8  7 7 5  19  4 8 8  
1 9 9 0  2 6  2 5 5  6 4  9 2 2  2 4  7 8 3  
1991  3 7  5 7 9  7 7  0 8 8  3 5  4 9 8  
1 9 9 2  4 6  2 5 0  8 5  5 8 0  4 3  8 9 8  
1 9 9 3  5 5  5 8 7  9 4  6 4 1  5 3  2 5 4  
1 9 9 4  6 2  0 1 2  1 0 0 4 1 5  5 9  4 5 9  
1 9 9 5  6 8  5 6 6  1 0 6  3 0 3  6 5  6 4 9  

14.  Laari 1997 ,  p. 5 
15.  Laari 1997 ,  pp. 6 f.  



Year 
Foreign 

citizens* 
Inhabitants 

born abroad  

Inhabitants with 
a foreign native 

language** 

1 9 9 6  7 3  7 5 4  111 131 7 0  9 4 1  
1 9 9 7  8 0  6 0 0  1 1 8  0 7 0  7 8  3 6 6  
1 9 9 8  8 5  0 6 0  1 2 5  0 5 0  8 6  0 8 5  

* People permanently residing in Finland with a citizenship other than Finnish. 

* * Other  than Finnish, Swedish or Saami 

Source; Siirtolaisinstituutti (Internet 15 .10 .1999)  

Despite the attempts t o  change the pohcy concerning immigrants, 
practices regarding refugees have no t  changed dramatically. And, al
though the number of immigrants has increased considerably as com
pared t o  the late 1980s, by the end of 1998 the total share of perma
nently residing inhabitants holding a citizenship other than Finnish 
was  only 1.65 percent.'^ 

Attitudes Towards Immigration^ 
Regardless of the comparatively small number of foreigners in 
Finland, attitudinal studies conducted by Magdalena Jaakkola show 
tha t  the attitudes towards foreigners in Finland have become consid
erably more  negative since 1987, when the first study was  carried out.  
The  most  negative attitudes were registered in 1993, while some of 
the attitudes towards immigrants and groups of asylum seekers be
came slightly more positive again in 1998/99 - though no t  reaching 
the levels recorded in 1987.'^ These findings suggest tha t  the severe 
economic recession in the early 1990s nourished exclusionist and  
xenophobic ideas, of which the increasing number of immigrants be
came the target of discontent. This is illustrated by the position of re
spondents on  statements such as 'Immigration should be restricted as 
long as there is unemployment in Finland', and ''Many foreigners 

16. Also,  see Koskimies in this volume o n  a more detailed discussion o n  ethnic 
minority groups in Finland. 

17.  See Koskimies o n  attitudes towards different ethnic minorities in Finland. 
18.  Jaakkola (1999) .  



come to Finland only to exploit our social benefits'. Here, 76 percent 
of the respondents agreed or  partly agreed with the former statement 
in 1993, as compared t o  58 percent in 1987. However, the position 
held by 58 percent of the inhabitants in 1987 was  also quite astonish
ing considering the insignificant number of foreigners residing in the 
country a t  the time (17.730), and the exceptionally low unemploy
ment  rate  prior t o  the economic recession in the 1990s. For the latter 
question, the shift in attitudes was even more  pronounced, when 7 6  
percent of the  respondents agreed, or  partly agreed, with the state
ment  in 1993 as compared t o  4 6  percent in 1987. ' '  

As compared t o  1993, the 1998 data indicate that  attitudes relating t o  
the economic conditions and the labour market  were somewhat less 
dominant.  However,  the fear of Aids, crime and drugs 'spread by for
eigners' was  approximately as strong as in 1993, as was  the fear of a n  
increase in unrest and clashes in society. Racism, and biological ra
cism in particular, increased in the 1990s"  and the attitudes towards 
maintaining and introducing new political rights t o  immigrants be
came far  more  negative.^' 

In general, the studies conducted by Jaakkola indicate tha t  women are 
less likely t o  support racist statements than men, and  tha t  people liv
ing in the capital region, and those w h o  have a higher educational 
background, 'green' political values frequent contacts wi th  foreigners 
have a more positive attitude towards foreigners than the population 

19.  Jaakkola 1995,  p .  15. 
20 .  Here, racism refers t o  statements about the 'nature' of  some 'races', including 

both biological racism and 'cultural' racism or  xenophobia. The former is 
measured by  statements such as 'Some races simply are not  fit t o  live in a 
modern society' with which 51 percent in 1993 and 4 1  percent in 1998  to
tally or partially agreed. The latter w a s  measured, for instance, by the state
ment 'In Finland, Islam should not  be allowed t o  be practiced because it 
threatens our culture.' This statement was  agreed, or partly agreed with,  by  
28  percent both in 1993 and 1998.  (Jaakkola 1999 ,  p. 222:  appendix 24.) 

21 .  Jaakkola (1995,  1999).  



as a whole. In contrast, those with less education and those support
ing the Centre party were the most negative." 

P re sen t -day  Ex t reme  Righ^wing Organ iza r ions  in Finland 
Considering the Finnish attitudes towards foreigners, it would hardly 
be surprising if those rather negative attitudes were to  find a channel 
of articulation in racist violence and in racist organizations. Yet, racist 
organizations in Finland present a rather low activity profile and the 
skinhead movement is poorly organized^^ Additionally, it appears 
that  the par t  of the population that is inclined t o  accept racist violence 
and racist political action has not found a channel for its attitudinal 
disposition in the party political arena (as of yet?). 

All fascist organizations in Finland were banned after the Second 
World War ;  including the fascist and pro-Nazi party  Isänmaallinen 
Kansanliike (IKL) (Patriotic National Movement), which had a consid
erable support during the inter-war period. Though fascism was not  
entirely erased, right-wing extremism was quite inadmissible through
out  the Cold War  years due to  the so-called political realism - in con
sideration of Finnish foreign policy and relations with the Soviet Un
ion in particular (see below).^'* However, according t o  the Finnish se
curity police, some 4 0  extreme right-wing organizations have ap
peared since the late 19805.^^ In addition a few populist parties estab-

1 1 .  Jaakkola (1999) .  
23 .  The  skinhead movement in Finland is splintered and organised mainly in the 

major cities of  Helsinki, Tampere and Turku - but also in some smaller 
towns  like Jouensuu and Fori. According t o  Muukkonen and Sääksjärvi 
(1995) ,  one  can distinguish between 'ideologically motivated' skinheads and 
'ideologically ignorant' skinheads, the former of  w h o m  often have ties t o  
other extreme right-wing organisations. The ideologically ignorant skinheads 
consist, according t o  Muukkonen and Sääksjärvi, mainly of  fairly young 
skinheads w h o  have adopted the 'ideology' of  racism only o n  a practical 
level. Interviews also reveal that their knowledge of  Finnish culture and his
tory is often rather poor. 

24 .  Kalliala 1998 ,  pp. 6 2  and  66. See also Karvonen (1988)  o n  an extensive study 
o f  Finnish fascism in the inter-war era. 

25 .  Kalliala 1998 ,  p. 52. 



lished themselves^^ and there are some members of parliament w h o  
occasionally have expressed exclusionist views, and sometimes even 
made  denigrating comments in regard t o  immigrant groups. The  for
mer Rural  party, which emerged as a consequence of internal differ
ences in the Centre party (agrarian party), would also in its last years 
of existence occasionally manifest malevolent views against foreign
ers. Yet, the party was above all a protest party with a strong anti-
Kekkonen profile that  sought support  among those disappointed in 
politics and  the political order. It had reached its highest peak in 
1970, more  than a decade before racism was  brought back o n  the po
litical scene as a political issue of debate.^^ 

Isänmaallinen Kansallis-Liitto 
Today there are two  typical extreme-right wing organizations at
tempting t o  obtain the 5.000 signatures required t o  register as a party.  
One  is the  Isänmaallinen Kansallis-Liitto (IKL) (Patriotic National Un
ion), founded in 1993, though its name deliberately refers t o  the inter-
w a r  IKL. The  new  IKL even reproduces the flag and  uniform of its 
predecessor. In 1999, the party had only one seat in a local council 
held by Mar t t i  Järviharju. H e  was  no t  elected t o  represent the  IKL bu t  
as a n  independent candidate on  the pensioners' list in 1996. 

The  present-day IKL has distinguished itself as a nostalgic, nationalist, 
racist and  moderately anti-EU organization. It eagerly stresses the im
portance of Finnish independence based o n  patriotism, which - ac
cording t o  its programme - should be strengthened by increased re
sources t o  the police force and the defence, for  instance. In addition. 

z 6 .  For instance, Perussuomalaiset (the True Finns) and Vapaan Suomen Liitto 
(The League of Free Finland) that participated in the latest parliamentary 
elections. Yet, the racist theme is not  forthcoming in their programmes (see 
VSL and PerusS., Internet 24.8 .1999)  - and in as  much as their association 
with other parties is considered an indicator of  political colour and extrem
ism (cf. Mair & Mudde,  1998),  it may  be noted that both parties have par
ticipated in election coalitions (in some constituencies) with the Christian Un
ion,  the Liberal party and the Pensioners' party, for example. 

z y .  Pekonen and Hynynen 1995,  p. 4; Kalliala 1998 ,  pp. 68  f.  See also Fryklund 
and Peterson (1981) o n  a detailed discussion o n  the Finnish Rural party. 



the  IKL advocates a rigorous control of the Finnish borders t o  prevent 
the influx of economically motivated migrants. The organization is 
strongly opposed t o  any dismantling of Finnish competencies by allo
cation of power t o  supranational bodies (such as the  EU). The  IKL also 
supports the idea of a 'Greater Finland', stressing that  Karelia and  
other regions lost t o  the Soviet Union in the Second World W a r  right
fully belong t o  Finland/® Furthermore, the organization strongly pro
tests the  idea of a multi-cultural society while a t  the same time claim
ing t o  reject racism. When asked if the  IKL is against refugees, the  IKL 
declares tha t  it does no t  oppose refugees as individuals, only the mis
use of refugee policies. In its writings, the  IKL stresses that  one should 
no t  offer  better living conditions t o  foreigners than one's own people, 
and  tha t  foreigners w h o  'are not  capable of respecting the laws of ou r  
society should be forced t o  leave the country'.^' This hostile attitude 
towards  foreigners also includes resentment against the Swedish-
speaking minority, which is illustrated by its statement o n  the 'apart
heid politics' of Finland. Here, the  IKL branch in HämeenUnna writes 
tha t  it is the only political force that  strongly acts against minorities 
tha t  have ' the right t o  discriminate against the majority o n  racist 
grounds ' ,  referring t o  the those of a 'purer race' w h o  have the right t o  
set apar t  their own territory (referring t o  the Swedish-speaking in
habitants on  the autonomous Åland Islands).^" 
The  IKL wiUingly points out  its affinity and co-operation with other 
extreme right-wing parties such as the French Front National and the 
Belgian Vlaams Blok. And although the ideological coherence of the 
IKL remains blurred, it includes many of the characteristics of contem
porary extreme right wing parties elsewhere. However, its programme 
is far  less articulate than the programmes of some of these more suc
cessful, extreme right-wing parties in Western Europe.^' Among other 

28 .  IKL Programme and  IKL esittää (Internet 24 .8 .1999)  
29 .  IKL - Frequently asked questions (Internet 24 .8 .1999)  
30 .  IKL - Hämeenlinnan juikaisuma koskien rasismia ja rasismikeskustelua (Inter

net 24 .8 .1999) .  
31 .  O n  Internet the IKL declares that it co-operates with parties such as the 

Vlaams Blok in Belgium, Front National in France and Sverigedomokraterna 



things, it  stresses Christian values as the basis of national identity and  
the importance of the family as a cornerstone in society. I t  proposes a 
programme to  counter the 'moral  crisis' in politics and it stresses the 
importance of measures t o  be undertaken t o  prevent crime. Like the 
Vlaams Blok, for  instance, the  IKL advocates that  measures are t o  be 
undertaken t o  grant every Finnish citizen the right t o  housing, w o r k  
and education 'relative t o  one's capabilities'.'^ 

Isänmaallinen Oikeisto 
Another racist organization aiming a t  party status is the  Isänmaal
linen Oikeisto (lO), the Patriotic Right, led by Väinö Kuisma. Initially, 
Kuisma had founded the Arian German Brotherhood in the beginning 
of the 1990s and was  obviously inspired by Nazi  ideology. This mo
vement was  clearly anti-Semitic and radically nationalistic; its symbols 
were reminders of Nazism, and it turned against the idea of the multi
cultural society, against the  EU and against American 'mass cul ture ' ."  
Later, however, the organization changed its name and  in 1998 the 10 
advertised its interest in registering as a party at  the 1999-elections, 
though they were unsuccessful in doing so. 

In the 10, Nazi  symbolism has been replaced by references t o  the Fin
nish national mythology of Kalevala (the Finnish national epic), an
cient Finnish history, ancient religion, etc. In order t o  provoke a new 
national awareness, the  lO draws upon the 'glorious' moments of Fin
nish history, stresses the uniqueness of Finnish culture and the hero
ism of Finnish war  veterans. The organization's action programme 
expresses a strong anti-EU stand, and support  for  small independent 
business and individuals against self-serving capitalism. It argues tha t  

in Sweden. It also prides itself o n  the financial and technical support that the 
French FN allegedly provided for the IKL w h e n  the  IKL w a s  refused state fund
ing for campaigning activities in the 1 9 9 9  EU-elections. In contrast, it dis
tances itself from the ideas o f  the neo-Nazi-like  KO a s  wel l  a s  from almost all 
established political parties in Finland. (See IKL linkit and  IKL svenska sidor, 
Internet 24 .8 .1999) .  

32 .  IKL Programme (Internet 24 .8 .1999) .  
33 .  Pekonen and Hynynen (1995); Pekonen, Hynynen and Kalliala (1999)  (Inter

net). 



present-day immigration policies are too heavy a burden for  Finnish 
society. Much  of its political propaganda is reminiscent of Nazi sym
bolism, as is its slogan 'Finnish Socialism lives and wins', accompa
nied by an  arm in broken chains performing the Hitler salute.''* 

Besides these organizations attempting to  influence the party political 
scene, there are a few candidates that  have had electoral successes in 
national elections by way of mobilizing xenophobic and racist sup
port .  Of these, the most well known personality is Sulo Aittoniemi, 
w h o  stood as a candidate for the rural party in 1991, and was  re
elected as a candidate for  the Centre party in 1995. At present (1999), 
he forms an  independent parliamentary group, the  Alkiolainen ke-
skustaryhmä. 

The Electoral Failure of t h e  C o n t e m p o r a r y  Ex t reme  Right 
With  regard t o  organizations on the far right seeking t o  attain party 
status, very little research has been carried out. Köysti Pekonen, Pertti 
Hynynen and Mari  Kalliala (1999), however, point to  several tenden
cies in Finnish politics that have served to  restrain the extreme Right. 
The political history of Finland, the absence of a 'racist tradition', and 
the weak 'supply-side' of the extreme right are important factors.^' 
N o  registered political parties have sought to  exploit political dissatis
faction or  anti-immigrant sentiments, or  exploit the political apathy 
that  has manifested itself in a decreasing voter turnout - apart  f rom 
the dissolved Rural party and a few individual candidates on different 
party lists. This lack of options on the 'supply side' must be seen as 
one of the principal reasons for the failure of the extreme. Yet, the 

34 .  Isänmaallinen Oikeisto (Internet 24.8 .1999) .  
35 .  Pekonen, Hynynen and Kalliala 1999,  pp. 14  ff. (Internet). In addition, the 

authors argued that (4) the role of the welfare state and (5) the presence of  a 
strong 'labour identity' have suppressed the opportunities of  the extreme 
Right. However,  in a Nordic perspective, the explanatory value of  these cir
cumstances appear incidental, since the experiences in other Nordic  countries 
s h o w  that the presence of  a strong welfare state and a strong labour identity 
have not  prevented populist and extreme right-wing parties from gaining elec
toral successes o n  grounds of resentment towards foreigners and political dis
satisfaction. 



fact tha t  there are n o  extreme right-wing parties competing for  the  
votes in elections cannot  be dismissed only by the fact  that  there are 
n o  such alternatives participating. Instead, other mechanisms tha t  
have prevented contemporary extreme right-wing organizations f r o m  
entering the electoral arena must also be taken into account. Certain 
aspects of Finnish political history mentioned by Hynynen, Pesonen 
and  Kalliala are likely t o  have affected the Finnish voter in his/her 
perceptions of relevant political issues and priorities of wha t  are  le
gitimate and  illegitimate issues. This is likely t o  affect the prospect of 
a n  extreme right-wing party seeking t o  win new terrain among the 
Finnish electorate. 

Earlier research suggests that  the legitimacy of extreme right-wing 
parties is also affected by values affirmed in current legislation.'^ In 
other words,  where legislation against certain political activities is up
held, implemented and enforced, this is expected t o  mould public 
opinion and reflect common attitudes in society, simultaneously. Le
gal constraints implemented t o  curb the activities of extreme right-
wing parties have also been instrumental in bringing about  organiza
tional decline.'^ Hence, legislation that  restricts activities of extreme 
right-wing parties combined with a strict enforcement of this legisla
tion could be assumed to  constrain the emergence of extreme right-
wing parties. 
Finally, different political systems, including various aspects of party 
system competition that  provide different 'opportunity structures', 
constitute enabling and restraining conditions for  parties t o  emerge on  
the electoral arena. W h a t  features of the Finnish political system may 
support  a n  extreme right-wing party to  find a niche in the electoral 
market.^'* 

36 .  van Donselaar (1995) .  
3 7  van Donselaar (1995) and Schikhof (1998).  
38 .  Cf.  Jungerstam-Mulders (1999a) o n  the electoral success o f  extreme right-

wing  parties o n  the premises of the political system in the Netherlands, Bel
gium and Germany. 



The ' I l legi t imate '  Ex t reme Right 

Finnish Political History 
The organized extreme right gained considerable support in Finland 
during the inter-war period, but as a result of the peace treaty with 
the Soviet Union, all extreme right-wing parties and organizations 
were forbidden after the war.  An official policy of neutrality devel
oped, in which the relations to  the eastern neighbour, as well as Fin
land's position in relation to  both the power blocs opposing each 
other during the Cold War ,  required in effect that  virtually all other 
policy areas were subordinated to  foreign policy considerations. This 
characteristic stance on Finnish politics has also been referred t o  as 
' the doctrine of foreign policy comes first'. 

In practice, the 'doctrine of foreign policy comes first' implied that  
there was  broad consensus among the major  political actors on  mat
ters concerning foreign policy - even though domestic politics could 
be quite polarized in Sartorian terms of polarization. Moreover, Fin
land's special position in the decades following the war  meant  that  
there was  a wide-spread agreement in political life and with the 'pub
lic opinion' about the  inadmissibility of extreme right-wing parties, 
organizations and movements. There was a tacit understanding that 
any signs of a far right opposition could lead t o  serious consequences 
for  foreign relations.^' 

However, in the mid 1970s the political climate began t o  change, and 
as f rom the late 1980s, conditions of Finnish politics have undergone 
substantial changes. Simultaneously, the 'Nordic five-party-system' 
that dominated the party spectrum (including a Social Democratic 
and a Communist party on the left, and a Conservative, Agrarian and 
Liberal party on the right) became more diversified. This manifested 
itself in the emergence of several new parties on the centre-right of the 
political spectrum in the 1960s and 1970s (the Christian Democratic 
party as early as in 1958), and in the emergence of the Green party in 

39.  Pekonen and Hynynen 1995 ,  p. 3; Pekonen, Hynynen and Kalliala 1999,  pp. 
2, f . ,  14  f.  (Internet). Also, see Kalliala 1998 ,  p. 66 .  



1983, followed by the breakdown of the Communist party and  the 
formation of the Left Alliance in 1991.''° The political right had  a 
rather moderate ideological stance u p  until recently, while the 'right-
wing' ,  according t o  Kalliala, was understood t o  imply an  'opposition 
t o  the good relations with the Soviet Union, Kekkonen and the basic 
interests of the Finnish state' for  a lengthy period of time"*'. Hence, it  
is quite plausible that  the perception of the illegitimate far  right -
which established itself immediately after Second World War ,  and 
continued for  several decades - still plays a role in the political con
sciousness of Finnish voters, affecting perceptions of the extreme right 
today. 

The 'Ideology of Tolerance' 
In pa r t  as a n  effect of the 'doctrine of foreign policy comes first ' ,  and 
in par t  due  t o  the agrarian dominance in the national economy, Fin
nish society was  rather closed until the 1970s and 1980s. Because of 
this situation - and because the number of foreigners was  small - Fin
land regarded itself as a rather homogeneous country. According t o  
Pekonen, Hynynen and Kalliala, this perceived homogeneity partly 
explains w h y  there have been n o  strong racist traditions for  the ex
treme Right t o  appeal to.  Instead, official policy was  based o n  the 
'ideology of tolerance'."^ And even though the collapse of the Soviet 
Union, the economic recession of the early 1990s, and  the increasing 
number of foreigners entering Finland in the 1990s have resulted in 
more  negative attitudes towards foreigners in recent years, the fact 
tha t  the  political establishment still advocates the 'ideology of toler
ance' ,  m a y  perhaps appease public opinion t o  some extent even today. 

4 0 .  O n  the Finnish party system, see Sundberg (1996),  for instance. 
4 1 .  Kalliala 1998 ,  p .  66. 
4 2 .  Pekonen, Hynynen and Kalliala 1999,  p. 15 (Internet). This  'ideology o f  tol

erance' is manifested in the rather unique legislation concerning national mi
norities, though it w a s  never extended t o  equally Hberal regulations concern
ing non-Nordic citizens. In contrast, the immigration and asylum policies 
were very strict and the Foreigner Act far from tolerant until 1991  (see 
above). These policies were repeatedly defended by arguments of  securing 
equal living conditions for those f ew entering the country. 



In other words,  the lack of a 'racist tradition' and  the tradition of a n  
official 'ideology of tolerance', combined with the extremely low 
number  of foreigners residing in Finland, could still contribute t o  ex
plain the perceived illegitimacy of the extreme Right in Finland. 

Yet, it is important  t o  recognize that  the mere fact that  established 
parties have advocated a n  'ideology of tolerance' is n o  guarantee that  
parties on  the extreme Right will no t  appear in the future - though it 
may  delay their advent, as well as it may prevent racism f rom becom
ing a n  issue o n  the political agenda in the very near future.  

Legal Constraints 
Finnish legislation is formulated t o  prohibit the activities of racist or
ganizations as well as t o  prohibit racist ovations or  actions. It is also a 
well known  feature of the Finnish constitution tha t  most essential par
ty functions are under public, state control. This state interference in 
party functions clearly distinguishes the Finnish political system f rom 
other  Nordic  political systems."*' 

The  Associations' Act (503/89 may restrain the extreme by prohibit
ing private organizations of military nature. It provides the State with 
the powers t o  dissolve a n  organization that  engages in illegal activities 
or  whose aims and activities are in crucial contradiction t o  established 
norms and/or morals, and if the activities are no t  in accordance with 
the statutes of the association, o r  if the activities include the use of 
weapons in a manner,  which is no t  consistent with the permit for  us
ing weapons. Similarly, the Party Act (10/69) stipulates tha t  a party 
cannot  be registered unless the party statutes aim t o  guarantee democ
ratic principles in its activities and  in the decision-making of the  
party,  and  any changes in the statutes must  be registered. Conse
quently, extreme right-wing organizations cannot  voice radical anti
democratic, violent o r  illegal intents without risking being banned. 
Similarly, political parties can be prohibited f rom registering - o r  be 

4 3 .  Sundberg (1997) .  Also, see Sundberg o n  a detailed discussion o n  the scope of  
public interference in central party functions, including the effect of  the Party 
and Association's Acts in a Nordic comparison. 



dissolved - if they fail to  fulfil the requirements stipulated by law, or  
if they act contrary t o  their own rules/"* 

Another important component of current legislation is the prohibition 
of discrimination and agitation against ethnic groups, which may af
fect the perceived legitimacy of extreme right-wing organizations. The 
Criminal Code was revised in 1995 making it possible to  prosecute 
incitement t o  hatred against immigrants, asylum seekers and foreign 
labourers (see 578/95, Art. 8), which may have an  additional dele-
gitimising effect on  extreme right-wing organizations.''^ 

All in all, this means that if the assumption pu t  forward above is cor
rect - i.e. if the presence of a restrictive legislation, and a strict en
forcement of the legislation could affect public opinion - then Finnish 
legislation could be believed to  have affected the perceptions of public 
opinion concerning the legitimacy of extreme right-wing organiza
tions. In turn this would affect people's wiUingness t o  openly associ
ate themselves with extreme right-wing movements and groupings, 
regardless of any anti-immigrant sentiments that they may voice in 
surveys. 

The  Political Sys tem 

The first provision for any organization aspiring to  become a political 
party t o  declare its intention to  participate in elections. In most coun
tries, it needs to meet certain requirements t o  become a registered 
electoral organization or  a party, and thus t o  be eligible for  elections. 

Although both the  IKL and the lO have taken the first step towards 
party status - i.e. declared their intention t o  do  so - both organiza
tions have yet to  collect the 5.000 signatures stipulated by Finnish law 
t o  obtain the right t o  participate in elections. Considering that a re
quirement of 5.000 enfranchised citizens willing to  support the estab-

44. Sundberg 1997, pp.  loi ff.  
45. ECRI 1998, p .  130 ff. However, the Supreme Court did not  have an occasion 

t o  interpret Art. 8 in the next few years after its inclusion, and it appears that 
there were only a f e w  rulings by the lower courts applying the article until 
1998 (p. 135). 



lishment of the party is rather moderate by international comparison, 
this indicates that  the extreme right-wing organizations are no t  felt t o  
be sufficiently legitimate t o  win the support of ordinary citizens. Part
ly this may  be explained by characteristic features of political life in 
Finland discussed above. However, it is also plausible that  such or
ganizations may  not  be regarded, even by a large segment of poten
tially racist voters, as a necessary supplement to  the Finnish party sys
tem. This would undermine the chances of extreme right-wing organi
zations of obtaining the required backing. Moreover,  the Finnish po
litical system may also present other hurdles for  the establishment of 
extreme right-wing parties. 

Generally speaking, a multi-party system as in Finland could be ar
gued t o  provide a more opportune environment for  new parties t o  en
ter the  electoral arena than two-party systems.''^ However,  the party 
system may restrict new parties f rom entering the electoral arena be
ing highly fragmented, or  the electoral system being expedient mainly 
for  large, established parties. Although these characteristics of the po
litical system d o  no t  hinder the emergence of new parties in the elec
toral  arena  per se, it is quite feasible that  the electorate is aware of 
any such restraining mechanisms of the system, thus affecting people's 
incUnation t o  support  a new party ou t  of strategic considerations.''^ 

In its present constellation, the Finnish multi-party system offers a few 
strategic advantages for  an  extreme right-wing party t o  enter elec
tions, however. The greatest advantage a t  present is the absence of a 
par ty on  the far  right. This means that  there is a n  unoccupied 'niche' 
in the political spectrum, free for any new party that  would like t o  
appeal t o  those voters o n  the far  right. Secondly, the development to
wards  an  increased 'cartelisation''** of the party system, and  the in
creasing ideological convergence of all major  parties should provide 

4 6 .  Harmel and Robertson 1985,  p .  505.  
4 7 .  Also,  see Jungerstam-Mulders (1999b) o n  the determinants o f  the political 

system in a voter perspective. 
4 8 .  O n  the notion of  the 'cartel party', see Katz and Mair (1995).  



a n  excellent breeding ground for  extreme right wing, protest parties."' 
But a s  yet these theoretically advantageous conditions have no t  
brought about  a n  extreme right-wing party. 

The Electoral System 
There are some other characteristics of the political system tha t  are 
likely t o  suppress support  for  a n  extreme right-wing party,  mainly in
herent in the electoral system rather than in the party system. The  
presence of a compulsory preference vote is one such factor'": where 
proportional election systems make it possible for  new parties t o  enter 
parliament, the compulsory preference vote has the opposite effect. 
This assumption builds on  the belief that  expressing a n  effective pro
test, o r  expressing support  for  a specific cause by voting for  a n  alter
native candidate  within an  established party will reduce the voter's 
immediate need t o  vote for  an  alternative par ty . ' '  

Furthermore, as a direct consequence of the Finnish compulsory pref
erential vote, and the rules for  seat allocation (see below), elections 
tend t o  focus on  the candidates rather than on  party ideology and/or 
party positions. It is no t  uncommon that  candidates, even within the 
same parties, polemize against each other in order t o  win votes - o r  
tha t  celebrities, such as well-known athletes, occasionally are voted 
into parliament. Sometimes established parties may also p u t  u p  can
didates fo r  elections w h o  are known to  hold rather populist or  xeno
phobic views, confident that  such candidates will contribute t o  the 
overall support  for  the party.'^ Therefore, the preferential vote is 
likely t o  suppress the strategic need for extreme right-wing parties. 

4 9 .  Ferdinand Miiller-Rommel (1996,  p .  7 f.) has argued that, provided that the 
carteHsation results in a greater distance between the parties and their elec
toral support, there is a strong connection between a cartelised party system 
and electorally successful right-wing (populist) parties. 

50.  A s  opposed t o  the party list vote, or a voluntary preference vote  o n  a party 
list. 

51.  Jungerstam-Mulders 1999a,  p. 24 .  
52.  Yet, when  the result of  an election is that any candidate with xenophobic 

views is chosen, the established parties usually choose t o  disregard those 
views of  its representative in line with the official 'ideology of  tolerance'. 



since xenophobic sentiments within the electorate often can find a 
channel for  protest within the established parties - even when the pol
icy effect is marginal. 

O n e  final aspect of the electoral system - combined with the lack of a 
'racist tradition'  above, and the low number of foreigners residing in 
Finland - tha t  may oppress the emergence of extreme right-wing, rac
ist o r  protest parties is that  it appears t o  be difficult t o  attract atten
tion and  create priority for  a racist agenda in national elections. This 
difficulty is no t  due t o  the preference vote discussed above, rather  in 
spite of it. Instead, the difficulty of gaining support  for  a racist agenda 
is likely t o  be due t o  the dominant cleavages in Finnish society in 
combination with the election system, with the seat allocation rules 
and  the division of the country into 14 multi-member districts (and 
the Åland Islands, which is a single member district). 

The  division of Finland into multi-member districts (excluding Åland) 
implies tha t  each district is a separate sub-unit for  the election proc
ess, in which the total countrywide vote share of one particular party 
does no t  influence the distribution of seats. Instead, the vote share of 
each party is based on its results in the districts, whereby the formula 
used for  allocating the seats t o  the parties is d 'Hondt ' s  method. The  
seats are then allocated t o  the seat-winning party's/list's candidates 
according t o  the plurality principle, i.e. in the order of the highest 
number  of individual votes."  

The  national election campaigns of the major  parties have tradition
ally aimed a t  providing a dual message t o  the voter, a message built 
on  national party ideological strongholds on  the one hand,  and on  
regional cleavages and/or alignments on  the other. Thus,  in an  elec
tion situation where regional interests and party attachment are the 
most  dominant  themes of division, and where the 'ideology of toler
ance'  is supported by all established parties, and where large segments 
of the population have n o  experience whatsoever with immigrants o r  
asylum-seekers f rom distant countries, immigration policy has rarely 

53.  Kuusela 1995 ,  p p .  2.4 ff. 
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been brought  on to  the  national pohtical agenda a t  election time. In
stead, the  election results often reflect exactly those themes tha t  the  
parties seek t o  stress: party sympathies o n  the one  hand ,  and  re
gional/local interests o n  the  other. Therefore,  it appears t ha t  even the  
potentially xenophobic voters often find themselves giving priority t o  
other  interests than  the  'foreigner-issue' in national elections. 

Conclusion 
In the  2oth  century it vî as fair t o  say tha t  Finland w a s  more  of a 
country of emigration than  of immigration. This was  due  t o  many  cir
cumstances, of which the  harsh conditions after the  Second Wor ld  
W a r ,  the  very restrictive immigration regulation and  secluded nature  
of society did no t  stimulate immigration. 

In the  1990s,  the  conditions for  immigration, as well as the formal  
government policy towards  immigrants a n d  refugees, changed mark
edly, in p a r t  as  EU-citizens gained access t o  the Finnish labour market ,  
a n d  in p a r t  as  the  Aliens' Act w a s  renewed. However,  the  subsequent 
development w a s  tha t  the  Finnish state developed contrasting views 
towards  non-Nordic  and  non-European immigrants and  refugees, 
wherein so-called returnees are in a privileged position compared t o  
other  immigrants of non-EU o r  non-Nordic origin, as well as in com
parison t o  refugees and  asylum seekers. The  latter d o  n o t  have the  un
conditional right t o  enter the country, no r  t o  stay o r  t o  start  working 
fo r  a living, even if they were t o  meet  wi th  formal  criteria. Regardless 
of the  winds  of change, the number  of remains relatively small in 
comparison t o  other European countries: in 1998 approximately 
85 .000 inhabitants (including Nordic  and  EU citizens) were citizens of 
another  country.  This amounts  t o  a total  of 1.65 percent of the popu
lation. 

In  general, attitudes towards  foreigners became very harsh in the early 
1990s, al though the studies carried o u t  by Magdalena Jaakkola indi
cate tha t  those w h o  have frequent contacts with  foreigners have more  
positive attitudes towards  foreigners than  the  populat ion as a whole.  
Yet, considering the rather negative attitudes towards  foreigners in 
Finland, there is a relatively low activity of racist organizations in 



Finland, and  as of yet, there is n o  registered extreme right wing o r  ra
cist party.  

There are  n o  clear-cut answers t o  why  extreme right-wing parties are  
absent on  the Finnish political scene, although t w o  aspects of Finnish 
political life may be argued t o  restrain the electoral success of con
temporary extreme right-wing parties; the mechanisms of 'illegiti
macy', and  the mechanisms of the political system. The former in
cludes the tradition of 'foreign policy comes first '  and the  inadmissi
bility of extreme right-wing parties. The absence of a racist tradition -
o r  focusing o n  the political stance: a n  official ideology of tolerance -
is another source of discrediting the claims t o  legitimacy by the ex
treme right, together with the effective state regulation of the activities 
of political parties and associations. However,  while legislation and  
the enforcement of legal constraints may have a durable influence on  
the formation of attitudes, one can expect the effect of Finnish politi
cal history t o  wear  off in time. Also the fact that  the established par
ties have advocated an  'ideology of tolerance' u p  until n o w  is n o  
guarantee tha t  parties on  the extreme Right will no t  appear in the fu 
ture. Therefore, these features of Finnish political life can only add  t o  
the explanation as t o  why  there has been n o  relevant extreme right-
wing party o n  the political scene yet - no t  predict the  future.  

In contrast,  the compulsory preference vote in Finnish elections may  
constitute a more durable obstacle for  extreme right-wing parties t o  
enter the political. This is due t o  the understanding that  a preference 
vote allows voters t o  voice a protest and/or resentments within the 
established parties, which reduces their immediate need t o  vote for  a n  
alternative party.  In addition, because of the election system in com
bination with the dominant divisions in Finnish society, national elec
tions have been characterized by a traditional party cleavage dimen
sion between left and right on the one hand,  and  a regional division 
o n  the  other. Those features, in combination with the fact that  the 
number  of foreigners in Finland is exceptionally low, may explain 
w h y  the 'foreigner issue' has been difficult t o  exploit in national elec
tions. This means that  even though an  extreme right-wing party may 



find support in some areas, old cleavages and the design of the elec
tion system may suppress the mobilization of xenophobic votes. 
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The return of the repressed other: Linguistic minorities 
and the Swedish nation-state from the 1840s to the 
1990s 
Ingegerd Municio, Stockholm University 

introduct ion 

A postulated crisis of the nation-state in Europe is a current theme of 
the social sciences. This is concurrent with wha t  is usually denoted the 
crisis of modern citizenship. Three separate but  also interrelated proc
esses of change are used to  explain the observed decline of the nation-
state. The first explanation, which seems t o  be the one most com
monly referred to,  is the globalization of world markets. In Europe 
this is solidified in the construction of a union that is extending its 
regulative ambitions to  more and more areas.'  The second explana
tion concerns population changes resulting f rom migration move
ments, which in turn give rise to  concerns over national identity. Fur
thermore, the perceived threat of uncontrolled immigration fuels the 
discussion of the legitimacy and authority of the nation-state.'' Finally, 
the third explanation centres on what  is described as the disintegra
tion of nations due t o  internal ethnic differentiation. 

The arguments used to  support the impression of a crisis that  is com
mon  t o  many countries and has similar characteristics are often so
mewhat general ones. Empirical research in the countries concerned 

1. See lanni 1 9 9 4  and Herrmann 1994 .  Issues o f  nation and citizenship were very 
much  present at the ISA conference at Bielefeld in  1994 ,  where these t w o  papers 
were presented, and the ESA conference in Budapest in 1995 .  

2.  Right-wing groups in many European countries seem t o  have monopolized the 
use o f  immigration for political purposes. Visions that emphasize the positive 
effects o f  multi-cultural societies d o  exist, but seem to  be more salable in a sci
entific rather than in a political context. See R e x  1 9 9 4  and Blau 1994 .  



would probably reveal important differences/ For example, on  a con
ceptual level the mobilization amongst the Finnish minority of the  
nor th  of Sweden, the minority used as the main subject of this paper,  
might well be another example of the regional movements within the 
European Union described by 0s t e rud  (1993). Just  hke these move
ments it  is based on  language, cultural and  historical differences be
tween minority and majority. Likewise, representatives of the Finnish 
minority have taken steps t o  enter into a n  alliance with w h a t  0 s t e rud  
calls 'supranational Euro-federalists'/  In December 1994 a description 
of this minority was presented t o  the European Bureau for  Lesser 
Used Languages. At the same time a formal request t o  have represen
tatives present a t  the annual meeting of the Bureau in February 1995 
was  granted.^ 

A critical assumption of this paper is tha t  there are important  differ
ences in the meanings of social phenomena in varying national and  
cultural contexts, even though such phenomena, a t  a conceptual level, 
may  be described as indications of trends common to  various coun
tries. It is, fo r  example, probable that  expressions of internal ethnic 
differentiation in countries of the European Union are different both 
in fo rm and content. This becomes obvious when the most influential 
regional movement of Spain, that  of Catalonia, is compared t o  the 
Finnish minority of northern Sweden. While the former explicitly 
aims a t  transferring power f rom the nation-state t o  the region, the 
steps taken by the Finnish-speaking minority denote a n  interest in in-

3. Examples of  national differences with reference t o  policies of  citizenship and 
citizenship are given in Mitchell and Russell 1995. 

4. The  expression used by 0sterud is 'overnasjonale euro-foderalister', 0s terud 
1993:314. 

5. Personal communication with Birger Winsa, w h o  represented the Finnish-
speaking minority at the meeting. With reference t o  the characteristics and 
status of  The European Bureau for Lesser Used Languages, according t o  a n  in
formation brochure, it works in close cooperation with European institutions, 
in particular the European Parliament and Commission, and seeks legal and 
political support for lesser used languages and autochthonous language com
munities. 



creased state involvement and financial support for the linguistic and 
cultural development of the region. 

Such moves by groups that  define their existence in terms of ethnicity 
or  citizenship are undoubtedly one reason for  the interest of politi
cians and social scientists in concepts like citizenship, nation and na
tionalism. This interest can be seen as an expression of efforts t o  un
derstand a changing world, but can also be perceived as a sign of the 
vanishing of the social phenomena that these concepts once denoted. 
Hobsbawm (1990:183) suggests that  the phenomenon of nationalism 
is 'past  its peak' ,  and that  it is a good sign that  the 'ow l̂ of Minerva '  
now is 'circhng round nations and nationalism'. 

I would suggest that  more knowledge is required for an  understanding 
of these phenomena. This is particularly so in the case of Sweden, 
where comparatively little interest has been paid to  the state national
ism of our  recent past. It is important, therefore, t o  dismantle the offi
cial myth of Sweden as an  originally homogeneous country, and the
rewith different f rom other European countries. It is suggested here 
that  a prerequisite for this myth was the repression of the autochtho
nous language minorities. It is necessary t o  bring this past t o  the fore 
in order t o  reassess it. I hope that  more knowledge about  past public 
policies, and of the cognitive patterns that  made these policies seem 
reasonable, may make us all the more equipped t o  understand our 
present, and t o  face our future. 

In a recent report  on Swedish democracy, published by a group of sci
entists, one of the issues addressed is the tolerance of the Swedes to
wards  minorities. This is exemphfied by attitudes towards certain 
specified minority rights for Muslim and Finnish immigrants, as well 
as for  the Saami, an autochthonous population. The authors are sur
prised a t  the intolerance revealed by their survey, an  intolerance that  
is particularly aimed at  Muslims and Finns.^ The results might have 

6. Rothstein (ed.) 1995:85. In the context of this article the questions referring to  
language and educational rights are the most  relevant ones. Only  zo percent of 
the respondents considered that Muslims should have the right t o  organise 
their o w n  schools, while this right was  given t o  the Finns by 3 0  percent and t o  

ZZ9 



been less surprising if knowledge of the Swedish language and  school 
policies towards the autochthonous Finnish speaking population was  
more  widespread. As will be shown here, this policy has been marked 
by intolerance, and  it has been supported by a definition of the Finns, 
the Finnish language and culture in negative t e r m s /  The attitudes of 
today are, t o  some extent, probably inherited f rom experiences of this 
recent past ,  bu t  they may also be the result of institutional arrange
ments,  which reinforce intolerant values rather than contradicting 
them.  

In the constitution of national self-understanding in contemporary 
Sweden, the Muslim immigrants may well have been given the role 
that  a t  the beginning of the century was designated t o  the Finns. They 
have come t o  represent ' the other ' ,  that  is the 'out-group'  against 
which the ' in-group' of 'real' Swedes is constituted.'  The title of this 
article refers t o  this process of constituting a minority as ' the other '  in 
a n  era of nation building, a process in which reasons for  repressive 
measures towards the minority are developed. But it also refers t o  the  
loss of hegemony that  characterizes the post-modern era. This has 
made  possible the return of the repressed 'other ' .  In a postmodernism 
of resistance 'multiple forms of otherness' emerge. Besides the minor
ity/majority distinction, these spring f rom differences in gender, sexu
ality, race, class and 'geographic locations'.^ 

the Saami by 58 percent. 28 percent of the respondents thought that the lan
guage of  Muslims should receive official recognition. The  corresponding pro
portions that gave this right t o  Finns w a s  4 1  percent and t o  Saami 6 8  percent. 

7 .  T h e  negative descriptions of  the Finns, and of  what  w a s  defined as Finnish, 
affected both this autochthonous minority and the immigrants, an issue that is 
addressed later in this article. See also Municio 1993:121.  

8. According t o  Lithman 1993 ,  this is a phenomenon present in many West  Euro
pean countries. The numbers of the Musl im immigrants are exaggerated, and 
their presence is defined as  a threat t o  the Western cultural and religious val
ues. For a theoretical background t o  the 'we/other' distinction, see Schutz 
1 9 7 0 ,  pp. 80-91  and 218-235.  

9 .  Citations from Huyssen 1990:373 ff. With reference to  the last of  his catego
ries, this probably refers to  postcolonial relations, and t o  the north/south di
mension. 



The  efforts t o  redefine the concept of citizenship also bear a post
modern  mark .  During the modern period of European history the 
concept of citizenship was closely connected t o  the concept of nation-
state. This connection is now loosening, and  a post-modern notion of 
citizenship is developing. The process of redefinition is described by 
Donati  (1994:3) as a clash between issues of identity and  solidarity in 
'institutions responsible for  legitimizing and implementing' rights of 
citizenship. According t o  Donati, this clash will eventually result in a 
concept of citizenship which is an  expression of a society rather than  
of a state, and which combines identities and solidarity in many dif
ferent ways. '° N e w  concepts of citizenship are thus developed in order 
t o  fit the ever more complex societies of today, and t o  meet with the 
requirements of a social-cultural identity. Such a conceptualization 
would allow for a construction of identity based upon multiple cate
gories of belonging. Likewise, the notion of solidarity, conceived as a 
prerequisite for  social cohesion, would no t  be exclusively directed to
wards  the nation. 

This paper  relates t o  these conceptual discussions by studying Swedish 
educational policies in the area of minorities and immigrants. The  
various cognitive contexts that helped these policies t o  seem natural 
and self-evident are defined. Attention is also paid t o  the social, cul
tural and  historical contexts. Furthermore, it is suggested that  a racist 
discourse referring t o  the Finnish minority formed a background for  
policy decisions involving repressive measures towards this popula
tion. This discourse was  an  integral par t  of the ideology of Unguistic 
nationalism. This ideology was formulated during the process of na
tion building of the nineteenth century, when  the borders of the Swed
ish nation-state were still conceived as no t  conclusively settled. Fur
thermore, this process occurred on  the historical background of the 
territorial losses that  had been experienced ever since the seventeenth 
century. It is further suggested that  the ideology of linguistic national
ism is still used today. It serves as a cognitive context in the organiza-

10.  According t o  Donati  (1994:4),  the crisis will bring the culture of  citizenship 
beyond the 'nation-state symbolic code'  and t o  a 'societal symbolic code'. 



tion of contemporary societies, no t  only in Sweden, but  in other coun
tries t oo  and is particularly conspicuous in the educational policies. 

In this paper the historical origin of the language policies applied 
upon  immigrants and minorities is found within the relation of the 
Swedish majority t o  the Finnish minority of the northern region. The 
way  this relationship is described in the state decisions o n  educational 
policy is analyzed. When describing this policy four  chronological pe
riods are outlined. The first was characterized by the nation-state ide
ology, which led t o  the assumption that  the school served mainly state 
interests. The  language policy was explicitly formulated in nationalis
tic terms. Loyalty t o  the state was defined as the unconditional use of 
a common language, which was imposed upon the citizens. Linguistic 
minorities were subjected t o  this treatment. The  nation-state was  thus 
conceived of as an  all-embracing category of identification. During 
the second period, the educational policy was  par t  of an  ideology of 
state-initiated social reform, and though motivated in democratic 
terms, the repressive measures of the language policy of the first pe
riod continued. 

The  third period was characterized by a n  important change of the 
educational policy. Individual rights and  needs were emphasized, and 
more  flexibility was  envisaged as regards language use in local school 
policies. This was  t o  be implemented in a context of state regulation 
and  participatory democratic procedures. The overall ideology of so
cial reform continued, bu t  the conflict between individual and  collec
tive ethnic rights in education inherent in this ideology became in
creasingly apparent in the implementation of the language policy. Fi
nally, the four th  period, beginning with the 90's,  is characterized by 
ideas of neo-liberalism. State action is guided by the concept of free 
choice within a context of group initiative and  market mechanisms. 
Multiple identities, socially based solidarity, and locally designed lan
guage education programmes seem to  be tolerated a t  state level. This 
represents a major  change of strategy, considerably diminishing the 
role of the state in the design of educational policies for  minorities 
and immigrants. The freedom f rom detailed state regulation is cou
pled with the withdrawal of state funding earmarked for  education. 



This leaves a major  par t  of the policy-making to  the municipalities, 
and implies that  attitudes towards minority and immigrant education 
a t  this level are crucial for  future development. The empirical data on  
this development, which are available so far,  seem t o  indicate that  
these attitudes have a predominantly negative effect upon bilingual 
education. The ideology of linguistic nationalism is reproduced in the 
context of the immigration of new refugee groups and the mobiliza
tion of settled minority groups. 

As mentioned above, the distinctions on which this periodization is 
based are derived f rom school policies concerning minorities and im
migrants. During the first and second periods these policies apply only 
t o  minorities; during the third and fourth they also apply t o  immi
grants. However, the distinctions that are made are in a somewhat 
modified form relevant t o  educational policies in general, which are 
discussed here. 

An e r a  of nationalistic s t a t e  in teres t  (1880-1920) 
The 19th century was an  era of modern state building. The  modern 
state was  a nation-state. It was defined in terms of a national destiny 
for  its people. The idea of a nation, identified by a common history, 
and a common culture or language, was gradually accepted as some 
kind of original unity. It was used by nation builders f rom the centre 
of the existing states, as well as by peripheral groups in these same 
states. It  was a reason for redefinition by the former and for  political 
autonomy by the latter." This idea hardly corresponded t o  political 
reality, so it became necessary t o  consider whether national minorities 
were compatible with harmonious state development. This issue pre
occupied the political philosophers of the nineteenth century. John 
Stuart Mill thought that state borders should preferably coincide with 
national borders. Thus, he defined citizenship as a feeling of citizen-

II.  Anderson (1991:67) dates the nationalism of  Europe t o  1820-192,0. The idea 
o f  a c o m m o n  language as  the basis of  a nation w a s  expressed already in the 
18th century by the German philosopher Johann Gottfried v o n  Herder. H e  
declared that: 'Denn jedes Volk ist Volk, es hat seine National  Bildung, w ie  
seine Sprache.' Cited in Anderson 1991:6 and Kemiläinen 1964:41.  



ship, a feeling that could be based upon a common language or  relig
ion, or  a common history of pride or  humiHation." 

The nation became the principle that,  in the political discourse, gave 
the state its legitimacy, thereby supplanting both pure terror and relig
ion . ' '  Towards the end of the nineteenth century this principle was  
supplemented by public consent."'* Thus, in the following century, the 
basis of state government was founded upon two  pillars: an emotional 
one provided by national sentiments, and a practical one represented 
by election procedures, which gradually expanded to  universal suf
frage. 

The  u s e  of educa t ion  in t h e  fo rma t ion  of n a t i o n s  
Education was generally considered an important means of state 
building. Political philosophers of the times wrote widely on this mat
ter. Education was defined both as a precondition for democracy, and 
as a result of democratic procedures.'^ These philosophers were less 
clear about the use of education t o  bridge any deficient links between 
nation and state. In practice, education was used for this aim. The 
primary schools were an important part  of the increasingly more effi
cient means of communication between the modern state and its citi
zens. They were used not only to  convey the image of a common na
tion, but also to  bring knowledge of the state-bearing language into 
every home.'^ France is often referred to  as the best example of the 

12. Mil l  (1861)  in Robson and Brady i 977 :546 f .  
13. The  French philosopher Ernest Renan (1882/1947:893-901)  wrote that the 

dynastic principle, according t o  which a reign w a s  the result of  conquest, 
could n o  longer in the 19th century offer a sufficient basis for the establish
ment of a modern citizenship, neither could religion. Benedict Anderson w h o  
wrote o n  the origin of nationalism more than 1 0 0  years after Renan, fol
lowed him in this respect, though he worded it differently. For Anderson 
(1991:12)  the religious community and the dynastic regime were 'the cultural 
systems which preceded that of nationalism'. 

14. In 1 8 8 2  Renan wrote: 'L'existence d'une nation est (...) un plébiscite de tous  
les jours.. .' ,1947:904. 

15.  Wollstonecract (1792)  1983,  chapter 12,  and Mill  (1859)  i 9 7 7 : 3 2 3 f .  
16. See Hobsbawn i 9 9 o : 9 i f  and i i j f .  H e  distinguishes t w o  great institutions of  

mass  education, that is, primary school and the army. 



use of education to  terminate local peculiarities, and t o  diffuse loyalty 
t o  a wider frame of reference, namely the nation-state. Likewise, the 
French revolution is often pointed out as the origin of the popularity 
of the term nation, and the arena where it received its modern mean
ing. It came t o  involve all the male inhabitants of the state, and when 
linked t o  the concept of citizen, was associated with ideas of sover
eignty and self-determination.''' 

In fact, the general level of education improved during the nineteenth 
century in most European countries. In Sweden compulsory education 
was legislated in 1842. It was stated that a t  least one school was t o  be 
set u p  in each parish within five years of the enactment of the law. 
This legislation was not  accompanied by state financial support, how
ever, until the 1870s. Even then, the majority of the cost of the efforts 
t o  raise the general level of education through publicly financed 
schooling was subsidized locally. The antagonism between state regu
lation and local financing thereby introduced into the educational pol
icy is still a matter of debate. 

Education a n d  t h e  Swedish  nat ion-s ta te  

The countries that  we know today as Finland and Sweden have a long 
common history. This came to  an abrupt end in 1809 as a result of 
the war  between Sweden and the Russian Empire. When Finland was 
ceded t o  Russia, the northern border was drawn in such a way that  a 
Finnish speaking population was left within Sweden. The Hamina 
peace treaty was signed a t  a time when the borders between the exist
ing European states were unsettled, to  say the least. The documenta
tion f rom the negotiations preceding the treaty shows that the lan
guages spoken by the people living in the contested territories were 

17. Kemiläinen 1964:30 and Juliano 1993:41 refer t o  this background. See also 
Singer 1994:4.  The role of  primary education is commented o n  by Goubert 
1992:14  as  follows: '6 le merveilleux pouvoir unificateur de la vieille école 
primarie!' This 'legendary' history of  Técole  républicaine' is reexamined and 
somewhat modified in Vincent i 9 8 2 : i 4 f .  The civic education and the unifica
tion of  language by education are treated in chapters VI and  vil  o f  this same 
publication. 



no t  considered when the borders between Sweden and Russia were 
drawn.'^ Thus,  language does not  seem to  have been relevant t o  na
t ion building at  the beginning of that  century. The peace arrange
ments after the First World War ,  one hundred years later, stand ou t  in 
stark contrast t o  this at t i tude. ' '  

The  loss of Finland, as a result of a lost war ,  was  undoubtedly a 
t rauma t o  the governing elite of Sweden, and this event was  recur
rently referred t o  in the policy debates of the Riksdag. When Norway  
decided in 1905 t o  leave the union with Sweden, the fear of future 
losses of territory was  intensified. Another historical event tha t  was 
much referred t o  in the political debates of tha t  time was  Denmark's  
cession of Schleswig-Holstein t o  Prussia in 1864. The fact tha t  the 
language spoken in this territory was  a n  important justification for  
this event became a forceful argument for  state intervention in north
ern Sweden. 

Another par t  of the historical background to  the educational policy in 
the nor th  during this first period was  the former colonial relationship 
between Sweden and Finland. This relationship is sometimes de
scribed as one between three equal parts of the Swedish k ingdom."  It 
is, however, unquestionable that  Sweden assumed a position of domi
nance towards Finland. The colonial character of this dominant posi
tion was  sharpened with the centralization of the administration in 
the 17th century, when Swedish officials and  bishops were appointed 
in Finland, and it remained in force until the end of the period of 

18. Neither are language rights mentioned in the final treaty, in which the em
peror assured the inhabitants of Finland free exercise of  their 'religion, prop
erty rights and privileges'. Reference t o  language is made, though, in an in
ternal note by one  of  the Swedish ministers. It is denoted as one  of  the differ
ences between Russia and the territories n o w  conquered. The minister wrote: 
'Russia would  never be able to  safely reign over a country, inhabited by  
Swedes and Finns, (...) w h o  were different t o  them in character, language and 
religion'. Citations from Hamnström 1902:24 and 105.  

19. Hobsbawn 1990 ,  chapter 5. 
20.  Klinge 1996:14 writes that before Finland became a partly automonous entity 

o f  Russia, the Grand Dukedom of Finland, it had its o w n  identity as one  o f  
Sweden's main lands. 



common history. The fact that  Swedish was  made the only official 
language was  just one expression of this ."  O n  the other hand,  domi
nating relations were considered normal during the eighteenth century 
in all the existing states of Europe. They were characteristic of the  re
lation between what  was then described as a dynasty and its subjects, 
which preceded the relation of compHance, denoted by the terms of a 
nation-state and its citizens. 

H o w  did this background manifest itself in the educational policy for  
national minorities in Sweden? During the first decades of the imple
mentation of the national educational reform of 1842, Finnish was  
the medium of instruction in the northern regions with a Finnish spe
aking population. Teacher training was also mainly in Finnish. By 
1920, both instruction and  teacher training had switched t o  the use of 
Swedish only. This was  the result of a n  explicit state policy. It was  
initiated in the 18 80s with a decision t o  establish four  state-financed 
schools in this par t  of the country. The state offered t o  pay the total 
cost of education on  the condition that  only Swedish would be used 
as the language of instruction. By 1919 these schools numbered 9 1  
ou t  of a total of 216. By then, the language of instruction had 
changed t o  Swedish even in the municipal schools. This was  mos t  
probably no t  only a result of the pressure originating f rom state pol
icy, bu t  of the church's influence on  school activities as wel l ."  

Thus,  the use of financial means t o  achieve a shift of language in the 
schools proved t o  be successful. The local municipalities, n o w  respon
sible for  education, often lacked funds,  no t  only in the north,  bu t  also 
throughout  the country. This made it difficult for  them t o  implement 

21 .  See Kemiläinen 1964 ,  chapter IX. The first speech in Finnish in a session of  
Parliament w a s  made in 1771.  However,  the dominant position of  the Swed
ish language in cultural, administrative and political contexts lasted well  into 
the 20th century. See Klinge 1996:33-42.  

22 .  A detailed description of  this change is given in Slunga 1965:54-86.  In 1 9 2 1  
only 4 pupils of a total of  9 1 7 4  were given instruction in Finnish. M a n y  of  
the municipal schools were not  permanent, but moved from place t o  place 
and had n o  proper school buildings. Another state institution, designed t o  en
force the language shift, was  the 'work house'. These were boarding-houses 
for poor  children used during school terms. See Kieri 1987 .  



the 1842 state decree on  compulsory education. For the same reason 
the 1882 school decree, which increased compulsory education to  a 
minimum of six years, was not  fully implemented until the 1930s. In 
spite of the fact that these difficulties existed in many regions, full 
state financing was offered only to  the Finnish speaking areas of the 
north.^' Compulsory education in this region was defined as a state 
interest because of the importance attached to  language in nation bu
ilding. For the municipalities involved, the difficulty of raising funds 
for  education was an  important reason for accepting the state offer, 
but  as we shall see, there were other reasons as well. However, this 
was  the first example of the use of financial means by the state to  im
plement a specific language policy within the educational system. 

Condit ions f o r  t h e  c h a n g e  of l a n g u a g e  
Why  was this change of language considered necessary? Which were 
the conditions that made Finnish acceptable as the medium of instruc
tion f rom the 1840s t o  the 1880s? In attempting to  answer the second 
question, it seems that this was a result of practical considerations. 
Pupils, as well as their instructors, were Finnish speaking. Further
more, the time spent on education was usually limited t o  one year, 
which made it necessary to  use a common language. When ambitions 
regarding the level of education were increased, the issue of language 
became more important. In addition, towards the end of the century 
education became increasingly important in state building. 

The change of language policy may be explained as just one instance 
of wha t  has been called official nationahsm, which included 'compul
sory state-controlled primary education'.^'* Other instances of the 
same policy were the Russification policies by Czar Alexander ill in 

23 .  Marklund & Söderberg i 9 6 4 ; i x .  State subsidies t o  the municipalities for 
compulsory education were increased in 1875 ,  ^ o m  1 8 8 6  and during the 
rest of  this period they covered 2/3 of teacher salaries. See Isling 1980:128f.  

24 .  Anderson 1991:101.  Besides compulsory state-controlled primary education, 
he  includes 'state-organized propaganda, official rewriting o f  history, milita
rism (...) and endless affirmations of  the identity of  dynasty and nation'. The 
Swedish education policy gives examples of  all these activities. 



the  1 8 8 0 S ,  and the AngHcization of the British Empire f rom the  1 8 3 0 s  

onwards. In Sweden, primary education was an  important arena for  
official nationalism. The Swedish language became the national sym
bol in education. The decisive argument in favour of an  educational 
policy where the use of the Finnish language was banned was that  the 
existence of a language minority was a threat t o  national unity. Swe
den's centuries-old fear of Russia was coupled with a distrust of the 
Finnish speaking population on both sides of the border. In this con
text, the eradication of the Finnish language was regarded as par t  of 
the defence policy, equivalent in importance t o  the construction of a 
fortress in Boden.''' From  1874 onwards the Swedish Riksdag decided 
t o  make a special allowance for this area. In the debates preceding 
this decision, recurrent references were made to  the fact that Finnish 
was the language spoken in that area. This fact was also used as an  
argument for increased state support t o  finance development in sec
tors other than education and defence.''* 

L a n g u a g e  a s  a na t iona l  symbo l  
There is a certain parallel with Finland in the way language was used 
in Sweden as the symbol of the nation. This is so in spite of the very 
different political situations in the two countries during the nineteenth 
century. The national awakening in Finland is usually dated t o  the 
1820s, but  demands for  independence and for  the improvement of the 
position of the Finnish language were made already in the eighteenth 

2 5 .  Boden  is  situated right at the language border o f  this region, and it has  
throughout  the 20 th  century continued t o  b e  an  important military site. 
Slunga I 9 6 5 : i 2 8 f  refers t o  discussions in the Swedish Riksdag f r o m  the 
1 8  8 0 s  onwards  in these issues, and t o  official documents  and secondary 
sources.  See a lso  Gripenstad 1 9 8 9 ,  Klockare 1 9 8 2 ,  Tenerz 1 9 6 2 ,  1 9 6 3  a n d  
1 9 6 6 ,  W a n d e  1 9 8 2 ,  1 9 8 4  and 1 9 8 9 .  

2 6 .  See Slunga 1965:13  i f .  T h e  role given t o  language w a s  particularly striking in 
defence policy.  T h e  scenario which  served as  a background for  a strengthened 
defence in the north w a s  that the Russians planned t o  let the Finnish language 
extend further south  a n d  west ,  encourage the  'Fennomans' t o  f o l l o w  w i t h  
campaigns  for  linguistic rights, and thereafter t o  enter w i t h  military forces t o  
conquer  this territory and put  hands  o n  its rich natural resources. A s  wil l  b e  
explained later, the  'Fennomans' were the m o s t  fervent advocates  o f  the  Fin
nish language in Finland. 



century. After 1809 national consciousness was  strengthened/' '  Swed
ish was  still the  only official language, bu t  as early as the 1820s re
peated demands were made for  Finnish as the national language. This 
was  partly for  practical reasons, such as ' the need of Finns t o  be 
treated in the courts and offices of the state by Finnish speaking offi
cials'.'^ This very same conflict was  present in northern Sweden well 
into the twentieth century.^' 

A more  powerful  reason for official status of the Finnish language 
was  ' the romantic conception of the language as a n  expression of the  
national spirit'.^" The influence of Romanticism can also be traced in 
Swedish cultural life of this time, where it was expressed as a n  interest 
in tradition, language and national aggrandizement. ' '  Furthermore, 
this influence is present in the Swedish debate on  language policy, 
later in the nineteenth century, when language was  magnified and 
personified t o  proportions that  seem unreasonable today. Expressions 
of this are both  that  the Finnish language was described as danger
ously expansionist, and that  the Swedish language was  conceived of 
as a unique solution t o  the nation-state problem. 

In Finland the language decree of 1863 placed Finnish o n  an  equal 
footing with Swedish in official contexts. This was  supported ideo
logically by the language policy developed by Snellman, one of the 
most  prominent statesmen of Finland of that  time. According to  him, 
citizenship was  a principle of justice, and every nation had the right t o  
fo rm a state. Only one language was  t o  become the national language 
of the state.'^ Consequently, Snellman developed a programme for  a 
unilingual Finland. This programme was never enacted, though it 

27 .  This  is the year of  the Diet of Porvoo, where the representatives of  the estates 
o f  Finland took the oath of  allegiance t o  Czar Alexander I. Kemiläinen 
i 9 6 4 : 2 i 2 f .  

28.  Kemiläinen 1964:210 describes with this wording the conflict between gov
ernmental policy and the Finnish population, during the time of  Swedish rule. 

29 .  See Slunga i 9 6 4 : i 5 i f .  
30 .  Kemiläinen 1964:215.  
31 .  Trägårdh i99o :33 f .  
32.  Referred in Kemiläinen 1964:219^ 



caused language strife in Finland, which as late as the 1930s experi
enced intermittent outbursts. 

In this struggle, ideas of racial differences between the Swedish and  
Finnish speaking people of Finland were developed. These ideas were 
used as arguments in favour of linguistic rights. O n  the  Finnish side, 
a t  the  end of the nineteenth century, the Asian racial origin of the 
Finns was  outlined in historical writing. During the same period, the 
Swedish speaking Finns developed theories of their Germanic racial 
or igin."  These ideas were used o n  both sides of the border, u p  until 
the end of the 1950s. They were contaminated with new racial theo
ries during the twentieth century, and were then reinterpreted in order 
of preference, which gave superiority t o  the German race. Swedes we
re generally identified as Germanic. 

The  most  fervent advocates of the Finnish language in Finland, many 
of them originally Swedish speaking, were called Fennomans. Their 
demands for  linguistic rights were extended t o  the Swedish side of the 
northern border. Representatives of this national movement, student 
organizations, and par t  of the Finnish press repeatedly called atten
tion t o  w h a t  they denoted as an  injustice t o  the Finnish speaking po
pulation in Sweden. This injustice consisted of denying these people 
the right t o  their mother tongue. 

After the independence of Finland in 1917, when the borders of the 
new state were no t  yet definite, territories with minority populations 
in both countries were brought t o  the fore by Finnish and by Swedish 
national movements. The issue of a possible adjustment of the borders 
was  frequently discussed in the media. One  of the opinions most  fre
quently p u t  forth in the Finnish press was  tha t  Finland had the same 
right t o  demand the border in the north t o  be adjusted t o  coincide 
with that  of language and citizenship as Sweden had the right t o  de
mand  control of the  region of Åland, where the population was Swed
ish speaking.'"* This controversy shows that  a t  the end of this period 

33.  Kemiläinen 1964:2x1 and Kemilainen 
34.  This is a group of  islands (Ahvenanmaa in Finnish) which are geographically 

as close t o  Finland as to  Sweden. Its inhabitants have a long tradition of  



the  Swedish governing eUte still had reasons t o  pay attention t o  the  
language issue and its possible repercussions upon the border area in 
the north.  The fact that  the campaigns of the Pennornans were carried 
ou t  in a situation of political instability probably reinforced the ef
forts of the Swedish state representatives t o  eradicate the use of the  
Finnish language f rom Swedish territory. 

The  parallel with Finland may also serve t o  illustrate that  alternative 
developments were possible in the case of a multihngual situation dur
ing a nation-building process. Finland chose t o  accept a bilingual si
tuation,  and  the Swedish-speaking minority achieved a high level of 
minority rights in education. Furthermore, Swedish never lost its 
status as a n  official language. In contrary, Sweden set ou t  t o  enforce a 
language shift. Both alternatives were given in contemporary political 
theory. Mill 's conception of a nation-state with a common language 
and  culture has been referred t o  earlier. In this position, Mill joined 
the German philosopher Herder, despite the fact tha t  they represented 
very different political traditions." John  Dalberg-Acton, w h o  was  a 
contemporary of Mill's, contested this view of a nation. H e  argued 
tha t  the  combination of various nations within a state was  a necessary 
condition of civilized life.'^ The French philosopher Renan forwarded 
a similar standpoint a t  the end of the nineteenth century. H e  explicitly 
opposed the preponderance of racial and linguistic arguments in the  

speaking Swedish. In the negotiations preceding the Hamina peace treaty, one  
o f  the most  urgent demands of  the Swedish representatives w a s  t o  keep this 
territory, but the Czar refused to  even discuss this alternative. These islands 
continued t o  belong t o  Finland, but were given self-determination and spe
cific language rights, when  the borders of  Finland were decided by the League 
o f  Nat ions  in 1921.  A referendum in 1917  had shown that a large majority o f  
the population wanted a union with Sweden. The debates o n  these issues are 
referred in Slunga 1965:36^ 

35.  Reference is routinely made to  Herder as the origin of  the cultural discourse 
o n  nations. According t o  Singer i 994 :5 f ,  this discourse did, o n  the contrary, 
emerge simultaneously with the contractual discourse of nations, and as a re
sponse t o  the difficulties 'raised by the attempt t o  institutionalize the contrac
tual nation'. Thus, both discourses would have their origin in the French 
Revolution. 

36 .  John E.E. Dalberg-Acton, 'Citizenship', in H o m e  and Foreign Review, July 
i 8 8 z ,  cited in 0sterud 1984:50.  



theories of nation building. Instead, he wrote, the decisive factor for  a 
national union is the will of the people.'^ 

Exp lana t ions  f o r  monolinguisric o r  bilinguistic s t a t e  policy 
There were other reasons for the choice of a bilingual alternative in 
Finland than the reference to  the theoretical feasibiUty of such a solu
tion. In neither country was citizenship defined in terms of a co
existence of various ethnic groups in political rhetoric. The most im
portant  evidence against the relevance of such a definition is given by 
the fact that  the Saami and Romany populations were not given lin
guistic rights. Explanations to  the different solutions are instead t o  be 
sought elsewhere. One such explanation has already been touched 
upon.  There was a tradition of colonial relations, where Swedish was  
the only official and therefore state-bearing language. It was the lan
guage of the power elite, of government, of justice and of education. 
In Sweden this tradition was continued after the separation. In 
Finland the language of the majority was given the status of official 
language, in addition to  that which was formerly used by the colonial 
administration. Another explanation, given by the Finnish historian 
Matt i  Klinge, is that Swedish was the official language of the political 
centre. It  was  spoken in the sites of central administration, whereas 
Finnish was present in the peripheral parts of both countries.'* In a 
conflict situation, the language users located a t  the centre had the 
privilege t o  define the state interest. In Sweden this was defined as a 
monolinguistic solution in education, while in Finland the former 
monopoly of Swedish as the only official language was supplemented 
with equal rights for the Finnish language. 

This last explanation leads us to  the issue of social class in minority 
education. It seems easier for the upper and middle classes t o  make 
successful demands for  cultural and linguistic rights in education than 
it is for  the lower classes. The language shift in education in Sweden 

3 7 .  Renan (1882)  1947:899.  'II y a dans rhomme quelque chose de supérieur å la 
langue: c'est la volonté.' 

38 .  Cited in Klockare 1982:40,  and in Wande 1982:1.  



illustrates this. There is n o  evidence f rom this period tha t  the  Finnish 
speaking common people of the north,  people w h o  did no t  belong t o  
the Swedish speaking elite of the church and state administration, ever 
experienced the opportunity t o  present their opinion. For the elite it  
was  quite natural t o  defend their language-based monopoly of status 
positions in local society. O n  the other hand,  in Finland, the  position 
of the  linguistic minority was  historically defined as an  upper class. In 
addition, the  language of the colonial administration had by tradition 
been considered as being of a higher status, and this status had  been 
confirmed for  centuries by the self-evidences of every-day interac-

i9 t ion. 

Furthermore, the  arguments in favour of monolingualism in educa
tional policy were supported by racist representations of minorities. 
During the nineteenth century, descriptions tha t  represented people of 
different nationalities in terms of superiority versus inferiority were 
generally accepted as common knowledge. For example, according t o  
Mill (1861) it was self-evident that  it was  more beneficial t o  ' a  
Breton, or  a Basque of French Navarre '  t o  be a member of the French 
citizenship, 'a highly civihzed and cultivated people', ' than t o  sulk on  
his o w n  rocks, the half-savage relic of past  times, revolving in his own  
little mental orbit, without participation or  interest in the general 
movement of the world'.'*" This was  written f rom the viewpoint of a 
colonial power,  which illustrates that  such dichotomies were generally 
used t o  justify colonial relations. 

As w e  have seen there were other theoretical alternatives t o  choose 
f rom,  both in a monolingual or  a bilingual solution. Examples of lin
guistic diversity could also be found in other nations."*' In Sweden the 
strong association of language policy with national interest, and  the 

39 .  See Savolainen i 9 8 7 : 8 o f  for a discussion o n  the influence of the former colo
nial relation o n  attitudes t o  language. See also Rosenberg and Toukomaa 
I 9 9 4 : i 4 6 f ,  and Skutnabb-Kangas and Peura 1994:154f .  

4 0 .  Mil l  (1861)  1977:549.  
4 1 .  Countries with different linguistic solutions are recounted, and their historical 

backgrounds are given in Rokkan i 9 7 5 : 5 8 i f .  

Z44 



perceived threat from the East, made it difficult t o  pu t  forth argu
ments for  bilingual solutions in education. Such arguments were in
terpreted as  acts of treason. What  has been known as ' the case of the 
postman'  is an  illustration of the position of the authorities in this re
spect. In 1920 a postman was employed a t  a small post office near the 
border. In his spare time, he served as an  intermediary for Finnish 
speaking youth w h o  wanted to  attend secondary school in Finland, 
where six free places were reserved for  students with this background. 
H e  had also publicly stated his opinion that  the mother tongue was  
the only appropriate language of instruction. This apparently inoffen
sive activity became the subject of a thorough investigation by the 
central postal authorities, and as a consequence the postman was 
transferred from the area.''^ According to  the personal testimony of a 
Swedish clergyman working in the north in the 1940s, the position of 
the Finnish language was too sensitive an  issue even t o  mention, even 
as late as  the end of the i950s.'*^ 

Linguistic na t ional ism a n d  t h e  nationalistic i d e o l o g y  
In wha t  sense is this period characterized by linguistic nationalism, 
and in wha t  sense is the language policy motivated by a nationalistic 
ideology? These terms indicate that  the issue of nation building was 
an important political concern a t  state level. Consequently, the educa
tional policy was justified by state interest, and this interest was de
fined in terms of citizenship. Furthermore, the concept of nationalism 
indicates that  the language switch was motivated no t  only by internal 
nation building, but also by Sweden's external relations with 
neighbouring nations. 'Questions of defence and aggression''*'* were 
decisive for policy decisions. An illustration of this is that  the Swedish 

4 2 .  Slunga 1965:167-172.  
4 3 .  Gripenstad 1989:16-19.  
4 4 .  According t o  Kemilainen 1964:17,  the term nationalist refers t o  the external 

relations of  nations. All that belongs t o  the cultural and political fields -
'classification of nations in rank order, connected with feelings of  superiority 
and inferiority as well as with questions of defence and aggression, war and 
peace...' 



language was defined as a component of the defence policy. But the 
term 'nationalistic' also indicates that superiority was adjudicated t o  
Sweden and the Swedish language, as compared with Finland and the 
Finnish language. Arguments for racial difference, originally used t o  
enforce demands for language rights in Finland, subsequently came t o  
be used to  justify such a categorization. The ranking of these two  na
tions thus established was further reinforced by the former colonial 
relationship, which also gave a streak of normality t o  the educational 
policy for  the Finnish-speaking minority. In this way, a cognitive 
foundation, formulated in nationalistic terms and including racial ar
guments, was  established for the educational policy of the following 
period. 

An Era of Social a n d  Economic Deve lopment  (1921-1970) 
When universal suffrage was instated in 19 21, Sweden became a de
mocracy in the twentieth century sense of the term. In light of this 
new development, this date is an appropriate starting point for  exam
ining the language policy towards the Finnish minority. Universal suf
frage brought to  a logical conclusion the relations between the nation-
state and its citizens, which were designed during the nineteenth cen
tury and based upon the citizens' consent. One might expect the rela
tions between the state and the Finnish speaking population t o  de
velop in a more democratic direction. 
The decade of the 1920s was also the beginning of the political domi
nance of the social democratic Party. A new ideology for social devel
opment was elaborated upon. First it stressed equality between citi
zens as the ultimate aim of social development, and secondly it took 
the  collective, rather than the individual, as the basic unit for this de
velopment. In a 1928 speech to  the Swedish Riksdag, the then leader 
of the Social Democrats, Per Albin Hansson, outlined this ideology, 
which has been named the ideology of a 'folk home'  (a home for  the 
people).'*' This ideology conveyed a sense of community between the 

4 5 .  Part of  the speech is reproduced in Magnusson and Stjernquist 1988:66.  The 
expression 'home for the people' is from Trägårdh i 9 9 o : z 6 .  



people making u p  Swedish society, and state measures were an
nounced t o  eliminate differences based on class. 

In the decades following this declaration, the state initiated reform 
programmes applying to  various sectors of society. These programmes 
were founded on a firm belief in the possibility of achieving social 
change by means of carefully designed reforms. During the following 
decades, this belief was integrated into a Swedish form of social engi
neering. This allowed an  elite of professionals to formulate state in
terests in each sector. Their legitimacy in this role was defined in 
terms of scientific knowledge, rational planning and technical know-
how. Their influence was particularly conspicuous in the economic 
and social sectors, but can also be traced in educational policy. 

Educational  policy a n d  social r e f o r m  
During this period, education was important not only to  create soli
darity within the frame of reference defined by the nation-state, but 
also as a means of eliminating differences between social classes, and 
between the urban and the rural population. Successive steps were 
taken t o  eliminate the parallel organizations in which primary and 
secondary education were separated. The length of compulsory educa
tion was also gradually increased, both in state legislation and in 
practice. In 1962 the nine-year integrated compulsory school was fi
nally established. It had been preceded by z o  years of school commis
sions, educational research and experiments. During this period state 
expenditure on education increased."*^ 

The principle of integration, as opposed t o  differentiation, became a 
general ambition for the reforms adopted during this period. Integra
tion implied the inclusion of pupils from different social classes and 
with different future career prospects into one compulsory school, 
and was later extended t o  encompass integration of pupils with physi
cal or  mental disorders into the ordinary classes."*  ̂ Another guiding 

4 6 .  The development is described in Marklund and Söderberg 1964 .  
4 7 .  For descriptions of  school reforms in this period see Marklund 1984 and Is-

Ung 1980 .  A discussion of  the principle of integration is given in Marklund 



principle of the educational policy of this time was that of social 
equality. All pupils in comprehensive schools, irrespective of social 
background, were given an education that  would enable them t o  
choose higher education. At the end of this era there were many re
ports concerning the failure to  reach these goals. The aspired integra
tion was  in effect achieved in the sense that  there was  one comprehen
sive school system. However, the increased segregation in the housing 
sector resulted in pupils from different social classes attending differ
ent schools.''^ Furthermore, the integration of pupils w h o  had for
merly been taught separately led to  an increase in special education, 
and thus a new differentiation within the integrated organization."*' 
Finally, there was only a marginal improvement in access to  higher 
education of pupils f rom the lower social classes.'" 

Educational  policy f o r  t h e  Finnish-speaking minor i ty  
During this period, the educational pohcy for Finnish speaking pupils 
continued along the same lines as in the previous era. Minor changes 
were introduced, the first in 1935. Swedish continued t o  be the lan
guage of instruction until the end of this period. However, important 
changes were introduced in the economic relations between the state 
and the municipalities. State subsidies for teachers' salaries and school 
buildings were gradually increased, and economic preference was n o  
longer given t o  the northern municipalities. Though the language pol
icy of the former period was maintained, the explicit motives for  this 
policy were changed. 

This change is apparent in a report on this issue published in 1921 by 
a public commission.' '  The measures suggested by the commission t o  
improve compulsory education in the north reaffirmed the policy de-

9 3 f ,  and of  social equality in Isiing 3 3 of .  
4 8 .  For references see Lundberg 1979:13 i f .  
4 9 .  Marklund 1984:96.  
50 .  For references see Isiing 1980:33 8f. 
51. Betänkande och förslag rörande folkskoleväsendet i de finsktalande delarna 

av Norrbottens län, 1921 .  



signed during the previous period. Instruction in the medium of the 
Swedish language in compulsory education was described as being 
generally successful, and the Finnish population's increased knowl
edge of the Swedish language 'has incontrovertibly lifted it t o  a higher 
cultural level' and 'awakened esteem of and  love for  the Swedish cul
ture in general '/^ In spite of wha t  was described as a success for  the 
past  four  decades of educational policy, the commission considered 
there t o  be strong reasons for continued state efforts in the 'spiritual 
cultivation' of this territory. One important motive fo r  such efforts 
was  the rich natural resources of the area, another the attention paid 
t o  this region f rom abroad.  Both these reasons had existed in the dis
cussions during the previous period, but  no t  the reference t o  the de
mands  for  more instruction in the Swedish language, which according 
t o  the commission came from the population. Public meetings held in 
various villages of the area had voiced a n  overwhelming support  for  
the  use of the Swedish language in school. Though, the commission 
admits, on  some of these occasions demands had also been made for  
instruction in the Finnish language." 

"What was  new during this era was the ambition t o  justify the lan
guage policy on the basis of the public sentiment in the region con
cerned, and  no t  state interest. One  obvious reason for  this ambition 
was  the attention the Swedish educational policy was  receiving f rom 
abroad,  and  reference was  recurrently made  t o  this 'agitation' against 
Sweden. As a direct response to  this interest, the Minister of Educa
tion emphasized that  this problem was a n  internal Swedish issue. 
From the  Swedish point  of view, he wrote,  this was a practical, no t  a 
political problem."  Thus,  the official version presented here stated 
tha t  the  political significance of this issue originated f rom abroad. 

52 .  Cited from the Government's Bill following the report, 1924:170,  page 11.  
53 .  Betänkande och förslag... 1921 ,$ .  l o i .  
54.  Bill N o .  1924:170,  page 32 .  Italics in the original text. 



S t a t e  r egu la t ion  of t h e  l a n g u a g e  policy 
In spite of the Minister's declaration, it is obvious that the language 
issue in education was still primarily defined in terms of state interest. 
It is also evident from official documents that this interest w âs con
ceptualized in terms of a nation-state, ideally unified by a common 
language and culture. This was the criterion of citizenship that  domi
nated the previous era, not only in Sweden but also in all of Europe, 
and was  brought to  its logical conclusion in practical policy during 
the first half of the twentieth century." Many  European nation-states 
took measures t o  homogenize their populations, either by the mass 
expulsion or  extermination of minorities. 

In the Swedish case, this aim was expressed in the educational policy 
towards the Finnish-speaking minority. When this policy was redes
igned in the 1920s, many verbal concessions were made t o  the exis
tence of the two  languages, but n o  practical measures were taken t o  

55. Hobsbawn 1990 ,  chapter 4 and 5. 
56.  See Hobsbawn 1990:133.  In regard t o  the alternative of  expulsion, it w a s  

never seen as  a realistic one  for the Finnish-speaking population in Sweden. It 
was ,  however, indirectly suggested by one  of  the most  important daily papers, 
Svenska Dagbladet, o n  31  January, 1894.  In a n  article entitled 'Ett svenskt 
Schleswig-Holstein' (A Swedish Schleswig-Holstein) attention is called t o  the 
fact that 3 .875  square Swedish miles may meet the same fate as  Schleswig-
Holstein. It is stated that at least 7 6 1  square Swedish miles o f  this area con
sists of  'excellent arable land, vast forests and unexhaustible mineral re
sources'. Urgent state measures are requested t o  hinder the fatal advance o f  
the Finnish language in this region. 'Our neighbour in the east may  find a 
reason t o  extend his hand t o  help his 'repressed brothers'. This  happened in 
Schleswig-Holstein, s o  w h y  not  equally well  here?' It is stated that it is the 
obligation o f  Swedish citizens t o  learn the language of  the kingdom in order 
t o  be able t o  demand the rights that other citizens are entitled to .  It is rhetori
cally asked if an inconvenience that strikes a small portion of the kingdom's 
population is not  preferable t o  'the whole  country suffering the horrors and 
cruelties of  war'. The article continues: 'When Bismarck expelled the Polish 
and Russian population from the eastern border regions of  Prussia, many 
considered it cruel, but the great statesman saw further than this, he knew 
that he hereby removed at least one  cause of  war, the horrors of  which,  in 
comparison t o  the inconvenience for the individual cited above, are incompa
rably greater.' Thus the article is constructed in a w a y  that first pictures a 
horrendous threat t o  the Swedish kingdom, and thereafter indirectly suggests 
the possibility of expelling the Finnish speakers, by giving the example of  a 
successful solution t o  the same problem in another country. 



make  a bilingual education possible. The commission report discussed 
the possibility of using the Finnish language as help in the instruction 
in Swedish, and the Minister declared that ,  in such cases, Finnish 
would no t  be prohibited. O n  the other hand,  he noted that  the com
mission had  found n o  pedagogical reasons for  this help. The commis
sion also listed a number of inconveniences connected with giving in
struction in Finnish, o r  using the language as a medium of instruction. 
These were the lack of adequate teacher training, and unnecessary 
loss of scheduled time, which could be used more appropriately for  
improvement in other subjects." The Minister accepted this negative 
view of instruction in Finnish. Consequently, n o  measures were sug
gested t o  introduce instruction in Finnish, or  t o  improve teacher 
quaUfications. O n  the contrary, the  only change introduced t o  the 
methods of instruction of the previous period was tha t  textbooks with 
Finnish texts parallel t o  the Swedish ones could n o  longer be used. 
However,  the commission wanted t o  open u p  the possibility of intro
ducing Finnish language as an  optional subject in the curriculum of 
the additional year of schooling that  was  added t o  the compulsory six 
years. These schools were primarily used for  vocational training. The 
commission suggested that  the local school boards would be entitled 
t o  organize instruction in Finnish during this additional year, in 
school districts where there was  'a real interest' for  the  improvement 
of Finnish orthography. The Minister did no t  outright reject this sug
gestion, bu t  stated that  it needed reconsideration. N o t  until 1935 was  
a Government Bill t o  this effect introduced t o  the Riksdag, where it 
was  approved. However, the option of instruction in Finnish got very 
limited practical implications. Compulsory primary education was  
increased t o  seven years in 1937, which made the year dedicated t o  
vocational training superfluous.'* 

57.  This lack of  competence w a s  a logical consequence of  the changes made in 
teacher training during the former period. Finnish language as  a study subject 
for the teachers w a s  at that time eliminated. 

58.  According t o  Slunga 1964:85,  from 1936  t o  1939 ,  a total o f  9 9  pupils par
ticipated in the Finnish lessons in the municipality of  Pajala, and 6 pupils in 
Tärendö. 



In practice, the  language policy in education was  no t  altered in the  
30's,  although the official rhetoric surrounding this policy was  totally 
renewed. In the 1935 Bill, the Minister of Education stated tha t  in
struction in Finnish was  not  a political, bu t  a cultural issue. There
fore,  the  only correct principle was tha t  education of a bilingual 
population should be arranged in such a way  tha t  every pupil would 
have the opportunity t o  learn t o  read and write in his/her mother 
tongue. Likewise, in 1937 the Minister of Foreign Affairs declared 
tha t  the  Swedish state did not  wish the people of Tornedalen t o  be 
deprived of their Finnish mother tongue. This same year the Minister 
of Education stated in an  interview that  the education of the Finnish 
speaking population would have t o  be defined as a problem of bilin-
gualism. ' '  In spite of these official declarations n o  arrangements were 
made  t o  introduce instruction in Finnish in compulsory primary edu
cation. N o t  until 1955 was  Finnish introduced as a n  optional subject 
in the higher grades of primary school, and in the two  highest grades 
of secondary school.^" 

The  50's also brought other symbolic changes. The  National  Board of 
Education instructed teachers no t  t o  forbid pupils t o  speak Finnish 
during breaks, and the statutes of the public libraries were changed t o  
allow purchase of books in Finnish. The conflict caused by the Swed
ish language policy of the past was  further quietened by t w o  confer
ences, held in 1958 and in 1959 in the border town  of Övertorneå. 
Ministers and  representatives of the authorities of both countries par
ticipated, and  a programme of cross-border cultural cooperation was  
discussed. These conferences had n o  specific implications for  educa
tion policy, bu t  probably contributed t o  a change of attitude towards 
the Finnish language in school.^' It was  no t  until 1969, however, tha t  

59.  See Slunga 1964:53 and 8^i. 
60. See Hansegård The gymnasium of  Haparanda received this right 

already in 1935 ,  but n o  instruction w a s  organized until 1944 .  It then imposed 
the choice o f  instruction in Finnish in exchange for another modern language. 
In 1955  this w a s  changed t o  Finnish as a n  optional subject. See Wande 1 9 8 4  
for a n  examination of  the situation in Haparanda. 

61. According t o  Hansegård 1990:37,  a more permissive attitude t o  the use o f  
Finnish language w a s  noted in the 50's. The conferences of Övertorneå are 



the state provided a possibility t o  give instruction in Finnish in every 
grade. Finnish became an optional subject, amounting t o  two lessons 
a week. 

The s e a r c h  f o r  public consent  
This period lasted approximately 50 years. As we  have seen it in
volved important innovations in the official arguments used t o  justify 
the educational policy towards the Finnish minority. At school level 
these had very limited implications. Another innovation of the period 
was state efforts to  find support for  its language policy with the peo
ple of the region. With this in mind, the 1921 commission organized 
meetings in the larger villages of the region. Likewise, the issue of 
Finnish as an  optional subject in vocational school was remitted t o  a 
number of local school boards, before the Government's Bill of 1935 
was accepted by the Riksdag. 

O n  both of these occasions the conclusion was that public opinion in 
the north was strongly opposed t o  any instruction in Finnish, and t o  
the use of Finnish as a medium of instruction. O n  the first occasion 
the Minister in charge used this opposition t o  justify the continuation 
of the educational policy of the previous period without change. O n  
the second occasion, the Minister then in office proposed optional in
struction in Finnish. 

H o w  should this negative public opinion against Finnish be ex
plained? The relevant literature maintains that  the explanation most 
frequently pu t  forth on the occasion does not  reflect or  represent the 
opinion amongst the people. This is discussed a t  great length in the 
1921 commission report. One of its members registered a reservation 
to  the conclusions reached by the commission. H e  stated that  because 
of the campaigns of the Fennomans people feared that  statements in 
favour of instruction in Finnish might be interpreted as a wish of as
sociation t o  Finland. Furthermore, the meetings were held in Swedish 

referred in Slunga 19  64:1 oof .  



with representatives of the Swedish speaking local elite no t  only pre
sent, bu t  dominating the meetings/^ 

Another explanation, somewhat different f rom the first but  also com
patible with it, is that  in general common people accepted the official 
view of the Finnish language. Accordingly, the version of Finnish tha t  
was  spoken in the region was of n o  practical use t o  society a t  large, it 
was  of a lower status than Swedish, and finally, it was  politically tain
ted. 

As t o  the first of these postulates, it was  principally correct. Finnish 
was  no t  required in education or  for  public positions. The  status 
ranking of Swedish and Finnish was  obvious by the exclusion of Fin
nish no t  only f rom administration, but also f rom politics, education 
and  culture. The  low status conferred t o  the Finnish language through 
this exclusion gave rise t o  feelings of shame amongst the people, par
ticularly of their Finnish origin.^' Furthermore, the verbal violence of 
the proponents of the 'Swedish-only' policy, and the rhetoric ex
pressed in the press and in other public arenas left little doubt  as t o  
w h a t  was  expected of every truly patriotic citizen. These attitudes 
were transmitted in primary education, no t  only by teachers but  also 
by textbooks. These books generally ignored the existence of the Fin-

62 .  In a letter t o  the National Board of  Education, this commission member, 
Wanhainen, w h o  w a s  himself a member of  the minority, explained this fear 
in more detail. It w a s  partly due t o  the press, which feverously agitated 
against the use of the Finnish language. Furthermore, there w a s  a fear of the 
Swedish speaking state and church administers, which had the power t o  pun
ish anyone w h o  expressed an attitude in favour of Finnish. As  an example, 
the principal w h o  introduced optional instruction in Finnish in the vocational 
training school in Pajala, w a s  appointed t o  a position as  school inspector only  
after the direct intervention by the Minister. The church authorities were 
strongly opposed t o  his appointment. It is alleged that this w a s  due to  the 
positive attitude t o  instruction in Finnish that he revealed by taking measures 
t o  implement the state regulation. See Klockare 1982:32.  Hansegård 1990:29 
witnesses t o  the attacks and threats that he and others were exposed to ,  at the 
end of  the 1950s  and beginning of  the 1960s ,  when  publicly argumenting for 
instruction in Finnish at school. 

63 .  Hansegård 1990:3of.  H e  examines the attitudes and feelings t o  the Finnish 
language, and relates this t o  the official policy. The relationship between the 
terms language and dialect is further discussed in Haugen 1966 .  



nish-speaking minority, and n o  exception f rom this was  made for  the  
books used in the north.  Furthermore, even in the 1950s schoolbooks 
transmitted a negative image of the Finnish people and  society.^'' 

The official view regarding the public opinion was tha t  it was  over
whelmingly negative t o  instruction in Finnish. It was  possible t o  hold 
this view only because opinions t o  the contrary were ignored. The  
commission report  of 1921 established tha t  the population in the  
north,  fo r  practical but  also idealistic reasons, wished t o  learn Swed
ish wi thout  abandoning their Finnish language, and  thus wished t o  
command both languages. In spite of this, the commission did no t  
provide fo r  both languages t o  be used in education, which would have 
been a logical consequence if the goal of language policy were bilin-
gualism. Instead, official representatives repeatedly stated that  instruc
tion in Finnish was  no t  required, besides being inconvenient. 

O n e  of the arguments against instruction in Finnish p u t  for th by the 
commission was  that  people already knew this language. One  member 
of the commission maintained in his reservation t o  the commission 
report ,  tha t  this last argument could equally as well be used against 
instruction in Swedish for  Swedish speaking pupils. H e  further argued 
tha t  during the first school years instruction should be in Finnish, and  
tha t  religious instruction preferably should be in the pupil's mother 
tongue.^' Eight teachers in Tornedalen pu t  similar arguments for th in 
1928. In a letter t o  the National Board of Education they requested 
tha t  Finnish be reintroduced in primary education, both as a subject 
and as a medium of instruction. In 1938, a petition for  instruction in 
Finnish, signed by a great many villagers of Pajala, was  sent t o  the 
Minister of Education.^^ Such incidents did no t  have any practical im
plications for  the instruction given a t  school, but  they may have influ-

64. Olsson 1987:5.  She has examined schoolbooks in geography from 1 8 7 0  t o  
1 9 8 5 ,  and finds that prejudice, stereotypes, and even racism, w a s  used t o  de
scribe the Finns, right up until the end of the 50's. 

65 .  A s  has been mentioned before, this member of  the commission, W .  L. Wan-
hainen, w a s  himself a member of  the minority, and had first-hand experience 
o f  primary education in Swedish. 

6 6 .  Slunga 1965:77,  Klockare 1982:38,  and Hansegärd 1990:27.  
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enced the change of arguments presented in official documents a t  
state level. 

This change was  probably also influenced by the attention which was  
paid t o  the issue by representatives of the church and Parliament in 
Finland. In 1928 a Finnish bishop complained about  the complicity of 
the Church of Sweden in a language policy, which brought a people 
t o  its 'national ruin ' .  H e  particularly referred t o  the Protestant princi
ple, according t o  which God spoke t o  his people in their mother 
tongue. In 1934, it was  suggested in the Finnish Parliament tha t  
Finland should subsidize schools in northern Sweden in which instruc
tion was  t o  be given in Finnish. This was  compared with Sweden fi
nancing schools for  the Swedish-speaking minority of Estonia. Repre
sentatives of the Swedish-speaking minority in Finland also demanded 
tha t  such schools be organized in order t o  reveal the  true opinion of 
the population, and a t  the same time t o  reinforce their own  demands 
for  Swedish language rights in F i n l a n d . I n  the Swedish debate o n  the 
language policy reference was also made  t o  other countries than 
Finland. There was  a concern for  possible negative international reac
tions against Sweden in the light of this issue. Comparisons were 
made  between the use of Swedish in the religious teaching of Finnish 
speaking pupils and  the international protests caused by the introduc
tion of German in the primary school education in Poland, particu
larly in religion.^' 

67 .  These and many more examples of demands for a change in policy, which 
from Finland were directed towards the Swedish government, are given in 
Slunga i 9 6 4 : 4 3 f .  

68 .  This  is referred t o  in the 1921  commission report, p .  9 3 .  One o f  the respon
dents o f  the survey made by the commission described h o w ,  in 1901 ,  the whole  
o f  Europe protested when Polish children 'avaient été violemment frappés par 
leurs instituteurs allemands pour avoir refusé de reciter leur catechisme en al-
lemand', and h o w  the general opinion w a s  expressed by one  of  the Polish 
mothers, w h o  said t h a t j e  veux quils sachent le catechisme en polonais,  pour 
pouvoir prier avec nous'. These words are said also t o  be applicable, with some 
modification, t o  the situation in the Finnish-speaking region. 



Teachers  a s  impiemente rs  of l a n g u a g e  policy 
It has been repeatedly stated here that  the Swedish-speaking represen
tatives of the church and state were very much in favour of a language 
sv^ritch. T o  many of them the different language used by the people 
was  a problem in the exercise of their office. Many of the teachers of 
the primary schools were from the Finnish-speaking region, though 
their own education as well as teacher training had been in Swedish/ '  
In spite of their Finnish origin, a large majority of them were, a t  least 
apparently, in favour of the Swedish language policy. The 1921 com
mission reported that  of 194 teachers surveyed, only one thought it 
convenient t o  give some instruction in Finnish. A survey made in 
1965 reported that  approximately half of the teachers were in favour 
of Finnish as an optional subject in all grades of primary education, 
though a majority of them rejected every alternative, which would 
give an  even stronger position t o  the Finnish language a t  school. The 
1965 survey furthermore showed that 72  percent of them considered 
it appropriate for teachers to  recommend their pupils t o  speak Swed
ish even outside school.^" This last figure provides some background 
t o  the fact that  a prohibition against Finnish, even during breaks, was 
practised in schools even a t  the end of this period. 

These facts seem to  indicate that  the teachers sided with the Swedish 
speaking state and church administers on this issue. It is difficult, 
however, t o  know what  their personal opinion was. In essence the 
surveys show that teachers declared themselves in favour of the offi
cial policy, whatever it was. One should also bear in mind that it was  
probably not  advisable for  a teacher to  express an opinion contrary t o  
the official policy. This was particularly true during the first part  of 
this period, when presidents of the local school boards were clergy
men. They represented the church authorities, which were strongly 

6 9 .  Hansegård i 9 9 o : 2 z f  indicates that before 1 9 2 0  all the teachers were of  Fin
nish-speaking origin, while in 1 9 4 2  approximately half of  them spoke only 
Swedish. In 1965 a regional authority estimated that almost all the teachers 
o f  the lower grades of  primary education knew Finnish, and many of them in 
the higher grades. Cited in Hansegård ib. 

7 0 .  These reports are referred t o  in Hansegård 1990:23.  



opposed t o  the use of Finnish. Furthermore, in their teacher training 
the teachers were probably sociahzed t o  assume the role of zealous 
implementers of state policy. Moreover, they had this role in common 
with  the 'rising middle strata'  in other parts of the world,  which be
came the consumers and  proponents of a language-based national
ism.^' A parallel t o  the support of state nationalism by middle class 
groups,  during the first par t  of the twentieth century, is t o  be found in 
the activists of the ethnic revival in the 1960s and 1970s. They op
posed state nationalism, but  just as their preceding counterparts, they 
originated mainly f rom middle class famihes of officials and intellec
tuals, particularly teachers of primary and secondary education.^^ 

Today  it  is striking that  pedagogical arguments were strangely absent 
f r om  all debates on Swedish instruction in the north.  During this pe
riod,  there was  a discussion among the educationalists about  methods 
of teaching modern languages. The proponents of a so-called 'direct 
method ' ,  which based learning on conversation instead of translation, 
were supported by the National Board of Education. Indirectly, this 
method gave the teachers pedagogical arguments for  the exclusion of 
Finnish as a language used in Swedish language learning, and  t o  sup
por t  comprehension in other subjects. Directly, the issue of pedagogi
cal motives for  the exclusion of Finnish as a medium of instruction 
was  never confronted by school authorities a t  state level. In spite of 
repeated demands by school inspectors in the north,  the National 
Board of Education refused t o  fund research t o  document the experi
ences and the results of all-Swedish instruction. It seems tha t  the state 
authorities wished t o  avoid caUing attention t o  the language issue in 
the north.^' In sharp contrast t o  this, the decades before the school 
reform of 1962 were characterized by the immense state funding of 
experiments and  research in education. This indicates tha t  there were 
motives other than lack of funds for  this refusal. The silence in the 

71. Anderson See also Haugen 1966:933. 
72.. Allardt and Starck i98i:34f.  
73. Tenerz 1966:42. The language problem and the pedagogical debates are ana

lyzed in this and other publications by this author. 



language issue by school authorities in these decades coincided with a 
period of silence in the Riksdag and the Swedish press. The very exis
tence of a Finnish speaking minority was hushed-up by the central au
thorities. 

L a n g u a g e  proficiency a n d  l a n g u a g e  u s e  
H o w  successful was this policy.^ Did the Finnish speaking population 
gradually diminish, and finally disappear? As to  the second par t  of 
this question, my own travels in the region in February 1995 gave 
substantial proof of both a language survival and a language revival. 
As t o  the first part ,  the available statistics offer only sporadic evi
dence. The official census of the Finnish speaking population in Swe
den runs f rom i 8 6 0  to  1930. This was the last year when information 
on language use was collected. Almost 33.000 persons in the northern 
province indicated Finnish as their first and principal language. This 
constituted 16.4 percent of the total population of the province. The 
language border cut right through the province, from the southeast t o  
the northwest. In the core region, that  is Tornedalen, the Finnish 
speaking population totalled 70  percent. In 1967 a regional authority 
estimated the number of Finnish speaking persons in the province t o  
70.000, or  25 percent of the inhabitants.^'' 

These figures indicate that proficiency in Finnish had remained more 
or less unchanged during this period. What  did change, however, was 
the extent of bilingualism, which increased immensely. The official 
statistics d o  not address the fact that  the normal situation in this re
gion was  no t  monolingualism but bilinguaUsm, and in some parts of 
the region even trilinguahsm.^' Obviously, the degree of proficiency in 
the language that was not  taught a t  school was influenced by a lack of 
support in reading and writing. Furthermore, a t  the end of this pe-

7 4 .  Slunga I 9 6 5 : i 9 f  and Klockare i 9 8 2 : 4 o f .  
7 5 .  According t o  Korhonen 1989:5 i f  there are also documented cases of  persons 

using four languages in their daily life, that is Finnish, Saami, Swedish, and 
the dialect spoken in the valley of  Kalix. Data o n  bilingualism are also given 
in jaakkola  i 9 7 3 : 6 z f .  



riod,  the language situation in the region was  characterized as one of 
diglossi, tha t  is, each language was used in different contexts/^ 

Data  o n  language proficiency is, however, available for school begin
ners in the core region, and show proficiency in more than one lan
guage. In 1945, 7 2  percent knew only Finnish a t  start of school, while 
the corresponding figure in 1966 was  14 percent. Figures for  1966 
show tha t  more than half of the school beginners in the core region 
were biiingual.^^ The  decline of monolingualism in Finnish is generally 
interpreted as a n  indication of a rapid change t o  monolingualism in 
Swedish. I t  is obvious, however, that  Finnish was  still used and  
known  by many pupils a t  the end of this period. Therefore, the statis
tics available can also be interpreted as an  indication of language 
maintenance. The  conditions favouring this maintenance seem t o  be 
the traditional bilingualism of the region and the many social contacts 
across the national border, which is neither a social nor a language 
border.^^ Under such conditions language is maintained, a t  least t o  
some extent, in spite of state measures t o  the contrary. 

The prevalence of the Finnish language in the region did not ,  how
ever, manifest itself in a n  overwhelming interest in optional instruc
tion in Finnish when this possibility was  opened u p  by the state legis
lation in 1955. Wande  {1984) studied participation in one of the sec
ondary schools of the region where this option was  given. The period 
he describes runs f rom 1955 t o  1968. The  rate of participation varied 
a great deal during this time, f rom approximately 50 percent of the  
pupils w h o  knew Finnish in 1959 t o  only 5 percent in 1967. The  
mean,  with regard t o  rate of participation during this period, was  

76 .  This  is described in Jaakkoia 1973 .  Language knowledge is also analyzed in 
Hansegård 1990 ,  chapter 3. Changes in the language spoken by  the Finnish 
immigrants, due t o  the influence of  Swedish, is analyzed in Wande 1982 .  

7 7 .  See Jaakkoia 1973:55,  and Hansegård 1990:46^ More  detailed information is 
given in Wande i 9 8 4 : i 8 o f .  

7 8 .  The  contacts across the border have never ceased. These have been religious, 
commercial and social in general, as  for example marriages. Hansegård 
1990:12  cites a report, which found that in more than 1/4 of  the families 
studied in the core region the mother w a s  born in Finland. Data o n  mixed 
marriages are also given in Jaakkoia 1973:140.  



16.8 percent for male pupils, and 13 percent for f ema le / '  The rela
tively low interest was probably due to  the fact that  the study of Fin
nish as a subject was offered only in the curricula for  primary educa
tion that  did not  give access to  secondary education. Furthermore, the 
opportunities t o  organize such instruction were limited by require
ments of a minimum group size in order t o  be entitled t o  state subsi
dizing, and by difficulties in finding teachers with adequate training/" 
This only partly explains why the potential for state financing did no t  
result in changes of local practice. Undoubtedly more important were 
the negative attitudes t o  instruction in Finnish conveyed f rom the 
state t o  the schools throughout this period, attitudes that  by now 
were firmly established. As regards the changes in the state legislation 
introduced in 1969, n o  statistical data on participation is available on  
minority pupils.^' 

A racis t  d iscourse  in policy mai l ing  
The negative attitude towards the use of the Finnish language in edu
cation was supported by an explicitly racist discourse, which was ex
pressed in state documents. At the beginning of this period two spe
cific incidents of policy making brought racist thinking into the open. 
The first was  the decision on language policy of the 1920s, and the 
second was the closing of the borders t o  immigration after World 
War  I. O n  both these occasions it was generally assumed that lan
guage was  a mark of race, and Finnish-speaking persons were particu
larly stigmatized. 

In the policy documents of 1921, which preceded the decisions on  
language policy, a great deal of effort was pu t  both into deducing the 
origin of the Finnish speaking population and specifying the charac
teristics of these people. In order to  legitimate the eradication of the 

7 9 .  Wande 1984:181.  
80 .  These explanations are given in an evaluation of  the state regulations in force, 

by an official commission o n  education for minority and immigrant pupils, 
s o u  1966:55,  page 245.  

81 .  The  figures published in 1975,  referring t o  the school year of  1972/73 ,  in
clude only  immigrant pupils. Statistical Report SM U 1975:21.  



Finnish language f rom the region, a n  argument was  developed which 
aimed a t  proving that  the  language border was  no t  a 'national '  bor
der.  Instead, it was  claimed, the Finnish language had conquered ar
eas tha t  were inhabited originally by Swedish 'tribes'. An extended 
discussion referred t o  signs of Swedish immigration t o  the region.^^ 
After this account for its origins, the population was  characterized as 
a mixture of 'races'.^^ This deduction was  in turn used as a basis fo r  
describing the characteristics and way of life of the Finnish-speaking 
people. 

The  racist traits of this description lie mainly in the fact tha t  Finnish-
speaking people are represented as being different f rom the Swedish-
speaking people.^'* By emphasizing difference, the other is constituted. 
Over-generalizations, which express prejudice shared by the majority 
and  would  hardly be used by the members of the minority themselves, 
are used t o  characterize the minority. The text has a n  ambition t o  list 
both negative and positive characteristics, but  this does no t  conceal its 
derogative attitude. Thus,  the Finn is said t o  be 'quiet, gruff and  re
strained, and  therefore sometimes described as dull, impassive and 
stupid' .  Furthermore, he is 'serious in speech, he has a gentle disposi
tion, and  resigns t o  the greatest sorrows and adversities' But this does 
no t  mean tha t  he is 'listless'. And finally it is stated that ,  'if you get t o  
know him intimately, you will find that  he has both feelings and  
thoughts tha t  are deep and beautiful'. 

W h e n  the account turns t o  the issue of culture, the judgment is much  
more  severe. The  'obstinacy and self-sufficiency' of the Finnish minor
ity is said t o  have hindered cultural work  in the region. This is con
trasted with ' the pioneers of spiritual and material culture' w h o  have 

82.  The  evidences given in the commission report are examined in detail by  Ten-
erz 1962 ,  chapter XIV. H e  finds n o  empirical ground for a n  originally Swedish 
speaking population in the region. 

83 .  The  citations that fo l low are from Betänkande och förslag... 1921 ,  p. 41 -47 .  
The  translations from Swedish t o  English are m y  own.  

84 .  For the characteristics of  a racist discourse, see Van Dijk i993 :97 f .  Such a 
discourse is enacted 'by derogation, intimidation, inferiorization, and exclu
sion'. 



come t o  the region t o  'break new ground for  better ideas, better mor
als and  better ways'.  Their judgment of the Finnish speakers is said t o  
be very harsh, though some improvement has indeed occurred. T h e  
question a t  issue in this last par t  of the account is tha t  of language 
shift, although expressed in terms of culture. Wha t  is defined as Swed
ish, and  the Swedish-speaking people as well, are described in positive 
terms. T h e  dark background t o  this positive self-representation is the 
Finnish non-culture. The resistance of the Finnish-speaking people t o  
'substitute the old for the new, even though what  is new is obviously 
much better than wha t  is old'  is accounted for  in terms of negative 
personal traits. This statement refers t o  the continued use of the Fin
nish language. Thus,  a we/they dimension is established in the text by 
contrasting 'Finnish' t o  'Swedish'. Throughout  the text the minority is 
portrayed f rom the perspective of the majority. 

H a m m a r  (1964) has studied policy documents and statements origi
nating f rom both state and regional authorities for  the period 1900 t o  
1932 concerning control of borders and immigrants. Generally nega
tive and  often openly racist attitudes are expressed in the categoriza
tions made  of immigrants. What  is remarkable in these statements are 
the many negative and contemptuous descriptions of Finnish speak
ers. They are qualified as 'foreign elements of doubtful  value', as hav
ing a n  'extremely demoralizing influence on  the permanent residents', 
and as being 'dangerous t o  the society'. They 'steal, booze, and  
abuse'.  They are ' a  m o b '  and as such a 'scourge' in the northern re
gion. Just  as in the issue of 'culture' in the northern region, language 
is used as a distinguishing feature in immigration. While the Finnish-
speaking people f rom Finland are described as 'the worst  element tha t  
is brought t o  Sweden f rom foreign countries', the Swedish speakers 
f r om Finland are no t  conceived of as immigrants a t  all.^' 

The  examples quoted here are f rom the 1920s and 1930s. The openly 
racist portrayals of the Finnish speakers presumably disappeared f rom 
official documents as f rom the 1940s, though they were present in 

85 .  For references see Municio 1993:121.  



school textbooks throughout the 19503/^ As has been noted, the  
statements o n  language policy in the north,  made in the 1950s by gov
ernment  representatives, denote a more  accepting attitude towards the 
Finnish language. W h a t  did remain, however, was  the attitude tha t  
members of the majority, particularly the elite, had  the right t o  over-
generalize when portraying members of minority groups, and  t o  
categorize the minorities in hierarchies. These linguistic devices were 
used t o  give rights to  members of certain minority groups while deny
ing these same rights t o  others. 

This is apparent in a commission report on  educational policy f rom 
1966. I t  contains a section on  psychological and  pedagogical grounds 
for  primary instruction in a mother tongue. Reference is made t o  a 
UNESCO congress in 19 51 on  the education of bilingual children, and  
t o  Swedish experts w h o  advocate instruction in the mother tongue. In 
spite of these recommendations, the report  concludes tha t  separate 
schools with bilingual education were only acceptable for certain im
migrant pupils. These were the Estonians, and EngUsh, French and  
German speaking pupils. For pupils belonging t o  other immigrant 
groups the principle of a comprehensive educational system for  all 
pupils was  considered more important than the right t o  instruction in 
the mother  tongue. This principle was  therefore given priority, and  
the possibility of special institutional arrangements for  these groups 
was  denied. With  reference t o  the autochthonous minorities, the issue 
of education for  the Saami population was  treated in another report,  
in which they were conceded certain language rights. The  Finnish-
speaking minority of the north was first estimated t o  embrace ap
proximately 40.000 persons, but was  thereafter largely ignored. The 
reason given was  that  n o  official statistics were available as t o  the ex
istence of this minority. Consequently, n o  proposal was  made t o  
change the language policy for  these people. This meant that  the tra
dition of denying this minority language rights was  continued. 

8 6 .  See note  64. 
87. s o u 1966:55, page  2 5 5 f .  This  w a y  o f  reasoning is  repeated in later reports o n  

educat ion pol icy for  immigrant pupils,  for  example  in SOU 1971:69 and SOU 



L a n g u a g e  policy a n d  t h e  i deo logy  of social  r e f o r m  
This period represents the initiation of democracy in Sweden. The 
change observed in the arguments used t o  motivate the language pol
icy, f rom putting state interests to  the fore to  emphasizing the opinion 
of the population concerned, was an  indication of an  adaptation t o  a 
democratic ideology. Another indication of a change towards democ
racy was  the emphasis on  equality in primary and secondary educa
tion, as well as on  integration as a means of achieving social equality. 
In the case of minority pupils both concepts were routinely inter
preted as an  obstacle to  the use of methods of instruction, which in
cluded bilingual elements, and t o  the establishment of separate 
schools. Equality and integration in education came t o  be interpreted 
as meaning the same education. With a few exceptions, n o  separate 
arrangements were introduced for minority or  immigrant pupils. As 
mentioned already, however, differentiation was accepted between 
schools and even within schools. 

At a time when society was being redesigned by social reforms, educa
tion was given more importance in every element of the social project 
as a whole. In this context, it came t o  be defined as a means to  enable 
social advancement. The role of education as a means of preserving 
cultural values, especially for minorities, was minimized. The cultural 
value of minority languages was superseded by a more instrumental 
attitude. Such an attitude to  language seems t o  have been adopted in 
Sweden earlier than in other countries.'^ This allowed the nationahstic 
arguments of the previous period, advocating instruction in Swedish, 
to  be reformulated in terms of equal opportunities for social ad-

1981:34. 
88. Heinz Kloss, cited in Hansegård 1990:95, describes two standpoints towards 

minority languages in Europe, the first he names 'value maintaining' and the 
second 'social emancipatory'. According to the first position, every language 
has a value of its own, while in the second view language is conceived as a 
means of communication, with the main goal favouring social mobility. In 
other countries, the first was the prevalent attitude from the 19ZOS, until the 
second became dominant in the 1960s and 1970s. He associates the change 
of attitude to the extensive immigration of labour into Western Europe after 
the Second World War. 



vancement for  minorities. Stated in this way the language policy fitted 
well into the prevalent ideology of social engineering. Furthermore, 
the fact  tha t  education was  available in Swedish only gave a straight
forward and apparently self-evident argument for  instruction in Swed
ish. T h e  old nationalistic foundation of this new argumentation shines 
through in the refusal of state representatives t o  consider alternative 
means of instruction, and also t o  evaluate the only alternative tha t  
was  available. This is also revealed by the fact that  the evidence of 
poorer  school results in the northern region, u p  until the end of this 
period, were ignored.^' Generally, the lack of interest in producing 
knowledge o n  the effects of the implemented school policy proved t o  
be a n  important  deviation f rom the ideal of decision making within 
the paradigm of social engineering. This became an  additional indica
tion of state preference, according t o  which the national interest of 
maintaining a specific language policy seemed to  be stronger than the 
proposed goal of social reform. 
The  folk ideology of this period was  given a specific interpretation in 
relation t o  the minority. Thus, the concept of community, which was  
the basis for  this ideology, was interpreted no t  as a locally based 
community,  bu t  as the community of the Swedish nation-state. The  
state measures that  were directed towards the minority aimed a t  in
cluding its members in this larger community, but  only on the condi
tion tha t  they changed with respect t o  language and  culture. 

During the second par t  of the period the very existence of a Finnish-
speaking minority in the north of Sweden was  largely denied in offi
cial contexts. The  folk ideology of Sweden has been described as lack
ing nationalistic elements, in contrast t o  the  Volk ideology of Ger
many. '"  Such a conclusion seems t o  be based partly upon this official 
silence. It has resulted in a striking ignorance of the language policy 
towards  the minorities amongst the members of the majority. There 
was  n o  official racism of a magnitude comparable t o  that  of National  

89 .  Björkqvist and Henrysson 1963.  The difference is particularly striking in 
reading and writing. 

9 0 .  Trägårdh 1990.  



Socialism in Germany, and neither was  there such a n  expUcit nation
alistic rhetoric. It is nevertheless undeniable that  the period of folk 
ideology in Sweden contained a n  educational policy, which w e  would  
characterize today as nationalistic. It was  nationalistic in the sense 
tha t  the  arguments used t o  enforce this policy gave priority t o  state 
interests a t  the expense of minority rights. 

Furthermore, this state interest was  defined in relation t o  a perceived 
threat f r om  a neighbouring country, a threat that  was  projected upon  
a minority within Sweden. The education policy was  designed t o  
eliminate this threat by eradicating the minority language. There was  
also a n  order of preference between the languages concerned, which 
placed Swedish in a superior position, thus justifying the disposal of 
Finnish. Likewise, it is undeniable that  arguments founded upon ra
cism were a n  important rationale for  this policy. In summary, the na
tionalistic and racist traits of the Swedish folk ideology were p u t  into 
practice, confronting a minority within the state borders. This minor
ity was  located sufficiently far  f r om  the centre t o  be ignored by the 
majority.  Due t o  the fact that  this policy was  never consciously recog
nized, it has no t  been possible t o  identify these elements of the Swed
ish folk ideology. 

The  state ambition t o  change the language situation in the region was  
parallel t o  equally ambitious reforms in other sectors of society. This 
is important  for  understanding why  the language policy was  largely 
accepted, in spite of local observations of negative effects. The ideol
ogy of social reform generally implied the view tha t  state interest 
should take precedence over individual rights and interests. Even 
other social reforms contained repressive elements, and  had  serious 
negative impacts upon the people exposed t o  them. O n  the whole, the 
ideology of the social engineering approach t o  social reform contained 
a potential for  repression.' '  This may partly explain the lack of open 

9 1 .  This has been studied in other reform and control policies. Examples are the 
class and gender bias analyzed by Bruun 1985 ,  chapter IX, with reference t o  
alcohol policy, and by Broberg and T y d é n i 9 9 i : 9 8  and i 4 4 f ,  o n  sterilization. 
See also Hirdman 1989  and Cvetkova 1988 .  



protests f rom the people who were affected by the language policy. 
The message conveyed by the institutions in charge of implementing 
this and other policies was that the state had the right t o  enforce 
change. This was generally accepted in public and institutional con
texts, although resisted, a t  least t o  some extent, in less formal con
texts. The  persistence of the Finnish language in everyday communi
cation is a vivid illustration of such resistance. Another reason is that  
the people concerned did not conceive use of the Swedish language as  
an  unconditional requirement for Swedish citizenship. Instead, their 
everyday experiences confirmed the coexistence of Swedish citizenship 
and bilingualism. 

A p e r i o d  of individual  l a n g u a g e  r ights  (1970-1989)'^ 
The post-war period involved large-scale immigration of industrial 
workers to  Sweden, as well as to  other West European countries. This 
immigration was dictated by the demand for  labour in industry. Until 
the end of the 1960s, the possible future effects of immigration on  
these nations were generally not considered.'^ In the late 19605 and 
early 1970s, state measures were taken to  restrict immigration. In 
Sweden, immigration of labour from other than the Nordic countries 
was  brought t o  an end in 1968, and efforts were made t o  limit the 
Nordic immigration as well. 

The official policies varied from country t o  country with regard t o  the 
immigrants w h o  were already settled. In West Germany the principles 
of a guest worker system were maintained, even though by the 1970s 
it became obvious that the majority of the guests had come t o  stay. In 
Britain the distinction between Commonwealth immigrants and other 
aliens was maintained, though restrictions were pu t  on both catego
ries.''' In Sweden a poHcy document was passed by the Swedish Riks
dag in 1975. One of the leading principles of this document was la
belled integration. This was t o  be achieved in every sector of society 

9 2 .  The  description that fol lows is partly based o n  Municio 19873:3 l o f f .  
9 3 .  See Castles i 984:89f f .  
9 4 .  Castles 1984 ,  chapter 3. 



by means of equal rights to  immigrants and Swedish citizens. Swedish 
naturalization policy was comparatively liberal as early as a t  the be
ginning of this period. In regard t o  specific citizen rights, shortly after 
the enactment of the general immigration policy, foreign citizens wi th  
permanent  residence in Sweden were given the right t o  vote in mu
nicipal and provincial elections. The right for  immigrant groups t o  
become national minorities was, however, explicitly rejected. Neither 
was  minority status granted t o  the  de facto minorities. 

The issue of education for  language minorities was given a new con
text with the post-war immigration. The major  par t  of this immigra
tion was  of Finnish origin, but  large groups also came f rom Italy, 
former Yugoslavia, Greece and Turkey. Because these immigrants we
re industrial workers they settled in the larger cities and industrial 
centres. Mos t  of these cities are located in southern Sweden. The prac
tical problems of incorporating pupils speaking a foreign language 
into schools where instruction was given only in Swedish was trans
ferred f rom  a peripheral par t  of the country t o  the very heart  of it. 

This meant  that  the question of h o w  immigrant pupils were t o  be 
educated became a topic of widespread discussion and heated debate 
during the 1970s. During these years a considerable amount  of re
search o n  this issue was  initiated. The results of this research showed 
that  immigrant pupils did not  perform well in the Swedish educa
tional system.' '  The instruction that  these pupils received was ad
justed t o  the state legislation in force a t  the beginning of this period. 
Thus,  they attended classes where the medium of instruction was  
Swedish, and sometimes received supplementary education in their 
o w n  language for  two  hours a week. During the late 1960s and the 
first half of the 1970s, other forms of education for  immigrant pupils 
were tried out .  This was done both as controlled experiments and  as 
locally designed educational developments. These forms included ei
ther home language classes, in which all the pupils had the same 
mother tongue, or  classes composed partly of Swedish speaking pupils 

9 5 .  See for example Toukomaa and Skutnabb-Kangas 1977,  where further refer
ences are given. 



and partly of pupils with a common foreign language. In both types 
of classes the immigrant pupils were taught Swedish as a supplemen
tary subject while the major  portion of the lessons were given in their 
own language.'^ 

In general, the education policy of this period was characterized by 
efforts t o  integrate pupils with learning and other disabilities into the 
ordinary school system. The school reforms, which were initiated 
along with a new curriculum in 1969, aimed a t  putting an  end t o  the 
differentiation within the school structure that  had developed during 
the period of comprehensive school reforms.'^ As we shall see, the 
education of minorities and immigrants also came to  be organized 
with integration as the principal aim, although the possibilities for 
specifically designed programmes of bilingual instruction were in
cluded in state policy. 

The h o m e  l a n g u a g e  r e f o r m  
In the mid 1970s the educational policy in this area was radically 
changed. This change was formulated in wha t  was called home lan
guage reform, passed by the Swedish Riksdag in 1976. The objectives 
and regulations of the reform were later included in the curriculum of 
1980.'^ The reform incorporated new ideas on minority education de-

9 6 .  N o  statistical information is available as  t o  the number of  pupils in different 
organizational forms of  instruction for the period before the home  language 
reform. In 1978 ,  the classes consisting of  pupils with a common language, 
other than Swedish, were 378 ,  and those with approximately half Swedish-
speaking pupils, half pupils with another home language were 163 .  Informa
tion o n  the number of  pupils participating is, however, not  given in this pub
lication (Statistical Report u 1979:126,  table 3). Total  figures o n  immigrant 
pupils, as  registered before the reform, are given in Statistical Report U 
1975:42 ,  table 3 ,  and refer to  1975.  6 .2  percent of the total number of  pupils 
in primary education were registered as  immigrants. Though only immigrant 
pupils were supposed t o  be registered, probably quite a few pupils of  the Fin
nish speaking minority in the north were included. In this region 1 .584  'Fin
nish' pupils were registered, that is 87.5 percent of all 'immigrant' pupils. 4 7 9  
o f  them received instruction in Finnish. 

9 7 .  See Marklund i984:94f .  
9 8 .  Similar policies were passed in other countries, for example in Australia, 

where multicultural education programmes started in the 1970s  and ceased in 



veloped by researchers during those years. It also related t o  the ex
periences gained f rom the organizational models other than Swedish 
medium classes, which had been tried ou t  locally in the education of 
immigrant pupils. In the reform, the goal for  the instruction of minor
ity and  immigrant pupils was stated t o  be active bilingualism. 

Thus,  the  goal of proficiency in the Swedish language only was  n o w  
changed, both for  pupils f rom minority groups and for  immigrants. 
The  justification in state policy for  actively suppressing minority and  
immigrant languages n o  longer apphed. The policy n o w  introduced 
granted each pupil the right t o  receive instruction in her or  his mother 
tongue, bo th  as a target language and as the medium of instruction, 
according t o  individual needs. Such instruction was t o  be decided in 
accordance with the pedagogical ideas presented in the reform. These 
ideas formed a new pedagogical ideology for  bilingual education. Ac
cording t o  this ideology, the use of the mother tongue was  indispen
sable fo r  successful learning. Furthermore, the mother tongue was  
considered essential for  each child's intellectual, social and  emotional 
development, and should therefore be the main language used in the 
teaching, especially of younger children. 

The reform thus gave each pupil individual rights. Pupils received the 
right t o  choose instruction in their home language. Correspondingly, 
the obligation t o  offer this instruction was  placed on  the municipali
ties and  schools. The reform designated a new decision structure 
within the school system. Thus the home language teachers and the 
immigrant parents were t o  participate in the decisions taken a t  school 
as t o  h o w  the education of each child was  t o  be arranged. Different 
organizational models were described in the reform. Every municipal
ity was  free t o  choose which organizational model t o  use, but  were t o  
d o  so in collaboration with representatives of the immigrant o r  
minority groups residing there. The  main principle for  organizing this 
education should be t o  enrol a larger number of minority speaking 
pupils into the same class. In this way,  a much larger share of the 

1986 ,  when  state financial support w a s  brought t o  an end, Smolicz 1994.  



teaching in the class could be conducted in these pupils' mother 
tongue as the medium of instruction. 

Through the reform, state funds were allocated t o  the municipalities 
for  its implementation. These amounted t o  i . i  hours per week of 
teacher time per pupil attending the home language education. This 
was  supplemented by approximately i hour per week for instruction 
in Swedish as a target language for immigrant pupils. 

Facts a b o u t  t h e  implementa t ion  of t h e  r e f o r m  
During the first period, described here as a period of state interest in 
educational policy, the state offered t o  subsidize the costs of schooling 
in some of the northern school districts. This proved t o  be decisive for 
the success of state policy in other districts of the region as well. As a 
consequence, even the municipal schools changed t o  using Swedish as 
the medium of instruction. Thus, a t  the initiation of what  is here dis
tinguished as the second period, the language of instruction was Swe
dish in all the schools in the northern region. 

During the third period too, the actual structure of the funds provided 
by the state decisively influenced implementation of the reform. Thus,  
instead of implementing the policy defined in the legislation, which 
provided for  home language instruction according to  the needs of 
each pupil, an administrative norm was developed. This norm limited 
the amount  of instruction to  two hours of home language instruction 
per week per pupil. The norm was adjusted to  how the state resources 
were distributed, which in turn was calculated according to  a specific 
amount  of teaching time per pupil participating in home language in
struction. This procedure was usually explained by school administra
tors with reference to  state resources. But the norm of ' two hours per 
pupil '  was also an accepted practice, and was largely considered to  be 
in line with the latest reform. This norm was based on the state legis
lation of 1969, which stipulated that local schools were entitled t o  
give instruction in the mother tongue for  precisely two hours per 
week, a regulation which was changed by the home language reform. 
During this period, however, instruction in Swedish for minority and 
immigrant pupils was organized in a more flexible way. Specific pro-



cedures were developed t o  assess the proficiency in Swedish of the  
pupils concerned, and the instruction was  organized o n  the basis of 
these assessments. 

Another state recommendation, which was  no t  followed a t  the local 
level, was  one that  stipulated that  pupils speaking the same first lan
guage should be placed together when deciding the classes. In local 
practice, however, minority and immigrant pupils were grouped in
stead in classes according t o  the same principles as pupils w h o  spoke 
only Swedish. The exceptions were some home language classes, or  
compounded classes for  immigrant pupils. In 1981, 10.6 percent of 
the  immigrant pupils were enrolled in these classes.' '  

Finally, the  decision structure introduced by the home language re
fo rm was  no t  implemented as intended. Neither parents nor home 
language teachers were in a position t o  influence decisions regarding 
the instruction of minority language pupils. Instead, officials in the 
municipal administration made the decisions. If they needed informa
tion f rom  the school, teachers on  the regular staff, no t  home language 
teachers, were approached. 

The  reform did, however, have an  impact o n  the instruction given t o  
minority and  immigrant pupils. The main effect was  tha t  instruction 
in the home language was  extended t o  encompass a larger number of 
pupils than before. Great efforts were made  a t  school and a t  munici
pal  administrative level t o  locate and register pupils w h o  were entitled 
t o  home language instruction and t o  give them an  opportunity t o  en
rol. Efforts were also made to  identify and employ teachers for pupils 
belonging t o  even the smallest of the immigrant groups. Evidence of 
these changes is found in the statistics produced during this period. 
Thus,  in 1978, the pupils registered as having a home language other 
than Swedish numbered 81.214. In 1989 the number of pupils so reg
istered had  increased t o  98.174, that  is, f r om  7.8 percent of the total 
number  of pupils in 1978, t o  11 percent in 1989. The rate of partici
pat ion in home language instruction had increased f rom  54 percent t o  

9 9 .  Statistical Report U i 9 8 z : i 7 ,  table G. 



65 percent. During this last year home language instruction was  ar
ranged in 84 of the  126 languages registered/"" 

The  statistics produced t o  survey the implementation of the reform 
implied documentation of the existence of Finnish speaking pupils in 
the nor th  of Sweden. In 1979, 17 percent of the pupils in the northern 
region were registered as pupils with a home language other than  
Swedish, 9 4  percent of them Finnish speaking. By 1989 the propor
t ion of home language pupils registered had increased t o  27  per
cent. '" '  Figures for  the school year of 1988/89 show that  6.453 pupils 
were Finnish speaking, equivalent t o  9 0  percent of the total number 
of home language pupils. Of these, 37 percent actually participated in 
home language instruction.'"'' The rate of participation was  thus lower 
than  the national mean. 

The  majority of the home language pupils were only offered home 
language instruction, however, in the  ' two  hours per week '  version. 
The  instruction was  usually arranged outside the class and was  inde
pendent of other teaching activities. The limited scope and  the  ad hoc 
organization made it difficult for the home language teachers t o  inte
grate their teaching into the general teaching activities a t  school, and  
t o  give it a meaningful content. The goal of active bilingualism was  
therefore impossible t o  achieve.'"' 

As already mentioned, alternative organizational models provided for  
in the state regulation were employed for  some 10 percent of the pu
pils concerned, mainly Finnish speaking. These pupils were grouped 
according t o  first language. Instruction was  given in their own lan
guage, both as a target language and as a medium of instruction, t o  a 
much greater extent than elsewhere. The teachers were bilingual and 

100.  Statistical Report U 7 2  SM 9001 ,  pages 3 ,  6 and 9 .  
101 .  Statistical Report 111980:17 and U72  SM 9 0 0 1 .  In the municipalities of  the 

core region the percentage of home language pupils varied from 95 .5  percent 
in Pajala t o  4 0 . 2  percent in Kiruna, in 1979 ,  and successively increased dur
ing the period. 
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parents took an  active par t  in the organization of these forms of in
struction. The  instruction usually followed explicit, long-term plans, 
which took  into account the relation between instruction in the home 
language and  in Swedish."" It seems that  the  chances of achieving the 
goal of active bilingualism were better than in the ' two  hours per 
week '  model. '" '  

Special organizational models were also developed in the north.  For 
example, in the border town of Haparanda,  a bilingual education 
programme was  introduced in the primary schools. In the first grade 
the initial reading instruction was given either in Finnish o r  in Swed
ish. In later grades both languages were used in the instruction, and  
the pupils were grouped according t o  language ability."^ In other 
schools, educational programmes were developed which explicitly 
tried t o  connect the teaching of certain subjects t o  the Finnish speak
ing cultural context."^ 

The  special organizational models were described in the reform 
documents produced a t  state level. When organized locally, however, 
they were less a response t o  the demands of the reform than t o  the 
problems experienced a t  school level. These problems had existed for  
decades in the north of Sweden. In the rest of the country they arose 
during the early 1970s, when many municipalities experienced high 
levels of immigration. This led t o  a number of experiments where new 
models of instruction were tried ou t  on a 'trial and error '  basis. The  
continuous development of these organizational models was  based 
mainly o n  initiatives by the school and on  experiences gained f rom 
previous teaching activities a t  this level. During this period, informa
tion abou t  bilingual educational models was  spread t o  the municipali
ties with minority o r  immigrant pupils through an  informal network 

104 .  For an example, see Kuure 1994.  
105 .  For research o n  linguistic ability in bilingual classes see Skutnabb-Kangas 

1 9 8 7  and 1994,  where further references are given. 
106 .  Hemspråk och hemspråksundervisning... 1989:4.  
107 .  In 1984 ,  5 municipalities and 6 0  teachers were involved in a project with 

this goal.  See Norén 1984.  



of home language teachers. The enactment of the reform was impor
tant,  because it gave official sanction to  locally developed models of 
organization. Furthermore, these models of bilingual instruction be
came in many ways the precondition for  the organization of inde
pendent schools offering bilingual instruction, which followed in the 
fourth period of educational policy distinguished here. This period 
started in the 1990s. 

Condit ions f o r  implementa t ion  of t h e  r e f o r m  
The new state policy introduced during this period was marked by 
two  contemporary debates. One concerned the lack of democracy in 
various sectors of society, schooling being one of them. The other de
bate concerned the place of immigrants in Swedish society. In both 
these debates, the only accepted position was t o  propose measures t o  
increase democracy. The general ambition, as expressed in this de
bate, was that of equal rights to  all people, independent of class, gen
der, and ethnic identification. When this ambition was t o  be imple
mented by means of state reforms, it met with insurmountable obsta
cles. In school policy, this referred not only to  the area of minorities 
and immigrants, but also to  reforms that attempted t o  increase the 
general participation of parents and pupils in local decision making. 
The power over these decisions generally remained with school ad
ministrators, principals and teachers, in spite of state decisions t o  the 

1 0 8  contrary. 

In the argumentation developed t o  justify reforms directed towards 
immigrants, the development of sohdarity within the Swedish nation-
state was  connected t o  social integration. By integrating minority and 
immigrant pupils into a school organization shared by all pupils, and 
by giving them and their parents considerable influence over this or
ganization, they would nurture a general sense of participation in 

108 .  This  is studied in Szymczak 1981 .  In a survey o n  citizen power,  respondents 
rated their possibilities of  influence lower in school than in any of  the other 
sectors studied. The scale used had 1 0  as the maximum points possible. 
School rated i .  3 ,  housing 5.3, purchase of  household equipment 6 .5 ,  health 
care 4 .4 ,  daycare 4 . 8  and work 5.2. Petersson, et.al. 1989:52^ 



Swedish society. The architects of this model seem t o  have assumed 
tha t  this sense of participation would no t  be incompatible with a 
sense of belonging t o  other cultures than the purely Swedish one, nor  
with speaking languages other than Swedish. Cultural and linguistic 
diversity was  thus thought t o  be possible within the general context of 
social integration. This view is present in the commission reports, 
which prepared for  the reforms in the mid-yos ." '  In the home lan
guage reform text, however, this argumentation is no t  explicitly de
veloped. Instead, mainly pedagogical arguments are used t o  justify use 
of other languages than Swedish a t  school. 

The  structure of the home language reform raised certain doubts as t o  
whether the accepting attitude towards cultural and linguistic diver
sity expressed in the reform documents was  genuinely felt by leading 
actors a t  state level. Firstly, the sympathetic attitude t o  diversity was  
no t  accompanied by specific rules for  the organization of home lan
guage instruction. Instead, the power t o  institutionalize the diversity 
evoked by the reform was left with the municipalities. Secondly, 
doubts  as t o  whether the intentions expressed at  state level were sin
cerely meant  were nourished during the years that  followed. Succeed
ing governments presented proposals to  limit the extension of the  re
fo rm,  as well as t o  restrict its implementation in the school. In 1982, 
1985 and  finally in 1991, the governments in office proposed restric
tions o n  the state funding of home language instruction. Of the 
changes proposed, only the Riksdag accepted a few minor ones. As a 
consequence, the municipalities n o  longer have t o  provide home lan
guage instruction if there are less than five pupils of one specific lan
guage group or  if a teacher with adequate competence cannot be 
found .""  Furthermore, the right t o  organize home language instruc
tion outside scheduled class hours, or  even on  Saturdays, was ac
cepted, although the Riksdag emphasized tha t  the home language was  
t o  have the same status and be given equivalent conditions as other 

109.  s o u  1971:51 and  s o u  1974:69. 
1 1 0 .  The  autochthonous minorities were exempt from these limitations. 



school subjects." '  Despite the fact tha t  the Riksdag rejected the major  
share of the government proposals, they nevertheless influenced the 
willingness of municipalities t o  organize such instruction. The  organ
izers a t  local level perceived these proposals as indications f rom  the 
state of a withdrawal f rom earUer statements concerning the impor
tance of home language in primary education. 

T h e  weight of tradition at  state level became apparent in the argu
ments used in favour of these changes, many of which were pu t  for
ward  during the 1920s. Home  language instruction was said t o  take 
time f rom other more important school subjects, and the appropriate
ness of maintaining it as a school subject was  questioned. Further
more ,  proposals were made  t o  transfer the responsibility for  this in
struction t o  immigrant associations. These ideas resemble proposals 
f r o m  the 1920s, according t o  which courses in reading and writing 
were t o  be organized by local cultural associations, instead of intro
ducing Finnish as a school subject. The ability of minority and immi
grant  parents t o  decide whether their children should participate has 
also been questioned repeatedly. Even the old argument questioning 
the necessity of instruction in a language that  the child knew already 
cropped u p  again. This shows that  the attitudes tha t  made the repres
sive language policy possible have continued t o  exist a t  the state level. 
From this perspective, the actual passing of the home language reform 
in the Riksdag can be interpreted as more of a temporary lapse, than 
a deliberate policy statement. It is important t o  emphasize, however, 
tha t  in spite of repeated government proposals t o  modify the home 
language reform, it is still in force. Its ambitions have even been 
strengthened by the most  recent reform t o  the curriculum. 

The  difficulties of implementing the home language reform locally 
also seem t o  point t o  the persistence of traditional attitudes. The new 
pedagogical ideology never experienced a break-through amongst 

I I I .  The most  far-reaching o f  these proposals w a s  the one  of 1991 ,  when  a cut of  
3 0 0  million in the state resources t o  home language instruction w a s  proposed. 
This same year these resources amounted t o  435 .5  million. Government Bill 
N o .  1990/91:100,  Appendix 10, p. 46-48 ,  and Bill N o .  1990/91:115.  The deci
sions of the Riksdag are given in i 9 9 o / 9 i : U b U 7  and 1990/91:1101117. 



Swedish speaking teachers. Instead, the pedagogical ideology previ
ously in force, which aimed at  proficiency in Swedish, continued t o  
dictate teaching practices. At best, this ideology was  modified t o  in
clude the home language as a means by which t o  achieve a smooth 
transition t o  the use of Swedish. Likewise, the organizational model 
tha t  had  been in use before the reform, namely tha t  of Swedish me
dium classes, remained the normal mode of instruction for  minority 
and  immigrant pupils. Thus, old ways of thinking and old models of 
schooling remained practically unchanged despite state recommenda
tions t o  the cont rary . ' "  

Traces of racist thinking were still t o  be found during this period, bu t  
were no t  explicitly formulated in policy documents. They existed in
stead in the implementation of the policy. Thus,  in the local context, 
a n  ethnocentric attitude towards minorities and immigrants limited 
the possibilities of organizational change. This involved the represen
tation of the Swedish nation, its people, culture, language and other 
characteristics as being superior t o  wha t  was  defined as characteristic 
of minorities and immigrants. In addition t o  giving being Swedish 
more  value, this was  described in terms of being the n o r m . " '  Such a n  
ethnocentric attitude also provides a cognitive background t o  the state 
restrictions o n  home language instruction introduced a t  the beginning 
of the 1990s. 

During this period, there was still great ambivalence a t  the state level 
t o  accepting alternative forms of organizing primary education for  
immigrant pupils. There was also a change in attitude towards the 
end of the period. This was illustrated in the way the authorities met  
t w o  different requests f rom the Finnish speaking immigrants t o  estab
lish a n  independent school, with bilingual instruction in Finnish and 
Swedish. The first one was  made in 1980, but  state and municipal au
thorities refused t o  give it the necessary financial support,  even after 
three years of deliberation."'' At  the end of the 1980s, a new request 

112 .  For an illustration see Municio 1994a.  
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was made. This time, it took the authorities over one year to  reach a 
decision, finally ending with the estabUshment of the first independent 
school for  Finnish speaking pupils." '  However, this school encoun
tered the financial problems that characterized independent school 
policy of this period. The level of state subsidies was low and n o  sup
por t  was  received until after the first year of operation. These prob
lems were solved by a contribution f rom the Finnish government. 

Ethnic mobil izat ion 
The establishment of the first Swedish-Finnish school was a manifes
tation of one important effect of the home language reform. The re
form smoothed the way for special organizational models for  the in
struction of immigrant pupils. These models included so-called home 
language classes consisting of immigrant pupils only, and mixed clas
ses, consisting of Swedish pupils and pupils f rom one immigrant 
group. The fact that instruction was organized in such ways proved 
that  alternatives t o  instruction in a Swedish medium class were possi
ble. Furthermore, in many cases, the experiences of these alternatives 
proved successful. In municipalities where bilingual classes were or
ganized, Finnish speaking parents and teachers mobilized as a result. 
Thus,  an organization along linguistic lines a t  school resulted in eth
nic mobilization amongst people interested in school issues. This 
meant  that  there was both a formal and an informal structure, which 
could respond to  the demands for local initiatives raised by the educa
tional policy of the fourth period. 

The mobilizing effect of the use of Finnish language a t  school seems 
to  have been even stronger in the north. The language, the existence 
of which had been denied for decades, was now included in the school 
curriculum. In spite of the flaws mentioned in the implementation of 
the home language reform, the introduction of Finnish a t  school 
meant  an important break with previous practice. In addition to  the 

o n e  of  the representatives of  the Finnish immigrant group in Sweden. See 
Schwarz 1980 .  
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use of Finnish in primary and secondary education, the Finnish lan
guage was  established as a university subject."^ This had an  impact 
o n  the attitudes towards the Finnish language amongst the  population 
in the north,  w h o  were more positive t o  language maintenance in the  
1980s than  they were in the 1950s and i96os ."^  

Institutionalizing bilingual practice in official contexts n o w  seemed t o  
be a realistic alternative. The first association aiming t o  develop local 
culture, wi th  particular interest in the spoken language of the region, 
was  formed in the early 1980s."® This association organized a great 
many  cultural activities during the 1980s. It approached the govern
ment  and  the Riksdag with demands for  linguistic rights and state 
subsidies on  a level with that  guaranteed t o  immigrant associations. 
The demand for  recognition as a linguistic minority, which in 1994 
was  presented t o  The European Bureau for  Lesser Used Languages, 
was  also a n  initiative taken by this association. 

Until recently, the efforts of this association seemed no t  t o  be com
pletely successful. First of all, it started its activities much later than 
other associations representing the wave of ethnic revival, which was  
a phenomenon of the 1970s both in Sweden and other European 
countries. It did, however, share characteristics with these move
ments.  Thus,  it was  particularly concerned with educational issues, 
and its leading personalities were often drawn from the teaching pro
fessions." '  Secondly, both the creation of a n  association on  linguistic 
grounds and  the demands for  recognition as a national minority have 
caused bitter debates about  the meaning of such activities. '" Just  as in 
other cases of linguistic minorities exposed t o  extended periods of lin
guistic repression, many of the minority members have adopted the 

116 .  See D s  1994:97,  page  i6{. 
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attitudes purveyed by the major i ty ." '  Thus,  the value of minority lan
guages is frequently denied. Likewise, an  identity based upon belong
ing t o  a minority is sometimes perceived as a stigma. Because of this, 
it has  been difficult for  the association t o  recruit members in sufficient 
numbers t o  legitimate their demands t o  the government. 

However,  this association was successful in their most  important  tar
get issue, when  in April 2000 obtaining recognition as a n  autochtho
nous minority. In a Government Bill of June 1999 'meänkieli', the 
version of the Finnish language spoken in the north,  was conceded 
status as a minority language together with four  other minority lan
guage groups. These were Saami, Yiddish, Romany,  as well as Fin
nish, as spoken mainly by immigrants f rom Finland. ' "  The  state 
commission tha t  preceded the Bill had been working with the issue of 
minority rights f rom 1995 t o  1997. In their report  they confirmed the 
long tradition of denial of the Finnish-speaking minority in the north 
by including this minority within the overall category of 'Finnish'. 
According t o  the association, this would have meant  that  n o  state re
sources t o  protect and subsidize this minority were made available for  
the autochthonous minority of the north.  An intense period of lobby
ing by the association followed, which finally p u t  a n  end t o  a century-
long tradition of state repression of this language group.""* The effect 
of this policy change on  language use a t  school is yet to  be seen. 

Individual rights and institutional stability 
The  third period is characterized here as one in which the right t o  
reach proficiency in two  languages, Swedish and the home language, 
were conferred t o  minority and immigrant pupils as individuals. But it 
is also described as a n  aborted intent t o  create a multicultural and 
multilinguistic atmosphere a t  school, and t o  introduce democratic 

III .  See Young 1990:59.  
122.  Government Bill N o .  1998/99:143.  
123.  s o u  1997:192  and 193.  
124.  For an analysis of  this policy process, see Biglert 2 0 0 0 .  Also D s  1994:97 and 
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procedures within the decision-making processes a t  the school level. 
Thus,  the  right t o  home language instruction was  reinterpreted a t  the  
school level as a means t o  improve pupils'  adjustment t o  regular 
school activities. The general goal of integration was  achieved in the 
sense tha t  the  regulations of the reform tha t  were enacted retained 
minority and  immigrant pupils within the comprehensive school. 
Their instruction was  only marginally altered, however, and only t o  
the extent tha t  allowed for traditional pedagogical ideas t o  survive. 
Furthermore, the state ambition t o  increase the opportunities for  de
mocratic participation of the linguistic minorities in local school is
sues was  generally not  achieved. 

This period involved experiments with alternative models of instruc
tion, which responded t o  a new pedagogical ideology. An important 
effect was  t o  mobilize immigrant groups and former minorities in fa
vour of bilingual education. This mobilization generated conflicts a t  
municipal and school level. The state was a potential ally in such con
flicts, and documents produced a t  the state level were actually used t o  
reinforce local demands. It is doubtful  though whether government 
and  other state representatives welcomed such a development. O n  va
rious occasions in the 1980s, school strikes occurred in demand for  
increased use of the mother tongue as a medium of instruction in pri
mary education. Such actions were especially frequent amongst the 
Finnish-speaking immigrants." '  These strikes were generally reported 
in the Finnish mass media, which led Finnish Ministers t o  criticize the 
Swedish educational policy. Therefore, the  issue of language use in 
primary education was  regularly on  the agenda of the meetings be
tween the Ministers of the Nordic countries. While the Finnish Minis
ters could refer t o  Nordic treaties, which conceded the right of in
struction in their mother tongue t o  immigrants f rom other Nordic  
countries, the Swedish ministers had t o  defend the Swedish education 
policy without  actually having the power t o  change local decisions on  
its implementation. 

IZ5. Jaakkola 1989:71 enumerates ten school strikes, including the one  described 
in her report. 



These indications of ethnic mobilization received considerable atten
tion a t  national level. They led t o  discussions about  whether Swedish 
citizenship was  compatible with bilingualism. O n  the occasion of one 
of the school strikes amongst Finnish speaking pupils, the Minister of 
Immigration made  a statement that  tends t o  illustrate the uneasiness 
felt a t  state level about  this issue. The strike was  a protest against a 
new model  of instruction in a specific school, and thus had a very lim
ited goal. The  parents involved had n o  interest in extending the issue 
t o  national dimensions. However, the Minister, and many journalists, 
redefined the strike as a demand for  a bilingual nation-state. In reply 
t o  this alleged demand, the Minister chose traditional nationalistic 
terms in her declaration that: 'Sweden is Swedish. Sweden will never 
be bilingual. Swedish is the common language for  all of u s . ' "  H e r  
statement confirmed the traditional national education policy in two  
respects. First, it defined the issue of language use in education as a n  
issue of national interest. Secondly, it restated the right of state repre
sentatives, and  thereby also of the language majority, t o  define the 
linguistic identity of members of minority groups. 

This illustrates h o w  arguments used traditionally by the majority are 
reproduced in conditions very different f rom those tha t  originally 
gave rise t o  them. It also illustrates how positions of power are con
tinuously used t o  discredit minority demands in education. Finally, it 
illustrates the gap between a perspective f rom the centre of power o n  
the issue of language and  citizenship, and a perspective f rom  the 
members of a peripheral minority. Whereas citizenship is defined in 
abstract principles by the centre, members of the minority ground it 
on  the self-evidence of everyday experiences. The organization of bi
lingual education a t  school confirmed the validity of these experi
ences. Thus,  bilingualism as a n  institutional practice made it seem ab
surd t o  condition citizenship on  the use of one language only. 

The local conflicts about  home language instruction and the discus
sions they generated on  national level constitute a new context for  the  

126 .  Minister of  immigration, Anita Gradin, in a declaration t o  Stockholm
stidningen 2 9  Jan. 1984.  See also Dagens Nyheter 5 Feb. 1984.  



many government Bills t o  set limits to  the home language reform, and 
for  the minor changes of policy finally ratified in 1991. The rationale 
seems t o  have been that  if home language instruction were cut down 
t o  a minimum, its mobilization effect would probably weaken. Thus, 
though this period entailed greater autonomy for the municipalities, 
the state ambition to  control the development was invariably high. 
The ambivalence that was clearly prevalent a t  the state level gave rise 
to  contradictory indications of state intent received a t  the local level. 
O n  the one hand, the state legislation of rights and concessions of 
funds for  home language instruction indicated an awareness of the 
importance of the education of minority and immigrant pupils, while 
on the other hand the proposals to  limit it indicated a withdrawal 
from previous commitments. This was also how the government Bill 
of 1991 was interpreted a t  the local level."^ 

A p e r i o d  of f r e e  choice (1990- p resen t )  
This period may be said to  have started off with two important deci
sions made by a social democratic government a t  the end of the 
1980s. The first decision referred to  the employment terms of teach
ers. Until then, teachers had been employed by the state. This respon-
sibihty was now transferred t o  the municipalities."* The second deci
sion changed the system of state funding. When the state was respon
sible for  teacher salaries, the amount of teacher time required in each 
municipality was adjusted in detail. In principle it was based on  the 
number of pupils in each age group and each school. In addition t o  
the basic resources received, schools were entitled to  extra resources 
for  various types of special instruction, which they organized, such as 
home language instruction. Thus, the principle for state funding was  
that state regulations were accompanied by state resources. This sys
tem was now replaced by a general state grant to  the school sector of 
each municipality."'  As from 1992, when a conservative-coalition 

1Z7. See note i i i .  
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government came into power after a decade of social democratic rule, 
the  state grants t o  the municipalities n o  longer were specified t o  defi
nite sectors. 

These t w o  reforms radically changed conditions in the school sector. 
W h e n  the municipalities became the teachers' employers, the cost of 
teacher time became comparable with other costs for  providing edu
cation. This made  it possible t o  include cuts in teacher time within 
discussions of priorities when budgeting for  this sector. Furthermore, 
when activities in the school n o  longer were directly related t o  state 
funding,  the  economic benefits of organizing special education, in
cluding instruction for  minority and immigrant pupils, disappeared. 
In fact,  as w e  shall see, a rapid reduction in this instruction followed. 
This was  probably a result of the joint effect of these two changes. 

However,  it is no t  obvious that  this was  the effect intended by the 
state. The fact  tha t  n o  formal changes were made  in the education 
policy relative t o  minorities and immigrants is evidence t o  the con
trary.  Instead, three other effects were probably intended, and  two  of 
them were also explicitly stated. The first was  t o  devise a simpler sys
tem of state funding, the second t o  transfer responsibilities t o  the mu
nicipalities, and  the third, the tacit effect, t o  reduce public expendi
tures in the school sector. These reforms mirrored two  of the key 
terms used t o  characterize the bureaucratic reforms of the 1980s. 
These were  deregulation and  decentralization. 

The  conservative coalition government of 1991 continued this reform 
process, adjusting it t o  other key terms of this renewal. These were 
free choice by chents in the public sector, and  competition between 
private but  publicly financed entrepreneurs and pubhc bodies. T w o  
important  decisions taken during the first year of government intro
duced a degree of market  principles into the school sector. The first 
was  the right for  parents and pupils to  have the free choice of which 
school the pupil would attend, and the second, the obligation of each 
municipality t o  stipulate the average cost per pupil, and t o  pay ou t  8 5 

school sector. 



percent of this t o  any school, pubHc or independent, chosen by the 
pupil. ' '" 

These two  decisions radically changed the conditions within the 
school sector in two respects. First, they changed the relation of 
power between parents and school representatives. Previously, each 
child was  required to  attend the nearest school. Furthermore, the fact 
that  school attendance was compulsory gave principals and teachers 
extended means of power in relation t o  parents and pupils. Even so
cial democratic governments had introduced certain possibilities for  
parents and pupils t o  choose which school t o  enrol at ,  but the final 
decision was in the hands of the school authorities. This applied espe
cially t o  pupils who  required special e d u c a t i o n . T h i s  power was 
now placed in the hands of parents and pupils and applied without 
any restrictions. 
Secondly, they altered the conditions for  establishing independent 
schools. The economic subsidization of independent schools became 
more comparable to  that  of public schools. Furthermore, it became 
possible for  any person or  group of persons t o  submit a written pro
posal for  an  independent school t o  the state agency concerned. After 
approval, recruitment of pupils t o  the schools could start. The public 
funding received was directly related to  the number of pupils enrolled. 

Effects o n  minori ty  a n d  immigrant  educa t ion  
The decisions described were not  specifically directed towards immi
grants or  minorities. However, they have radically changed the condi
tions for  the organization of home language instruction, and also for 
establishing schools with bilingual instruction. Since this new regula
tion, nine Swedish Finnish 'free' schools have been set u p  in different 

130.  Government Bill N o .  1991/92:95. In 1996,  this simple and straightforward 
rule w a s  changed by the social democratic government. The  change implies 
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t o  be paid. 
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municipalities. One  school with Finnish as a compulsory subject for  
all pupils has  been established in the northern region. Furthermore, 
fifteen Muslim schools with bilingual instruction in Arabic and  Swed
ish have also been approved. 

The  establishment of independent schools with a bilingual curriculum 
can only partially compensate for another consequence of the changes 
in state regulation. This is that  home language instruction is rapidly 
being dismantled in the public school system. In 1990, the hours of 
teacher time spent on  home language instruction were 85.200. This 
was  reduced t o  35.600 in 1997, a reduction of 58 percent.'^^ The  de
crease seems less spectacular when related t o  the amount  of pupils 
w h o  registered for  and participated in home language instruction. In 
1990,  11.7 percent of the pupils were registered, ou t  of w h o m  65 per
cent participated in the instruction. The proportion of pupils regis
tered increased t o  12.2 percent in 1994, the increase being due t o  the 
arrival of refugees f rom Bosnia-Herzegovina and other republics of 
former Yugoslavia, but  has since then decreased again t o  10.6 percent 
in 1999. In spite of the arrival of refugees, the percentage of pupils 
participating in the home language instruction decreased f rom 65 per
cent in 1990, t o  52 percent in 1999. Likewise, the languages that  have 
increased the most  are those spoken by refugees f rom former Yugo
slavia . ' "  These changes probably mean that  newcomers both register 

132.  The  data used here are from the National Bureau of  Statistics (personal 
communication with Inge Göransson in August zooo ) .  A somewhat higher 
figure (96.000 hours) is given for 1990 in Statistiska meddelanden U 60 SM 
9001. 

133. Data for 1990 are from Statistiska meddelanden U 72 SM 9301, and for 
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and participate t o  a higher degree than pupils f rom 'older'  immigrant 
groups. Thus,  the overall figures given here on  home language pupils 
w^ho are registered and participate in instruction conceal the fact  tha t  
important  changes have taken place in the organization of home lan
guage instruction. 

The first change refers t o  the way home language instruction is organ
ized. Larger groups are created, and these are more often than before 
arranged outside regular school hours. Furthermore, instruction is 
generally concentrated t o  a few schools in each municipality, which 
means tha t  pupils may have t o  go  t o  another school for  home lan
guage instruction. The effect of these changes has been tha t  more pu
pils than  before choose not  t o  participate, o r  leave the home language 
instruction after a short period of time. Another change is tha t  pupils 
belonging t o  smaller language groups are offered instruction t o  a 
lesser extent than before. The municipalities refer t o  the changes in
troduced in 1991 in the state regulation of home language instruction 
as justification when n o  instruction is offered in these cases. It was  
decided then that  municipalities would be exempt f rom  the obligation 
t o  organize instruction if difficulties arose in finding appropriate tea
chers, o r  if there were less than five pupils in a language group. This 
last rule applies t o  the municipal level, bu t  has generally been inter
preted as referring t o  each school.'^'' 
These restrictions on home language instruction are primarily due t o  
the  gap  between the activities actually organized a t  school and the al
location of state funds.  There is still a financial incentive t o  register 
immigrant pupils because this still affects, t o  some extent, the state 
grants t o  the municipalities, but  there is n o  financial incentive t o  or
ganize home language instruction, since the funds for  this activity 
have t o  be raised in the municipal budget for  the school. Another im
portant  element in the dismantling of the home language instruction 

Barnomsorg 1994. . .  , p.8,  and www.skolverket.se/ fakta/statistik, table 
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during these years is the changes in the state legislation made  in 1991. 
These have implied a withdrawal by the state f r om  the commitment 
t o  provide bilingual education for  minority and  immigrant pupils, as 
expressed in the home language reform. The  changes actually decided 
a t  the  Riskdag were no t  extensive, bu t  there were other indications of 
state intent, which at  the local level were interpreted as a wish t o  di
minish the importance given before t o  the home language. 

The  first of these indications was the government proposal of 1991 of 
reducing the state grant t o  home language instruction by 69 per
c e n t . ' "  Although the Riksdag did no t  accept this, it influenced plan
ning for  the school year of 1991/92, partly because the Riksdag was  
undecided in this issue until the late spring of 1991. Thus,  important 
reductions of home language instruction were already made  tha t  year; 
tha t  is, before the general change of state grants had  any effect.'^^ A 
second indication of state intent was  a n  auditor 's report  tha t  de
nounced the ineffective use of state resources in home language in
struction. It strongly recommended a more  efficient organization, 
wi th  larger groups of instruction and a more thorough control of h o w  
the right t o  participate was  interpreted. '"  This report  had a great im
pact  o n  the way instruction was organized locally. 

The  changes in minority and immigrant education outlined here are 
par t  of a general change of the relationships between the state and the 
municipalities. The new system of responsibilities in education intro
duced in 1990 involved a transfer f rom a state monitoring-by-
regulation t o  a monitoring-by-objective. Although a great many  regu
lations were maintained in educational policy, the ambition was  t o  
express state intention in education through the formulation of objec
tives. The  fulfilment a t  the local level of the goals set u p  a t  the state 
level was  t o  be controlled by means of continuous evaluation both by 
state authorities and by municipalities. With regard t o  home language 
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instruction, state ambitions have been invariably high. In the proposal 
t o  a new curriculum of 1992 the goal of bilingualism is confirmed/ '* 

In this new policy of financing and organizing education, a principle 
f law is the  lack of appropriate evaluation. Thus,  the evaluations tha t  
have been made have not  focused on  the main objectives. This is par 
ticularly evident when it comes t o  objectives tha t  refer t o  pupil 
achievement. So far  there has been n o  effort  by the state authorities t o  
assess whether the pupils participating in home language instruction 
achieve the goal of bilingualism. Neither the auditor 's report  of 1991, 
nor  the  1992 report f r om  the National Agency for  Education express 
any intention of assessing achievements. Thus,  when efficiency is dis
cussed, it refers t o  the number of pupils per teacher, no t  t o  results 
achieved in relation t o  resources used . ' ' '  When  the municipalities fol
low the  recommendations laid down by auditors and represent the 
measures employed in terms of increased efficiency, they are acting in 
the dark .  Thus,  larger study groups, usually organized without con
sidering the age of the pupils or  their level of proficiency, organizing 
instruction outside regular school hours, and concentrating home lan
guage instruction t o  fewer schools are better accounted for  as meas
ures t o  increase productivity. M a n y  home language teachers testify 
tha t  these arrangements are dictated solely for  reasons of economic 
accountancy, and that  they have had disastrous effects upon  learning 
conditions. The goal of bilingualism for  minority and  immigrant pu
pils no t  only seems t o  be more distant today than in 1975, when the 
home language reform was enacted, but also seems to  be of little in
terest t o  the school authorities. 

In this general trend of diminishing home language instruction, the  
independent schools with bilingual instruction are only small islands 
of a n  alternative ideology. As such they provide evidence of the poten-

138.  See Government's Bill N o .  1992/93:120.  
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limitations of  such an interpretation are discussed. See Undervisning i hem
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tiality of bilingualism, but  they only enrol a very small number of mi
nority and immigrant pupils. It is unlikely that they will ever have the 
same impact as home language instruction had in the previous period. 
Moreover, their future is dependent on how the municipalities use the 
power conferred on them by the present social democratic govern
ment  t o  take part  in decisions about setting up  new independent 
schools and financing those that already exist. The future of these 
schools also depends upon whether teachers and parents are willing t o  
take the necessary steps to  organize bilingual schools for their chil
dren. 

Minorit ies a n d  decentra l izat ion of s t a t e  p o w e r  
In the general policy documents which express the current school pol
icy and which also affect educational policy for minorities and immi
grants, n o  mention is made of the possible effects that  the various or
ganizations that  may arise in the school sector may have upon solidar
ity with the nation-state. When the conservative coalition government 
was in power 1991 to  1994, only the positive effects of the market 
principles introduced into the public sector were mentioned. The free 
choice of parents and pupils would guarantee that no  unsatisfactory 
schools would survive. Competition between schools would favour 
local initiatives and promote cooperation between teachers and par
ents. The autonomy conferred to  municipalities and school principals 
was  expected t o  stimulate pedagogical innovation. It seems t o  have 
been assumed that  these benefits were equally valid for minorities as 
for the Swedish majority. 

At the municipal level, decentralization has resulted in greater reduc
tions in home language instruction than in other teaching activities. 
The goal of local diversity, however, has also resulted in a number of 
independent schools, some of which are bilingual. Although these 
schools enrol a very limited number of immigrant and minority pu
pils, they are living examples of alternatives to  all-Swedish instruc
tion. The longer these schools operate and the more they increase in 
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number, the more difficult it will be to  deny the advantages of bilin
gual education. 

The very organization of bilingual schools by parents and teachers, as 
well as the official acceptance of these schools, seems t o  reflect a n  ad
justment t o  the current political and social realities. Like most other 
European countries, Sweden is neither culturally nor linguistically 
homogeneous. Today, however, heterogeneity is more explicitly ex
pressed than ever before. People identify themselves with various 
groups, which sometimes relate to  national characteristics or symbols 
that  differ f rom those considered typically Swedish. These may be 
traditional symbols of origin, language or  religion, but may also be 
modern creations, and relate to  global as well as local affiliations. 
Such identities d o  not  necessarily exclude a positive identification 
with Sweden. Instead, they represent redefinitions of the concept of 
citizenship, and notions of social, instead of national, solidarity. 

The recent change of official state policy on cultural and linguistic 
minorities is another sign of acceptance of heterogeneity. When the 
state explicitly parts f rom previous ambitions of imposing homogene
ity a t  any cost, new alternatives for individual as well as social self-
identification open up. 

Conclusion 
During the period of time studied here, a language policy was prac
tised in the school that adapted t o  the interests of the linguistic major
ity. The arguments used to  legitimate this practice were reformulated 
t o  suit the overall ideologies of state action in force during each pe
riod. This reformulating made it possible t o  maintain old practice, 
and t o  incorporate traditional ideologies into new ones. Thus, the 
nationalistic ideology of the first period, which gave precedence to  the 
state interest of nation building over minority rights, was embraced in 
the ideology of the second period. The ideas of social engineering and 
state-initiated reform were used to  legitimate the enforcement of the 
traditional ideal of a monolingual nation-state. Though ideas of mi
nority rights were present in official documents, the state monopoly 
t o  change society to  conform to  centrally designed models was widely 



accepted. The  model, which was conceived as the only acceptable one 
in education, excluded languages other than Swedish f rom education. 
Official declarations, stating bilingualism as the goal of education in 
the northern region, were no t  accompanied by education models tha t  
would  have promoted the realization of this goal. 

When  state dominance in education was  somewhat mitigated, in the  
third and four th  periods, the state attitudes t o  the use of minority and 
immigrant languages in education, established during the earlier peri
ods, had  become firmly embedded in the educational institutions. Pol
icy decisions a t  municipal level continued t o  confirm such attitudes, 
and  when state messages were given t o  the contrary they were hardly 
noticed. Though education policy as a whole underwent important  
changes, the  dominance of the majority was  made possible by succes
sive reinterpretations and rearrangements of language use in educa
tion. 

This image of majority dominance is ruptured by some instances of 
alternative educational practice. Bilingual forms of instruction were 
developed during the third period distinguished here, and came t o  
reach approximately one tenth of all immigrant and  minority pupils. 
Though these forms of organization are currently reduced in scope, 
they represent practical examples of the possibility of bilingual educa
tion. Minority claims for  linguistic rights may well find support  in 
these institutional confirmations of bilingualism. 

Thus  the language policy in education may well be characterized as a n  
uninterrupted and abusive use of power t o  ensure majority domi
nance, and  t o  hinder the establishment of bilingual education. It is 
also possible, however, t o  distinguish processes of change during the 
period studied, which point t o  the possibility of alternative develop
ments in the future. The  newly enacted state policy o n  national mi
norities may  possibly facilitate the use of other languages than  Swed
ish a t  school, as well as a t  other public authorities in bilingual areas. 
These alternatives would not  only implicate bilingual solutions in 
education, bu t  also bring about  new concepts of citizenship. They 
would  preferably involve definitions of citizenship based upon diversi-



fied social identification and would replace the definition as it was 
once formulated during the eighteenth century. It was then based ex
clusively upon identification with a nation-state, which was conceived 
as a realization of the principle of one people, one nation and one 
language. Concepts of citizenship in the future will have t o  allow mul
tilingual and multicultural solutions to  practical problems in educa
tion, as well as in other public concerns, experienced by the European 
societies of tomorrow. 
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Racism and muiticulturalism. The Swedish response to 
immigration 
Charles Westin, Stockholm University 

The f o r m a t i o n  of t h e  Swedish  na t ion  s t a t e  
Sweden emerged as a state a t  the end of the Viking era around the 
year l o o o  when the Scandinavian countries were Christianised. By the 
12th century the state had estabUshed territorial control over the core 
provinces of central Sweden and in the 13 t h  century expanded its rule 
over northern territories on both sides of the Gulf of Bothnia, coloniz
ing the coastal regions of present-day Finland. At the end of the 14th 
century a union between Denmark, Norway and Sweden was estab
lished. Power, however, soon came in Danish hands. Periodically 
Danish monarchs ruled over parts of Sweden, but elected Swedish 
kings contested the Danish claims t o  supremacy. Throughout the 15th 
century a series of wars were fought between Denmark and Sweden 
until king Gustav Vasa definitely pu t  an end t o  Danish hegemony in 
1523. Gustav Vasa introduced Lutheranism as the state religion. The 
modern Swedish nation state dates back to  these events. Since then 
the core provinces of Sweden have never been occupied or  experi
enced foreign rule. In the 17th century several Danish and Norwegian 
provinces were incorporated into the Swedish state. The peace treaty 
of Hamina in 1809 settled the eastern border of present Sweden when 
the entire territory of what  today is Finland was ceded t o  Russia. 

Sweden's indigenous population consists of approximately eight mil
lion ethnic Swedes, some 20.000 Saami and about the same number 
of Tornedal-Finns. The Saami have maintained their cultural distinct
iveness despite efforts by the Swedish state t o  control Saami territory. 
Unlike Norway the Swedish state only used to  recognize reindeer 
herders as genuine Saami. In the eyes of the Swedish state Saami 



rights and  Saami identity were linked with this livelihood. Those w h o  
were forced t o  abandon reindeer husbandry assimilated into Swedish 
society within the course of a few generations since other alternatives 
hardly existed. The Saami and the Tornedal-Finns were subjected t o  
repressive language and identity poHcies for  centuries on  end (see 
Municio in this volume). Recently, however, these two  peoples have 
been recognized as national linguistic minorities together with Roma
nies, Yiddish-speaking Jews and Finnish speaking migrants in south
ern Sweden. People w h o  have migrated t o  Sweden in earlier centuries 
or  w h o  resided in territories that  Sweden incorporated through con
quest (Danes and Norwegians) gradually assimilated into the majority 
population. In the 17th and i 8 t h  centuries settlers were invited t o  
Sweden f rom Wallonia and Finland for  their specific skills in iron 
production and slash-and-burn agriculture. 

As elsewhere in Europe the modern nation state formation process 
started in the 19th century. Important instruments t o  achieve a sense 
of national identity were compulsory education, introduced in 1845, 
and  the construction of railroads a few decades later. Compulsory 
education set language and social norms, railroads standardised times 
and  brought peripheral parts of the country in touch with the central 
regions. The  ceding of Finland was  a trauma that  greatly preoccupied 
the thoughts of the 19th century intellectual elite, finding expression 
in nationalistic ideas, thus also reinforcing a sense of national as op
posed t o  regional identity. 

Sweden is a parliamentary democracy. The leading parties in parlia
ment  were estabUshed a t  the end of the 19th century (the Social De
mocrats,  the  Conservatives, the Liberals). The Left Party (the former 
Communists) and the Centre Party (formerly the Agrarian Party) were 
founded in the early 20th century. The Christian Democrats estab
lished as a party much later in the 1960s and the Green party in the 
1980s. Sweden joined the European Union in 1995 after a referendum 
in which 49  percent of the vote was against and 51 percent in favour 
of membership. Sweden is no t  a member of EMU. Opinion polls indi
cate tha t  a majority is opposed t o  Swedish membership, a view tha t  
was  reinforced by the outcome of the Danish referendum in zooo.  



Practically all parties are divided on this question. In most cases party 
leadership is in favour of European cooperation and  EMU-
membership, while party rank and file are opposed. The political 
f ront  against the European Union is an unholy alliance of extreme na
tionalists, the Left party, the Green party and quite large factions 
within the Social Democrats and Centre Party. Popular opposition t o  
the  EU has grown since the 1995 referendum, nourished by vague no
tions of national identity and distrust in pohtical leadership. The 
country is divided between major cities (on the whole favouring EU-
membership) and the rest of the country where people in general are 
highly suspicious of European integration. People outside the main 
conurbations don' t  see what  they stand t o  gain. Interestingly, the 
strong opposition among the Saami that came out  in the referendum 
has swung. Brussels was  seen as a centre of power even further distant 
and secluded than Stockholm. Today, however, a majority of the 
Saami see Brussels as an  ally in support of regional demands for  
greater autonomy against the domination of the nation-state. 

Socio-economic s t ructure  
Sweden's industrial economy was based during the past century on  
iron ore, paper pulp, timber and a large array of mechanical products 
(ball-bearings, drills, refrigerators, cars etc.). Today Sweden is a lead
ing manufacturer of cellular phones and is well advanced in high-tech. 
Less than a hundred and fifty years ago it was one of Europe's poor
est countries with 9 0  percent of its population living off the land. In
dustrialization started to  become a significant part  of the national 
economy around the mid-19"' century. By the early 20* century an  ur
banized class-stratified society had developed. 

The Social Democratic Workers Party, founded in 1889, has been the 
leading party during most of the 20* century, having headed govern
ments 64 ou t  of the most recent 80 years. The party's main objectives 
have always been to  reduce the inequalities associated with class-
structured society through step-by-step social reform, established by a 
democratically elected majority in parliament. Class structure is still 
an  element of the social fabric but is no  longer as glaringly obvious as 



it once used t o  be. Education is free and fifty years of a comprehen
sive school system have facilitated social mobility for  people of work
ing class origin. O n  the whole unemployment rates have been low by 
European standards except for the mid-1990s recession. Women's 
participation in the labour market is almost on a par  with men's, al
though there are gender differences with regard t o  positions, influence 
and salaries t o  women's disadvantage. Men  are overrepresented in 
leading positions and in high-salaried professions. General educa
tional levels are good, and adult education is well developed provid
ing opportunities for a second go. Today ethnicity has become an  im
portant  determinant of social position, influencing class divisions. 

Like other affluent Western countries Sweden has an aging popula
tion. The native-born population is now actually decreasing for the 
first time and it is only due t o  immigration that there is a slight popu
lation increase. Economists project that  in ten to  twenty years time 
the working population will n o  longer be able t o  support the pension 
schemes and public health services for the increasing number of eld
erly. If welfare systems are to  be maintained a t  their current level 
Sweden will once again be dependent on immigration. This issue has 
only just started t o  surface in public debate. 

Immigra t ion  
The modern era of immigration to  Sweden divides into four rather 
distinct stages. Each stage represents different categories of migrants 
and types of migration, although obviously there is overlapping be
tween the categories. 

• Refugees from neighbouring countries 1^40-48 

• Labour immigration from Finland and Southern Europe 1949-
71 

• Family reunification and refugees from Third World countries 
1972-89 

• Asylum-seekers from South-Eastern Europe 1990- and the free 
movement of professionals within the European Community 



Table i gives foreign-born persons residing in Sweden in 1930, 1950, 
i 9 6 0 , 1 9 7 0 , 1 9 8 0 , 1 9 9 0  and 1999. 

During the war  several hundred thousand refugees f rom neighbouring 
Nordic  and  Baltic countries sought asylum in Sweden. M o s t  Danes 
and  Norwegians returned home in M a y  1945 but some 25.000 Esto
nians and  5.000 Latvians remained in Sweden. After the  w a r  people 
of various backgrounds ended u p  in Sweden. The Bernadotte expedi
tions brought  survivors f rom Nazi  concentration camps but  collabo
rators  with Nazi  occupation forces in various countries were also 
among those w h o  sought refuge. Sweden accepted and  resettled a 
great number  of people during the course of a few years. There was  
n o  ready organization t o  integrate these refugees into society. Due t o  
the wart ime conditions there was a shortage of manpower.  M e n  and  
women were able t o  find work in industry and forestry. 

The  second phase (1949-71) represents the virtually free entry of la
bour  immigrants f rom Finland and Southern Europe. When the 
bombed cities of Europe were being reconstructed in the late 1940s 
Swedish export  industry flourished. Ma jo r  companies started t o  re
cruit skilled labour f rom abroad. An Italian migration t o  Sweden took 
place in the late 1940s and early 1950s. The children and  grandchil
dren of these migrants are n o w  assimilated into Swedish society. In 
1954 the five Nordic countries set u p  a common labour market,  abol
ishing restrictions on  the movement of manpower between the coun
tries. The  treaty enabled large-scale emigration of Finns t o  Sweden t o  
take place during the 1950s and 1960s. By the late 1950s companies 
turned t o  Yugoslavia and Greece for  manpower,  initiating a substan
tial migration f rom these countries. Some years later Turks f rom the 
rural  Kulu district in central Anatolia found their way  t o  Sweden. 



Table 1. Foreign-born persons residing in Sweden  December 3 1 ,  1960, 
1970, 1980, 1990  and 1999 

Country 
oF origin 1 9 3 0  1 9 5 0  1 9 6 0  1 9 7 0  1 9 8 0  1 9 9 0  1 9 9 9  
Estonia 4 9 2  2 5 . 0 6 2  (21.000)  18 .513  15.331 11.971 10 .358  

Germany 8 . 5 6 6  2 1 . 6 5 2  3 7 . 5 8 0  4 1 . 7 9 3  3 8 . 6 9 6  3 6 . 5 5 8  3 7 . 3 9 2  
Italy 3 6 7  2 . 6 2 3  4 . 9 0 4  7 . 2 6 8  6 . 0 6 2  5 . 9 8 9  6 . 2 1 4  
Finland 9 . 7 4 6  44 .821  101 .307  2 3 5 . 4 5 3  2 5 1 . 3 4 2  2 1 7 . 6 3 6  1 9 6 . 9 9 8  

Norway 14 .731 3 1 . 3 1 2  3 7 . 2 5 3  4 4 . 6 8 1  4 2 . 8 6 3  5 2 . 7 4 4  4 1 . 8 1 9  

Denmark 8 . 7 2 6  2 2 . 8 0 1  35 .112  3 9 . 1 5 2  4 3 . 5 0 1  4 3 . 9 3 1  3 7 . 9 3 8  

USA 8 . 8 5 2  10 .713  10 .874  12 .646  1 1 . 9 8 0  13.001 14 .096  

UK 1 .270  2 .071  2 . 7 3 8  5 . 3 7 8  8 . 2 4 3  11 .378  13.971 
Hungary 1 0 8  2 . 0 3 0  8 . 5 4 4  10 .650  12 .929  15 .045  14 .256  
Poland 1 .065  7 . 8 3 2  6 . 3 4 7  10.851 1 9 . 9 6 7  3 5 . 6 3 1  3 9 . 9 2 6  

f Cze
choslo
vakia 4 3 3  3 . 5 4 8  3 . 5 6 2  7 . 3 9 2  7 . 5 2 9  8 . 4 3 2  7 . 8 7 9  

F Yugo
slavia 1 9  171 1.532 3 3 . 7 7 9  3 7 . 9 8 2  4 3 . 3 4 6  128 .662  

Greece  2 2  9 2  2 6 6  11 .835  15 .153  13.171 10 .936  

Turkey 2 2  8 7  2 0 2  3 . 7 6 8  14 .357  2 5 . 5 2 8  3 1 . 4 0 9  

Chile 2 8  3 0  6 9  181 8 . 2 5 6  2 7 . 6 3 5  26 .611  

Iran 8 1 1 0  1 1 5  4 1 1  3 . 3 4 8  4 0 . 0 8 4  5 0 . 5 2 5  

Iraq 0 5 1 6  1 0 8  6 3 1  10 .528  4 3 . 1 0 6  

Lebanon 0 0 1 5  2 4 0  2 . 1 7 0  16 .725  2 0 . 0 0 8  

Ethiopia 0 4 1  5 9  3 4 6  1 . 7 9 7  1 0 . 0 2 7  12 .135  
Somalia 0 0 0 6 8  1 4 6  7 2 5  12 .692  
Other 
countries 7 . 2 0 2  2 2 . 8 0 9  2 8 . 0 5 4  5 2 . 5 1 3  8 3 . 0 1 9  2 4 2 . 1 5 3  2 2 4 . 7 0 2  
TOTAL 6 1 . 6 5 7  197 .810  2 9 9 . 8 7 9  5 3 7 . 5 8 5  6 2 6 . 9 5 3  8 8 2 . 2 3 8  9 8 1 . 6 3 3  

By the mid-1960s Swedish authorities began t o  react. In 1967 certain 
restrictions o n  immigration were enforced putting a stop t o  spontane
ous migration. Immigration rates nevertheless peaked in 1969 and  
1970, approaching a net of 70.000 persons per year. Labour immigra
tion f rom non-Nordic countries ceased in 1972. N o  expHcit decision 
t o  this effect was ever made in parUament. Wha t  took place was  a 



recommendation f rom the Labour Organization t o  discontinue fur
ther labour recruitment. 

The  third phase of immigration (1972.-89) was  one of asylum-seekers 
f r om Third World countries and family reunification, mainly of fami
lies where some member had previously been granted asylum. Before 
1972 most  refugees had come f rom Eastern Europe. They were par t  
of a n  annual  quota of 1.Z50 persons that  Sweden had  pledged t o  ac
cept. The  first Third World group t o  be accepted were Ugandan 
Asians expelled by Idi Amin in 1972. The following year a consider
able number  of refugees f rom Chile were accepted after the coup  
against Allende, eventually initiating a process of chain migration 
f r o m  Latin America. 

During the 1970s and 1980s many refugees came f rom  the Middle 
East. The Assyrians, a Christian minority f rom Eastern Turkey, Leba
non  and  Syria, sought asylum on  the grounds of religious persecution. 
Another saHent group are the Kurds, emigrating f rom Eastern Turkey, 
Iran and  Iraq. The largest group f rom the Middle East are the Irani
ans,  mainly consisting of young urban middle class families, many of 
them academics and intellectuals. In 1999 the Iranians numbered over 
50.000 persons making them one of the largest immigrant groups in 
Sweden. Recently significant numbers of refugees have also come 
f rom Iraq. 

The  four th  stage of immigration (1990 - present) is associated wi th  
t w o  significant events in 1989: The end of the Cold War ;  and,  a 
change of refugee policy. In December 1989 the Swedish government 
ruled tha t  applications for political asylum henceforth would be 
treated strictly in accordance with the Geneva Convention. Humani
tarian grounds would n o  longer be accepted. The restrictive immigra
tion policies that  were enforced were primarily directed a t  Third 
World immigration, but  they also affected asylum-seekers f rom the 
new troubled areas of Europe. The hopes for  peace in Europe once 
Soviet domination collapsed were soon thwarted as a series of wars  
developed in ex-Yugoslavia and in the Caucasus. Millions of people 
had  t o  flee f rom their homes as whole regions were 'ethnically 



cleansed'. In 1992 visas were required of Albanians f rom Kosovo and  
in June  1993 visas were also required of Bosnians. M o r e  than 
100.000 persons f rom former Yugoslavia have been given temporary 
o r  permanent  residence in Sweden during the 1990s. 

T h e  significance of the policy change concerning asylum-seeking is 
related t o  events in conjunction with a local referendum in the small 
rural  t own  of Sjöbo in 1988 about  whether Sjöbo would accept t o  re
settle refugees o r  not.  A strong local coalition, headed by the Centre 
party,  campaigned against refugee reception. The political establish
ment  in Stockholm accused local Sjöbo politicians of racism. The 
leader of the anti-refugee campaign was  expelled f rom  the Centre 
party.  The national media monitored the campaigns closely. Skin
heads drove in f rom Stockholm and other major  cities t o  support  the  
anti-refugee campaign. Various intellectuals, writers, artists, actors 
and  media personalities showed u p  t o  support  the  other side. The  
anti-refugee coalition w o n  an  overwhelming majority of the votes. 

Just  a little more than a year later the Social Democratic government 
decided t o  reduce the influx of asylum-seekers by reinterpreting the 
requirements for  asylum. Humanitarian grounds were n o  longer t o  
apply. The  government justified the change of policy with the very 
same arguments that  it had condemned in the Sjöbo referendum a 
year earlier. O n  top  of this the government maintained tha t  Sweden 
still had  a liberal and generous refugee policy. Quite a few reacted t o  
this hypocrisy and protested t o  the government. 

Shortly after the  1989 pohcy change, several refugee reception centres 
were bombed.  The timing was hardly coincidental. The  policy change 
was  designed t o  inform potential asylum-seekers that  Sweden n o  
longer would open its doors t o  them. The message came through in
asmuch as there was  a decrease in the inflow of asylum-seekers the  
following year. The government didn' t  anticipate, however, that  par
ties and organizations on  the far  right understood the policy change 
as though credit were given t o  their views. Activists on  the far  right 
felt encouraged t o  embark on more radical strategies by attacking the 
symbols of a n  immigration policy that  t o  them had proved t o  be a 



failure. Attacks on  refugee centres have continued since then. Jewish 
cemeteries have also been desecrated f rom time to  time. A mosque in 
the town  of Trollhättan was destroyed by arson in 1993. Shops, 
coffeehouses and homes owned by persons of non-Swedish origin 
have been targeted as well. 

Multiculturalism and integration 
In 1975 Parliament accepted a minority poUcy condensed into three 
principal objectives: equality, freedom of choice, and  partnership. 
This policy developed ou t  of societal needs t o  deal with increasing 
immigration of European labour in the late 1960s. However,  it was  
adopted a t  a time when labour immigration f rom non-Nordic coun
tries had  ceased. Implementing the programmes in the changing situa
tion of immigration met with difficuh organizational problems. 

I t  is n o w  twenty years since Widgren (1980) published his book o n  
Swedish ' immigrant '  policy, and fifteen years since Hammar ' s  (1985) 
internationally acclaimed analysis was presented. Both works give a 
rather favourable and optimistic view of Sweden's possibilities t o  in
tegrate its immigrants within the framework of a pluralistic society. 
Both analyses seem inspired by a sense of confidence in the new 'im
migrant '  policies. Hammar  has published extensively o n  Swedish im
migration and immigrant policy since the 1985 book.  In his later 
pieces his views have been modified considerably. The essence of the 
three slogans has been discussed in a more critical vein by some other 
writers, among them Kaminsky and Westin (1985) and Ålund and  
Schierup (1991). 

The slogan equality reflects a most  fundamental  tenet and guiding 
principle of the Swedish model and welfare state. The application of 
equality in the context of immigration was  a rejection of the guest 
worker  system. Immigrant workers were t o  enjoy the same social and  
economic rights as Swedes. They were permitted t o  bring their fami
lies t o  Sweden. This right has never been questioned. 

The  slogan freedom of choice, Hke equaUty, echoes the liberal tradi
t ion of ideas originating in the French Revolution. The basic idea is 



tha t  individuals determine their personal cultural affiliation and iden
tity, no t  collectives, organizations or  ethnic groups. As it  were, this 
goal was  a rejection of forced and  uncompromising assimilation of 
individuals. 

The  slogan of partnership is perhaps the most  difficult t o  compre
hend.  H a m m a r  (1985) regards it as a n  application of the t w o  others 
t o  political life. Immigrants and minority groups are seen as partners 
in the  development of society. N o t  only are they granted the freedom 
of association but  also public support  t o  maintain their associations. 
O n  the other hand,  Widgren (1980), w h o  was  head secretary of the  
Commission o n  Immigration and w h o  actually came u p  with the slo
gans, states tha t  partnership really was  meant  t o  express the need for  
mutual  tolerance and solidarity between immigrants and native 
Swedes. T h e  goal may be understood as a rejection of social exclu
sion, racism and  discrimination o n  ethnic and  racial grounds. 

It is n o w  twenty-five years since these liberal integration policies were 
introduced. Various indicators point  t o  the fact tha t  migrants f rom 
non-European countries are not integrated into society. Segregation in 
housing has become an  increasingly difficult problem to  contend with 
because so many welfare services are organized according t o  spatial 
criteria (schools, employment agencies, health care and social ser
vices). Unemployment is significantly higher for  persons of non-
European origin despite the current upturn of the economy. Cuts have 
had t o  be made  in mother-tongue instruction for  children of immi
grant  origin. Participation in local elections has been decreasing a t  a 
constant rate reaching its lowest level in the 1998 elections. In a sur
vey among four categories of immigrants in Sweden, Lange (1997) 
reports that  67  percent of the African male immigrants state that  they 
were refused a job because of racial discrimination, 4 8  percent har
assed a t  the work  place, 65 percent refused entry t o  a restaurant and  
60  percent overtly threatened and abused in public spaces. The  figures 
are slightly lower for migrants f rom the Middle East and  Southeast 
Asia, bu t  still shockingly high in view of the official policy of equality. 



Integration policies have not been able t o  counteract discrimination 
and segregation. T o  a certain extent the problems relate t o  structural 
changes in the economy, but they also reflect values and attitudes 
within the public opinion. In the 1990s aggressive racist and neo-Nazi 
organizations have made themselves known through acts of persecu
tion, harassment and in several cases terrorism directed a t  migrants 
and people defending equal rights. 

Wha t  information d o  we have about Swedish people's response t o  
half a century of immigration? H o w  do  we explain the rise of racist 
organizations? 

The  public r e s p o n s e  in s u r v e y s  a n d  elect ions 
After World War  II immigrants on the whole were accepted because 
they were wanted in the labour market. N o  specific immigrant or  mi
nority policy existed. Neither were any reliable opinion polls carried 
ou t  dealing with people's views on immigration. Later studies indicate 
that  apprehension probably did exist about the rate of immigration. 
However, those ideas didn't surface in public debate during the 1950s 
because of the powerful taboo on expressing xenophobic sentiments. 
This was  in turn a direct reaction to  the unearthing of the Nazi atroci
ties during World War  II. Various retrospective studies suggest that  
the early labour immigrants adapted fairly well and gradually became 
accepted. They settled in Sweden's major cities and industrial towns. 

In 1969 a first extensive survey of attitudes t o  immigrants was carried 
ou t  based on  a national sample (Trankell 1974). Negative attitudes 
were prevalent among people with little formal education and among 
the working class. A negative attitude toward immigrants was also 
common among the elderly, among Swedes w h o  had little contact 
with immigrants, and among people with little personal experience of 
other countries. 

The same items were administered to  respondents in later national 
surveys in 1981, 1987, and then again in 1993, as well as in a youth 
survey in 1990. The second survey confirmed the findings from 1969 
(Westin 1984). Negative attitudes toward immigrants were more 



prevalent in the working class and among people with little formal 
education. Young people held an  accepting attitude whereas elderly 
people did not .  Surprisingly the study showed that  Swedes had  be
come a lot more positive in their attitude toward immigrants than in 
1969.  

Three factors explain this unexpected development. First, because of 
the  1972 ban  on  manpower immigration f rom non-Nordic countries, 
the recessions of the 1970s failed t o  stir u p  hostility toward foreign 
workers.  Secondly, people had become increasingly vigilant against 
racist tendencies. Thirdly, and most importantly, the shift of opinion 
was  a n  age-cohort effect. The youngest cohort  included in the 1981 
study replaced the oldest cohort in the 1969 study. Thus,  the correla
tion between age and attitudes toward immigrants was  magnified. 
The  oldest - and most  intolerant - cohort  1969 came of age when 
Sweden was  a country of emigration, when universal suffrage still lay 
in the future,  and when concepts of Nordic  racial superiority were 
disseminated. The youngest - and most  tolerant - cohort  1981 had  
grown u p  in a multicultural society. 

A follow-up in 1987 (Westin 1987) showed tha t  public opinion had  
no t  (yet) swung in a negative direction. However,  the  youngest cohort  
1987 n o  longer represented the most  positive views, which was  a first 
indication of a change for the worse that  was  fully apparent in the 
1990s. The  analysis of the results f rom the 1993 national survey 
showed tha t  public opinion had become considerably more critical of 
immigration than in 1987. However, there was  n o  empirical evidence 
in the data  t o  support  the hypothesis tha t  xenophobic and racist atti
tudes were gaining ground. O n  the whole election results point  in the  
same direction. 

In several Western countries national f ront  parties made significant 
electoral gains during the 1990s. Well-known examples are France, 
Belgium, Austria and Italy, and for many years protest parties in 
Denmark and  Norway have also played a n  important role achieving 
between 10 and 20  percent of the votes. In Sweden on  the other hand 
protest parties have no t  gained popular support.  An exception is the  



brief episode of Ny demokrati (New Democracy), a protest party 
mainly criticising bureaucracy and  the establishment, bu t  also playing 
on  people's dissatisfaction with refugee policies. In the 1991 elections 
this party mustered enough support (6 percent of the votes) for  par
liamentary representation. In parliament, however, the  party p u t  o n  a 
poor  show. Thus it  lost all its seats and in the following 1994 elec
tions. A distressing result of N e w  Democracy's brief sojourn in par
liament was  t o  lure traditional and established parties into more re
strictive stands on immigration. Critics contend tha t  the  Centre Party, 
Conservatives and Social Democrats adjusted their views on  refugee 
policy t o  positions close t o  those of N e w  Democracy. 

A few nationalistic neo-Nazi protest parties have w o n  seats in local 
government but  failed in the national context. In national elections 
these parties on  the far  right have attracted a t  the most  1.5 percent of 
the electorate. Sverigedemokraterna (the Sweden Democrats), the 
largest neo-Nazi party won  approximately 19.000 votes in the 1998 
election (Blomgren 1999). One reason why national f ront  parties have 
been unsuccessful is that  n o  charismatic leader such as Jean-Marie Le 
Pen o r  Jörg Haider have appeared on  the scene. Another explanation 
is tha t  some of the established parties have already occupied the na
tionalist niche, in particular with regard t o  EU opposition. A third 
possibility is that  the ideas of the far  right actually d o  no t  appeal t o  
the majority of Swedes. Democracy is deeply rooted, and although 
people in general may  be critical of immigration policies etc., they in
stinctively distrust undemocratic solutions. 
Surveys and  elections capture general trends and f rom these data there 
is n o  substantial evidence of an increase in racist beliefs. O n  the other 
hand w e  know that  the number of racist offences has increased in re
cent years (Tegsten 1997; Karttunen 1998; 1999; 2000). Sweden is n o  
different t o  other countries in Western Europe. In the  UK mainly peo
ple of African-Caribbean and South Asian origin are the targets of 
racist violence, in France migrants f rom the Mahgreb.  In Germany 
and  Scandinavia right-wing violence has been directed a t  asylum-
seekers and immigrants, primarily f rom non-European countries. Be
sides experiences of abuse and discrimination, having t o  contend with 



the overt racist propaganda ethnic minorities, immigrants, refugees, 
and especially persons of non-European origin experience a fear of 
wha t  the future has in store for them. In terms of offences aimed a t  
migrants, their homes and businesses, and in terms of discrimination 
on the labour market, it is obvious that racism has been on the in
crease for some time. H o w  does one explain these contradictory data? 
Let us first look a t  the racist offences. 

The r i s e  in racist  v iolence 
During the 1970s and most of the 1980s right wing extremist organi
zations were numerically insignificant. A dramatic change has taken 
place over the past ten years inasmuch as these organizations now at
tract a larger following than before. More  importantly, they have also 
run  into big money through the production and sales of 'white-noise' 
music. Explanations for  this development must be sought in the inter
action of a variety of factors and conditions. 

Partly the rise in race-related offences may be an  effect of increased 
police awareness. However, we also know that  the number of people 
w h o  subscribe t o  racist and xenophobic publications has increased, 
and the sales of 'white-noise' have skyrocketed. 

The media play an  important role in disseminating images of wha t  
race relations are about. Nazi terrorism is given a lot of attention. In 
1999 four leading newspapers published names and photos of 54 
Nazi activists. Legislation to counteract the activities of the neo-Nazi 
activists does exist, but it is a matter of employing it consistently. It is 
also a matter of allocating resources to  the police authorities so that  
alleged racist crimes are properly investigated. It is a matter of sup
porting teachers, youth-leaders, social workers, journalists, politicians 
and others w h o  are confronted with Nazi activists t o  stand up  to  
them, not t o  give way and t o  lay down the rules of decent conduct, 
mutual respect etc. that  apply in schools, on sports arenas and other 
public forums. 

Sweden has a liberal legislation on the freedom of speech, freedom of 
assembly and freedom of the press. This means that  as long as Nazi 



activities and propaganda don' t  conflict with other laws (Agitation 
against religious, cultural or ethnic group), there is no  legal latitude t o  
prevent public demonstrations, publications or  meetings organised by 
the Nazis. However, since meetings in which Nazi activists participate 
usually involve provocations against the law, the police authorities 
have started t o  intervene and arrest suspects. The question of whether 
Nazi organizations should be prohibited is controversial. The view of 
the authorities and most experts is that nothing would be gained by 
such a measure because in all likelihood the organizations would go 
underground and be more difficult t o  monitor. Instead it is up  t o  de
mocratic society, its organizations and parties, and every true democ
ra t  t o  stand u p  against Nazi ideology. 

Confex t s  of e x p l a n a t i o n  

There are several settings, which need to  be considered in accounting 
for the rise of racism in general and of neo-Nazism in particular. A 
first setting is about ideology and the Other. Xenophobia is dread and 
dislike of the stranger, the outsider, and reluctance t o  admit him into 
one's group. A central element of racist ideology is the social con
struction of Otherness. The experience of Otherness - of difference, of 
no t  belonging, of the unknown - is a basic human experience, funda
mental t o  the experience of sociality, which can only integrate by dif
ferentiating (Wong 1991), a conceptualization that  harks back t o  
Simmel's provocative analysis of the stranger in our midst. Racial vio
lence is sometimes described as related t o  the breakdown of social 
norms, of family structure and to  social disintegration. While this may 
be true about  many of the perpetrators of racial violence it can a t  the 
most only be part  of an  explanation. Besides, as Willems (1995) 
points out,  ethnocentric and racial violence often tend t o  be found in 
highly integrated societies, where loyalties to  family, kin and ethnic 
group serve as essential mechanisms of integration. Racial violence 
cannot be explained by personality problems. Perpetrators are usually 
young males, a large majority of w h o  are younger than 20 years of 
age. Their school records are weak; many of them are dropouts, some 
long term unemployed. Quite a few have previous criminal records 
and they are usually from working class backgrounds. Many are at-
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tracted t o  the skinhead movement. They represent social groups ex
periencing competition f rom immigrants and refugees in the labour 
market ,  in the housing market  and in the 'marriage market ' .  Skinhead 
culture, which originally developed among the English working 
classes, has been exported t o  a number of European countries. The  
skinhead style itself is an  identity of Otherness. 

The  broad political scene and the changes w e  have witnessed over the 
last decade of the 20''' century are a second setting for the increase in 
racism and  the rise of neo-Nazism. The political changes in Europe 
with the  end of the Cold W a r  in 1989 indirectly affected the attitude 
climate in Sweden, as it did in many other Western countries. The  po
litical changes of the 1989-91 period implied power changes. The So
viet Union abdicated and dissolved. Long suppressed issues of na
tional identity surfaced in East and Central Europe. 'New '  states ap
peared. Others fell apart .  Power relations structure the conditions in 
which ethnic, national and culture groups meet. Intergroup relations 
are affected when power relations change. In turn  this will have re
verberations into social perceptions of Self and Other ,  and thus defini
tions of group identities, boundaries and  priorities. Sweden was  no t  
immediately affected by the political changes 1989-91 as  Germany, 
Russia or  Yugoslavia. However, like other Western countries Sweden 
was  affected by changing perceptions of the Other.  

During the forty years of the Cold War ,  hberal western democracies 
conceived of Soviet Communism as their moral ,  political and  existen
tial antithesis and thus their principal contrasting identity. When  the 
Cold W a r  came t o  an  end this contrasting identity just evaporated. 
However it was  soon replaced in popular thought by the traditional 
and historically more salient stereotype of the Muslim as the arche
typal Other.  Leaders of some Muslim countries (Iran, Iraq and Libya) 
willingly assumed this role, exploiting the other side of the reciprocal 
stereotype t o  point  ou t  Israel, the  USA and the western world in gen
eral as their irreconcilable enemy and foe. The renewed focus on the 
Muslim as the Other in popular perceptions adversely affected the 
large Muslim populations present in western European countries. 
Muslims were stereotyped as a culturally alien par t  of the population. 



This was  a perception that  the new right willingly exploited and  dis
seminated. 

The  post-Cold W a r  developments, particularly in the Balkans, inter
acted wi th  the neo-Nazi build-up in several ways. First, the large in
take of refugees f rom former Yugoslavia during the years 1992-94 
(more than 100.000), more than half of w h o  were Bosnian Muslims, 
continued t o  frustrate the anti-immigration opinion. The  Nazis were 
no t  late t o  exploit the situation for  propaganda purposes. Secondly, 
the  concept of 'ethnic cleansing' was  adopted by Nazi  activists w h o  
aimed t o  'cleanse' various small towns of Muslims and non-European 
migrants by means of threats, harassment, persecution and  damage t o  
the victims' property. In a few small towns - Österbybruk and Vål-
berg - the  strategy 'succeeded' in that  the Muslim victims of neo-Nazi 
harassment were forced t o  flee f rom their homes. Thirdly, several 
young men belonging t o  neo-Nazi organizations served as mercenaries 
in the Croatian militia. Personal experience of combat  is highly pres
tigious, and  in some Nazi  circles it is seen as a n  essential training for  
' the coming racial war ' .  Experience of combat  is viewed as important 
no t  only fo r  the individual activist but  for  the organization as a 
whole. Political changes in the wake of the 1989-91 events thus inter
acted a t  various levels with the build-up of the radical right. People in 
general as well as the democratic parties were slow t o  comprehend the 
impact of these changing realities. 

The third broad setting is related t o  the position of young people in 
society. The  reawakened Nazi movement has above all attracted 
young people. Social identities provided by reference groups of all 
kinds seem t o  be more important than they were some decades ago. 
These identities are often defined through exclusivity and difference. 
In some cases they acquire meaning through conflict and  fighting. The  
neo-Nazi case is extreme, but  basically it follows the same social psy
chological pattern of in-group-out-group formation described by 
Sumner in 1906. The fact that  the relatively fleeting peer group identi
ties have gained importance in comparison with the situation some 
decades ago relates t o  the difficulties and problems of becoming in
corporated into more stable group memberships and identities for  



young people today than  for  earlier generations. The  social identities 
provided by peer groups today substitute t o  some extent the tradi
tional sense of belonging and cohesion related t o  the nuclear family. 
N e w  family formations are part  of a wider pattern of life-styles and  
attitudes among adults that  when they coincide wi th  structural condi
tions of youth unemployment may delay young people's entry into 
adult  life. 

A majori ty of young people oppose racism and  xenophobia. W e  see 
compassion, solidarity, knowledge, broad-mindedness and a genuine 
interest in other cultures. But young people are no t  naturally a part  of 
the adult  world.  They partake in a youth oriented and youth inspired 
culture. Social identities associated with certain peer groups are im
por tant  in explanations of ethnic intolerance in general. Social iden
tity and  group pressure represent powerful forces in forming young 
people's views of the world. Nazi organizations come into the picture 
because they have been able t o  provide some young confused (mostly) 
men with a sense of belonging and identity. These organizations have 
a strong hold on  those w h o  have chosen t o  join. Once having joined 
a n  'out law'  group,  it has proved t o  be very hard t o  leave it. For a long 
time the authorities regarded the Nazi  organizations as peer groups 
among others and treated them accordingly. They didn't  realize tha t  
young activists had  been subjected t o  a consciously planned and well-
organized political indoctrination. 

The  four th  context of societal change pertains t o  the welfare state and  
the mounting problems of financing the complex system of monetary 
transfers - welfare allowances, social benefits, unemployment com
pensation, pensions and  insurances. Although the rise of racism and  
neo-Nazism cannot  directly be traced and linked t o  the crisis of the 
welfare system, the fact that  they appear more or  less simultaneously 
may  indicate common explanatory factors. Right through the 1990s 
efforts were made  t o  stabilize the economy. It took some heavy cut
ting down  of social welfare benefits t o  which people protested loudly. 
Cuts in the sick leave allowances were most  unpopular.  The military 
defence was  cut  down drastically, which n o w  could be justified by the 
changing security situation in Europe. Privatization of transport sys-



terns, hospitals, child-care were complementary solutions t o  set the 
economy right. These reforms have been unpopular.  Although Swe
den has  no t  had t o  tackle protest parties, people are deeply unsatisfied 
with these developments. 

The  dismantling of the welfare system represented a political shift t o  
the right. This in turn meant that  the far  right came shghtly closer t o  
the political centre. Tha t  is t o  say, there was  a greater acceptance of 
some of the far  right and  neo-Nazi criticism of the multicultural soci
ety. T h e  dismantling of the welfare system in conjunction with a dis
persal policy, the latter justified among other things as a means t o  
mould more  accepting attitudes actually led t o  deterioration of inter-
ethnic attitudes. It led t o  a cementing of negative attitudes and criti
cism of refugee policies on  a national scale. 

Societies are complex phenomena t o  say the least. Developments in 
one sector affect other parts of society, but  often in unanticipated 
ways. The  radicalization of the marginalized far  right may  be under
stood partly as a reaction t o  the increase in immigration of non-
European groups. This far  right radicalization in tu rn  gives rise t o  
counter movements of various kinds upon which the fa r  right reacts 
anew. Declarations that  Sweden is t o  become a multicultural society 
provoke reactions and opposition in some quarters. The  far  right ex
ploited these reactions. Multiculturalism generated fundamentalism. 
The  idea of cultural mixing brought counter ideas of racial purity. 

The  fifth context concerns the political system. There is a political rift  
between the Socialist parties and the non-Socialist parties, but  within 
each of these power blocs traditional balances are shifting. Thus the 
Social Democrats are losing voters t o  the Left Party and t o  a smaller 
extent t o  the Green Party. Within the non-Socialist bloc the Conserva
tives and the Christian Democrats have grown a t  the expense of the  
Liberals and the Centre Party. The crisis of the system is quite visible 
in the problems of forming coalitions that  will hold for  government. 
Minority governments depend on  support f rom other parties leading 
t o  problems of efficiency and credibihty. The crisis is seen in the drop  
in electoral participation f rom around 9 0  percent in the 1980s t o  well 



below 80 percent in the most recent national election in 1998, and  
considerably lower in elections t o  the European Parliament. It is seen 
in popular  expressions of distrust in politicians. The media have ac
tively participated in creating this negative image of politicians by ex
posing a few cases of corruption and distortion in which politicians 
have been involved. These cases are by n o  means representative of the  
system as a whole but they have added significantly t o  discredit politi
cians. The  crisis is also seen in the drop in membership of political 
parties. This drop  is very significant. It has proved hard t o  recruit 
young members. This means, that  issues pertaining t o  the situation of 
young people, and  essentially then future-directed issues, tend t o  be 
given less attention than they need t o  have. 

The  crisis of the  party system is no t  a crisis of democracy as such. Par
ties representing anti-democratic ideologies have as yet been unsuc
cessful in gaining popular support. There are n o  indications tha t  these 
parties will be more successful in the immediate future.  It is a crisis of 
the traditional parties and ideologies, and their inability t o  address 
some of the burning future issues - globalization, the  withering down  
of the nation state, post-industrial economy, a more  just distribution 
of common goods, pollution, energy systems, and so  on .  Parties and  
politicians are aware of these issues but  they are rarely brought t o  the 
fore in unprejudiced and unconditional debate. There are always 
more  down t o  earth practicalities that  need t o  be solved - jobs, social 
welfare etc. 

Some of these future-oriented political issues surfaced in conjunction 
with the t w o  most  recent referenda - on  nuclear power in 1980 and  
EU membership in 1994. However, they are avoided in regular politi
cal discourse, mainly it seems, because the traditional political parties 
are divided on  them. Maintaining party unity appears t o  be a more  
important  objective than a renewal of the political debate. Parties fol
low the opinion polls and are careful not  t o  present proposals tha t  
might endanger current ratings. The  main actors on  the political scene 
are parties tha t  were established a t  the end of the 19''' century o r  early 
20* century, that  is t o  say as responses t o  the transition of the country 
f rom  a n  agrarian society t o  an industrial society. These parties d o  no t  



seem t o  be able to  adequately address some of the burning issues of 
post-industrial society. 

The rise of Nazism in the 1990s was unexpected. Very few could an
ticipate that  it would grow and continue to  attract new followers. Ex
pert commentators who  thought it was a passing phase have proven 
t o  be wrong. Of course one can never tell, but sooner or  later the tide 
is bound t o  turn. The horrendous nature of Nazi ideology and the 
crimes they commit in its name will turn ordinary people against 
them. The ascent of Nazism in the 1990s is symptomatic of the tradi
tional parties' inabihty address some of the burning issues of our  
times. This, however, is what the Nazis have done. The proposed so
lutions are totally unacceptable and unreaUstic, and not  in hne with 
the problems they address. Once the traditional political parties real
ize that  they can't  continue to  ignore and evade issues pertaining t o  
multiculturalism and social integration, once future-oriented issues of 
this kind are adequately addressed, I would project that Nazism will 
lose its attraction. The burning issues thus pertain t o  segregation in 
society, no t  only of race and ethnicity, but  also of age, creed, sex and 
class, along with racism and discrimination. 

A c a d e m i a  a n d  racism 

Research on discrimination, xenophobia and racism has been carried 
out  within sociology, education, political science, anthropology, his
tory and economy at  most universities. At  the six major  universities 
there are specific interdisciplinary research centres focussing on mi
gration and ethnic relations issues, or active networks of researchers 
belonging to  different departments but cooperating in joint research 
ventures in the field of racism and xenophobia. There are virtually n o  
courses a t  any university focussing on the issues of racism and xeno
phobia. 

Hardly anything is known about incidents of racism and discrimina
tion within the university system itself. It is generally assumed that  the 
academic setting as such is an effective antidote t o  prejudicial views 
and xenophobic ideas. The search for knowledge, research and intel
lectual critique and debate are not  consistent with the pseudoscientific 



ideas of racism or  the superstitious beliefs of Nazism. However, this is 
a rather idealistic view. Universities are an integral part  of society, 
and they operate under the same structural constraints as other or
ganizations in the public sector. Although interpersonal relations 
within the university setting may be more informal than in other 
comparable organizations, universities are in themselves examples of 
extremely hierarchic systems. In hierarchical organizations there tends 
t o  be space for  discrimination, in the university context, then, for sub
tle forms of discrimination. There is every reason t o  suspect that  dis
crimination, xenophobia and racism may show u p  in university set
tings. The point in question is that very little is known about these 
issues. They have not  been the subject of inquiry or  research. Virtually 
nothing has been done to  combat any forms of unequal treatment 
based on racial or ethnic discrimination a t  Swedish universities. 
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State construction, minorities/ immigration a n d  t he  racist 
consensus in Austria' 
Kurt Wachter, Vienna Institute for Development and Cooperation 
(VIDC) and Department for Ethnology, Cultural and Social Anthro
pology, University of Vienna 

Introduction 
According t o  the 1997 Euro barometer opinion poll 4 2  percent of all 
responding Austrians declared themselves as quite o r  very racist. In 
the poll only Belgium and France ranked higher in the extent of de
clared racism. Asked whether 'legally established immigrants f rom 
outside the  EU should have the same social rights as nationals'  merely 
58 percent of the respondents were in favour of this statement. Ger
many  and  Belgium were the two countries in which the percentage of 
declared agreement was  lower (54 percent and  50 percent). 

The high degree of openly declared racism in Austria corresponds 
with a low awareness among decision makers and the general public 
tha t  migrants actually d o  suffer disadvantages. Asked about  whether 
people f rom minority groups are being discriminated against in the 
job market  only 39 percent of all respondents acknowledged tha t  dis
crimination in the labour market exists. This is the lowest figure in all 
EU member states. 

A specific feature about  racism in Austria is probably no t  that  it is a 
relatively widespread phenomenon in different sectors of the society, 
as in other European countries, but  the neglect of the problem of ra-

I .  The article does not cover the period after the Freedom party and the Conser
vative party formed a coalition government i February 2000.  It only reflects o n  
the situation before September 1999.  



cism by mainstream political and societal actors, in particular the go
vernment, state administration, parties, police, trade unions, and the 
print media. 

In a text analysing the impact of the death of Marcus Omofuma in 
May  1999 (a 25 year old Nigerian who  died f rom suffocation while 
being deported) on  the anti-racist movement in Austria, the anti-racist 
activist Andreas Goerg, describes what  he calls the 'racist consensus': 

'In Austria elections are openly campaigned with racism, even by par
ties of the so-called centre. Racism ' f rom the top ' ,  f rom the state, 
f rom parties, f rom the large interest organizations and f rom the 
world-wide unique quasi-print monopoly of the  Kronen-Zeitung with 
80 percent market domination without a relevant anti-racist opposite 
pole. This is wha t  sharply differentiates the kind of racism we have in 
this country f rom the racism in most other European countries. This 
also constitutes the specific quality of the racist consensus.' (Goerg 
1 9 9 9 )  

Unlike other democracies where racism is challenged by a consider
able share of the population and the political elite, Austria seem t o  
lack a developed civil society which is able to  counter racist tenden
cies. 

N o  mention has yet been made of Jörg Haiders' xenophobic Frei-
heitliche Partei Österreichs-FPÖ (Freedom Party). I would argue that  
racism in Austria and probably in many other countries is not  primar
ily a problem of right-wing extremist parties or  movements, but 
rather that  racism and racist discourse are deeply embedded in society 
and its institutions. Overt racist parties rather have t o  be seen as 
symptoms and not  as the cause of racism. 

In the following chapters I will give a brief background on the histori
cal roots and structural origins of the current extent of racism in Aus
tria. I will deal with the specifics of the creation of the Austrian state, 
the situation of indigenous ethnic minorities, immigration since World 
War  II and the legal position of third-country nationals in the labour 
market. 



The State:  From Autocratic Muitiethnicity t o  Democratic Nat ional ism 

The Construction of Austria before and after World War II 
In 1996 official Austria celebrated the 1000-year anniversary of its 
existence. Even if we  can trace back the rule of the Habsburg monar
chy t o  the 13 th  century, the contemporary Austrian state is a quite 
recent innovation like all other modern states (and also most  of the  
ethnic groups). 

The Austrian state in its current shape was  the direct outcome of the  
splitting u p  of the Austrian-Hungarian empire after World W a r  I. In 
the treaty of St. Germain 1919 the the allied forces ('Entente') divided 
the territories of the Danube monarchy into several parts. Hungary 
and  Czechoslovakia became sovereign states. Parts of the territory 
went  t o  Poland, Romania and the Yugoslav Kingdom. South Tyrol 
tha t  was  inhabited by zoo.ooo German speakers became par t  of Italy. 
Also the 3 million German-speaking inhabitants of the borderlands of 
Bohemia and  Moravia,  w h o  had been subjects of the Habsburgs for  
centuries, were left with Czechoslovakia. Even if their national orien
tation was  German it would be no t  be accurate t o  see them as a n  Aus
trian minority outside of Austria. 

The post-World W a r  I peace conferences that  established the borders 
of the Republic of Austria created a relatively homogeneous German-
speaking state (95.3 percent of the populace). The German-speaking 
areas of the Habsburg Monarchy constituted the core of the new na
tion state called Austria, which was established in November 1918. 

The first national assembly led by a Social Democrat chancellor 
adopted a democratic constitution with federal lands (former crown 
lands), abolished the aristocracy and proclaimed a republican Ger-
man-Austrian state, which was presumed t o  become par t  of the Ger
m a n  state. But o n  the basis of the Versailles treaty Austria was  no t  
allowed t o  become a par t  of Germany ('Anschluss'). The  First Aus
trian Republic encompassed only 1/8 of the territory and 1/7 of the  
population of the former monarchy. The construction of a German-
Austrian state was also facilitated by the way  in which schooling was  
organised in the monarchy. In the Austrian monarchy (prior t o  1919) 



the  state had  pursued a n  educational policy since 1869 tha t  fostered a 
Germanisation in half of the empire. In the Hungarian par t  of the  
monarchy it  was  still the church that  was  responsible for  schooling. 
The  church adopted a more particularistic, minority-oriented educa
tional policy. In the federal land Burgenland this implied tha t  so-
called village ethnic groups were recognized. According t o  the particu
lar village, Croat ,  Hungarian o r  German would be used in schools 
and  church services. 

Based on  the principle of national self-determination contained in the 
Treaty of Versailles two  referenda were held in order t o  establish the 
final border.  One  was  conducted in Western Hungary,  which was  in
habited by a German-speaking majority and Croat  and Hungarian 
minorities. In 1921 Western Hungary became the easternmost land of 
Austria, named  Burgenland. 

The second referendum was held in the southern par t  of Austria, in 
Kärnten [Carinthia]. The German speaking majority bu t  also a n  
overwhelming par t  of the Slovenian speaking minority voted in favour 
of Austria and  against a merger with the Yugoslav Kingdom. The  
westernmost land of Vorarlberg also conducted a successful referen
d u m  in favour of joining Switzerland, bu t  this secession was  never 
carried through. 

It was  only in South Tyrol that  the Wilson doctrine of national self-
determination was  no t  adopted. Under the fascist regime in Italy 
(1922-45). The  southern part  of Tyrol was renamed 'Trento-Alto 
Adige' and  the Italian state subjected the German speaking minority 
t o  campaigns of Italianisation. This finally led t o  the forced emigra
tion of a large number of German speaking South Tyrolians in 1941 
t o  areas occupied by Nazi Germany on  the basis of the Hitler-
Mussolini agreement. As late as the 1960s factions of Tyrolean na
tionalists tried t o  eliminate the so-called 'border of injustice' by acts 
of terrorism. 

The transformation f rom a European, German dominated 'multi
ethnic' empire t o  a small nation state had tremendous political, eco
nomic and social consequences. In particular the overall economic 



situation deteriorated dramatically due t o  a decrease of industrial 
production and high costs for reparations payments. 

In the 1920s several conservative governments failed t o  master the 
economic crisis, which led serious social conflicts. From 1927 on
wards,  constant violent clashes occurred between followers of social 
democratic party and the police. From 1933 until the 'Anschluss' in 
1938 Austria was  transformed into an  authoritarian  Ständestaat (es
tates state) ruled by a one-party fascist regime that  enjoyed support  
f r om  the Italian fascist regime. This government continued quite suc
cessfully t o  proclaim a German-Austrian nation as a second German 
state. There was  even the notion that  a Catholic Austrian state was  
superior t o  the 'German-Germans',  a national myth tha t  prevails until 
this day.  

After the  government and the Austrian population overwhelmingly 
voted for  and  welcomed the 'Anschluss', Austria was  named 'Öst
m a r k '  in 1939 and ceased t o  be a sovereign entity. In 1935 200.000 
Jews lived in Austria, 9 0  percent in Vienna. 70.000 were assassinated 
by the Nazi  regime, the rest fled the country. Today the Jewish com
munity counts 10.000. 

In April 1945 Soviet troops liberated Vienna and Austria was  de
clared a n  independent state. The constitution of 1920 was  re- estab
lished. In 1955 the allied forces signed a treaty according t o  which 
Austria proclaimed its permanent neutrality. Tha t  same year Austria 
became a member of the United Nations, and  in 1960 it joined the 
European Free Trade Association (EFTA). 

After several post- w a r  conservative led governments, the socialist 
party under Bruno Kreisky w o n  the absolute majority in the 1970 
elections. The  Kreisky-era, which lasted until 1983, was  characterised 
by economic and societal modernisation. As f rom 1983 various coaU-
tion governments led by Social Democrats have been in power.  

Since the 1986 parliamentary elections the Social Democrats  (SPÖ) 
under chancellor Franz Vranitzky formed a coalition government with 
the second largest party, the Peoples' Party (övp). 1986 was  an  impor-



t an t  year for  Austria also because the former  UN secretary general 
Kurt  Waldheim was  elected president by popular vote. The  election of 
Waldheim w a s  accompanied by discussions about  his dubious role as 
a member of the SA corps in the Balkans during World W a r  II. The  
1986 elections were accompanied by anti-Semitic and fascistic under
tones and a public debate took place on  the role of Austrians during 
the German Reich, whether was the first country t o  fall victim to  Hit
ler's expansionary tendencies or  a n  active perpetrator and accomplice 
t o  the  Nazi  crimes. 

T h a t  same year Jörg Haider was hailed as the leader of the Freedom 
Party. Haider  inspired the rise of a nationahstic party wing and  aUen-
ated the traditionally more liberal elements of the party. With  a mix
ture of radical right-wing nationalist rhetorics, a populist programme 
in the economic and social sector (employment and  social benefits ' fo r  
Austrians first') and a harsh critique of those in power,  Haider has 
been able t o  attract a large segment of the working and middle 
classes, and  also got support f rom economic elites. Haider trans
formed the tiny 5 percent Freedom Party into the strongest opposition 
party.  In the parliamentary elections in 1995 the  FPÖ won  x z  percent 
of all votes. In 1999 Haider for  the second time became head of the 
provincial government of Carinthia. This was  the first time in the 
post-war era tha t  the Freedom Party became the strongest force in one 
of the nine federal lands. 

In a 1995 public referendum z/3 of the Austrians voted in favour of 
joining the  EU. Due t o  Haider's radical opposition t o  membership of 
the European Union, the Freedom Party once more won  massive votes 
in the  1995 elections t o  the European parliament. 

The  1996 parliamentary elections have been w o n  by the  SPÖ (38.1 
percent), followed by the  ÖVP (28.3 percent) and the  FPÖ (21.9 per
cent). Also the t w o  small parties, the Green Party and the Liberal Fo
rum - that  split off f rom the Freedom Party - were able t o  win again 
seats in the parliament. 



Ethnic Minorities in Austria: From Assimilation over Prosecution to 
Toleration 
Forced by the four  signatories of the treaty of 1955 the Austrian state 
granted minority rights t o  indigenous Croats and Hungarians in Bur-
geniand and  Slovenians in Carinthia and Styria. The Jewish commu
nity refused t o  be officially classified as an  ethnic group, since such a n  
ethno-racial categorisation formed the basis of the systematic geno
cide of the Jews by the Nazi ruled German state. 

The group of Austrian Roma and Sinti sustained massive persecution 
during the inter-war period and were almost entirely exterminated in 
the Nazi  Concentration Camps. Only 6oo t o  700 hundred of 7.000 
Burgenland Roma survived the Nazi era. After World W a r  ll Roma  
and  Sinti continued t o  be regarded as potential delinquents and 'anti
social' elements. Even in the 1980s they were no t  recognised as a n  in
digenous minority group ('Volksgruppe'), because - as the official for  
minority issues of the federal government p u t  it in 1976- 'they lack 
any bond t o  an  ancestral homeland  ['HeimafY (see Baumgartner 
1995:119). It was not  until 1993 that  the Roma and Sinti were gran
ted official status as a Volksgruppe. 

1993 was  also the year when a series of terrorist right-wing extremist 
bomb attacks started. In 1995, four  Roma men were murdered in a 
Roma settlement in Burgenland by a tube bomb,  while they were try
ing t o  remove a sign saying 'Gypsies back t o  India'.  The terrorists 
calling themselves 'The Bavarian Liberation Army' aimed a t  rescuing 
the German (Bavarian) element in Austria and  t o  fight against Um-
volkung ( 'ethnometamorphosis'). Prime targets of the terror have 
been the indigenous minorities, the so so-called 'Panslavistic' and  
'Jewish' government  ('Tschuschendiktatuf) in Vienna, foreign profes
sionals w h o  have become Austrian citizens ('Negroes, Jews, Gypsies 
and  Persians') and refugee workers. In 1998 the alleged brain of the 
'Bavarian Liberation Army' was arrested and was sentenced t o  life 
imprisonment. 



Table  1 .  Results o f  populat ion  c e n s u s e s  o n  off icial ly r e c o g n i s e d  i n d i g e n o u s  
ethnic g r o u p s  ( 'Volksgruppen')  according t o  f e d e r a l  l a n d  

Burgenland Year Croats Hungarians Roma 
1 9 1 0  4 3 . 6 6 3  2 6 . 2 2 5  
1951 3 0 . 5 9 9  5 .251 
1981 18.648 4 . 0 2 5  
1991 19.109 4 . 9 4 3  9 3  

Burgenland's total population 1991: 270 .880  

Carinthia Year Slovenians 
1 9 1 0  66.463 
1951 22 .534  
1981 17.095 
1991 14.850 

Carinthia's total population in 1991; 5 4 7 . 7 9 8  

Vienna Year Czechs Slovaks Hungarians 
1 9 1 0  98.461 See Czechs 2 0 5  
1951 3 9 5 0  1 8 7  1039 
1981 4 1 0 6  4 6 5  6 6 8 3  
1991 6 4 2 9  6 1 9  8 9 3 0  

Vienna's total population in 1991:  1.539.848 

St/ria Year Slovenians 
1 9 1 0  5 7 4 4  
1951 9 7 7  
1981 8 9 3  
1991 1 6 9 7  

Styria's total population in 1991:  1 .184.720 
Source; Boumgartner 1995:110;  BKAA 1999  



The estimates made by the groups themselves seem more accurate 
than the results of the official census. This gives us the following pic
ture for  all Austria: Slovenians 40-50.000, Burgenland Croats 30.000-
40.000, Hungarians 25.000, Roma and Sinti 10.000 - 40.000, Czechs 
30.000, Slovaks 5.000. This makes a total of 140.000 t o  190.000 
members of indigenous ethnic groups. According t o  these estimates 
the percentage ranged between 1.9 and 2.6. Compared t o  the 9 per
cent share of the total population of foreign nationals w h o  reside 
permanently in Austria, this is a rather small figure. 

Concerning minority policies and educational rights, Austria does no t  
act according the principle 'as many rights as possible' but rather 'as 
many rights as absolutely necessary'. It was only after a constitutional 
complaint in the late 1980s that Croat was  introduced as an official 
language in several Burgenland districts. And it was no t  until 1986 
that  a declared minority representative became a member of parlia
ment  for  the Green Party. By the end of the 1980s when 
multiculturalism became an accepted political concept several new 
ethnic and regional organisations developed. In particular young 
members of ethnic minorities favoured a model of bi-lingual co
existence and have been quite critical of the more segregation 
tendencies of the 1976 law for indigenous ethnic groups ('fostering of 
a national consciousness'). Again, it was not until 1990 that  
Slovenians in Carinthia were successful in achieving the right t o  bi
lingual education. One of these schools was the target of a bomb by 
the  BLA. 

Immigra t ion  a n d  Immigrat ion Policies since Wor ld  W a r  II 

Immigration 
In a recently published Eurostat survey on immigration into the Euro
pean Union, Austria together with Germany ranked last regarding the 
naturalization rate of immigrants. In 1998 only 0.6 people per 1000 
inhabitants became residents in the country. In 1999 Austria had the 
lowest rate of all 15 EU countries with only 0.4 naturalized immi
grants per 1000 inhabitants. 



Austria's position in Central Europe after World W a r  ii - 4 6  percent 
of its frontiers were with Communist states - made  Austria Europe's 
most  important  country of east-west transit, transmigration and  refu
gee movements. The  great majority of those w h o  came stayed in Aus
tria only for  short periods. 

Austria never saw itself as a country of immigration. This perception, 
however, does no t  correspond to  the fact tha t  approximately 16 per
cent of the inhabitants are born outside Austria. In addition, far  more 
Austrians are the descendants of former immigrants. Today more 
than  700.000 legal foreigners (or 9 percent of the total population) 
live in the country. The  so-called 'guest workers '  and  their dependants 
became a permanent feature of Austria's population and account for  
more  than  80  percent of the foreign nationals in Austria. 

Table 2:  Resident Population (total) a n d  Non-Nationals 
residents in Austria 

Year Total Population Non-Nationals Percent 

1 9 9 4  8 . 0 2 9 . 7 1 7  7 1 3 . 5 0 3  8 . 8 6  

1 9 9 5  8 . 0 4 6 . 5 3 5  7 2 3 . 4 8 3  8 . 9 9  

1 9 9 6  8 . 0 5 9 . 3 8 5  7 2 8 . 1 9 0  9 . 0 4  

1 9 9 7  8 .072 .182  732 .671  9 . 0 8  

Source: BKAA 1 9 9 9  

The ethnic o r  national backgrounds of many Austrians reflect the 
multinational heritage of the Habsburg Empire. During the late nine
teenth and  early twentieth centuries, a substantial volume of migra
tion occurred within Austria-Hungary t o  the German-speaking prov
inces of Austria. Before 1918 Czech and Jewish migration signifi
cantly influenced the composition of Austria's population. The mi
grants t o  Austria f rom other parts of the empire were usually assimi
lated into German-speaking Austrian society in a generation o r  t w o  
(e.g. Italians f rom Trento t o  Vorarlberg). 



If a n  Austrian refers t o  'Ausländer' (aliens) today, it always means 
those w h o  came to  the country after i 9 6 0 .  Gaechter (1999) distin
guishes three periods of immigration and emigration: 

The  first period lasted until 1973 when the total number of 'aliens' 
was  230.000.  This was a period of rapid domestic economic growth;  
the domestic labour force could no t  satisfy the demands of its grow
ing economy. Foreign workers, mostly unskilled Yugoslavs and  
Turks,  were recruited t o  meet the labour shortage. Mos t  were. During 
this period the number of Austrians abroad rose t o  90.000. 

The  second period f rom 1974-1984 was characterised by the return of 
some 5.000 (net) Austrians a t  the same time as 28.000 'aliens' (net) 
left the country. 

In the  12 years f rom 1985 t o  1996 (the third period) a new global era 
of migration began: 4.500 Austrian nationals (net) left the country 
and  425.000 foreign nationals immigrated. 

W e  can see tha t  economic conditions clearly affect people's decisions 
t o  migrate: Austrians leave (mainly t o  Germany) when there is a pe
riod of economic growth and foreign workers come. Austria is one of 
the few countries where immigration and emigration reached a con
siderable proportion in recent years (see Gaechter 1999). 

A t  the beginning of the economic recession in 1974, Austria intro
duced more  restrictive measures. Before 1974 the movement of people 
across the borders was  more or  the less unrestricted. Foreign nationals 
based their decisions t o  migrate on  the opportunity t o  secure a job. As 
f rom  1974 the situation changed: Those w h o  came t o  work  had t o  
decide whether they would become residents too.  



Table 3:  Foreign narionais resident in Austria according t o  census results 

1951  1961 1971 1981  1991  

Foreigners 
(total) 3 2 2 . 5 9 8  102 .159  2 1 1 . 8 9 6  2 9 1 . 4 4 8  5 1 7 . 6 9 0  

Ex-Yugoslavia 14 .948  4 . 5 6 5  9 3 . 3 3 7  1 2 5 . 8 9 0  1 9 7 . 8 8 6  

Turkey 16 .423  5 9 . 9 0 0  118 .579  

Germany 2 3 . 6 6 7  4 3 . 1 9 5  4 6 . 9 0 2  4 0 . 8 7 5  5 7 . 3 1 0  

Other 2 8 3 . 9 8 3  5 4 . 3 9 9  5 5 . 2 3 4  6 4 . 7 8 3  1 4 3 . 9 1 5  

Source: ÖSTAT, Gaechter (1999)  

The  regional distribution of foreign nationals varies tremendously ac
cording job opportunities - predominantly in the production sector-
and  the  overall strength of the regional economy, as well as the exis
tence of migration networks. W e  find the highest percentage of for
eign nationals in Vienna (16.3 percent) and Vorarlberg (14.3 percent), 
while rather poor  and more rural federal states such as Styria and  
Carinthia are  characterised by low numbers of foreigners (4.3 percent 
respectively 4 9  percent). In the mid 1950s and 1960s people f rom 
these t w o  states used t o  migrate within Austria, mostly t o  Vorarlberg. 

Migration of Refugees 
Waves of immigration were also caused by political events in 
neighbouring countries. In 1956 over 180.000 Hungarians fled t o  
Austria and applied for  asylum but  later 9 0  percent left the country 
again. After the Warsaw Pact invasion of Czechoslovakia in 1968 
160.000 Czechs and Slovaks fled t o  Austria. 12.000 applied for  asy
lum. The  Polish crisis in 1981 triggered between 120.000 and  
150.000 Poles t o  enter Austria, between 20  and 25 percent of them 
remained in the country. 

Before the eradication of the Iron Curtain a t  the end of 1989, borders 
were opened and political asylum in Austria was  granted t o  refugees 
on  relatively liberal grounds (fewer than 5.000 asylum seekers in 
1982). 



However a t  the time of the political transformation of various Eastern 
European states Austria was faced with several waves of migrants 
w h o  sought asylum (Hungary 1987, Poland 1988,  CSSR 1989, Ruma
nia 1990). Once democratic governments were estabUshed in the for
mer Communist  states of Eastern Europe, Austria began t o  pursue a 
more  restrictive asylum policy. When these restrictions were intro
duced in 199Z there was  a decrease of the number of applications for  
asylum f rom Eastern Europe. 

In 1991 another wave of asylum seekers gradually set in as a conse
quence of the breakdown of Yugoslavia, bu t  asylum seekers were also 
coming f rom Turkey, Asia and Africa 

In 1992 parliament passed laws aimed t o  restrict entry, sojourn and 
residence. As f rom 1993 it has become fa r  more difficult t o  stay le
gally in the country. Of course these measures did not  p u t  a s top t o  
immigration, in particular of Bosnians f rom April 1992 until 1995. 

Austria has  accepted well over 90.000 refugees f rom the former 
Yugoslavia, w h o  fled during the course of hostilities tha t  started in 
1991. M o s t  of these refugees were Bosnians. Few of them were given 
the opportunity t o  seek asylum. Instead they have been granted a 
provisional right of sojourn. Those w h o  have no t  returned were 
gradually absorbed as foreign workers ('guest workers'). During the 
Kosovo w a r  in 1998 new immigration has been restrained. Only 
Kosovo-Albanians were allowed to  seek asylum. The number of 
applications for  asylum reached 13.805, twice the number of 1997. 
The  second immigration f low after 1991 was  of illegal immigrants 
f r om Rumania,  Turkey and Iraq, bu t  also f rom China and  other more  
distant countries. With a 1300 k m  Schengen-border Austria together 
with Germany, Finland, Spain and  Italy has the privilege t o  prevent 
migration into the  EU. For this reason the Federal Army was called o n  
t o  assist in securing Aus t r i a ' s  eastern border. In 1998 19.693 people 
were arrested while trying t o  cross the border illegally (and also 1867 
smugglers). Compared t o  the 13.173 (1741 smugglers) of 1997 this 
represents a significant increase. 



Labour  m a r k e t  a n d  discrimination b a s e d  o n  nationality^ 
Foreign nationals are estimated t o  make up  9 percent of Austria's to
tal population. A majority, 7.8 percent of the population, are third-
country nationals, which corresponds t o  around 10 percent of the 
employable population. In a number of areas their rights differ f rom 
those enjoyed by Austrian nationals: 

1. They have the right to  vote in labour council elections bu t  
no t  t o  stand for  election. This restriction is contained in the 
statutes of 12 out  of 14 trade unions. 

2. While foreign nationals have t o  contribute t o  unemploy
ment insurances to  the same extent as Austrians, their enti
tlement t o  benefits is restricted. After receiving benefits the 
first 20 t o  30 weeks a smaller par t  of the third-country na
tionals are entitled to  further benefits. A full 8 percent of 
unemployed third-country nationals have no  entitlement t o  
benefits at all. Austrian nationals, by contrast, have a n  enti
tlement of unlimited duration as long as they are willing t o  
accept any job offered t o  them. 

3. The right t o  remain in the country is dependent on proving 
that  the household's total income will not  trigger subsis
tence support and that the household's per capita living 
space does not  fall below the 'local' norm. In Vienna 
around this is 10 m  ̂ per person. 

4 .  The  most crucial legal restriction applying to  third country 
nationals is the linkage between the residence permit and 
the labour market permit. Third-country nationals are re
quired t o  have a labour market permit, if they want  t o  be 
employed. Access to  these permits is limited t o  specifically 
defined groups such as key personnel and young people. 

z .  This  section recapitulates the article 'The legal position of  foreign nationals' by  
August Gaechter published o n  www.eiro.eurofound.ie in March 1997  in con
sent with the author. 

http://www.eiro.eurofound.ie


The  first three legal provisions apply regardless of one's place of birth, 
age o r  the duration of residence. The time constraint imposed on  em
ployed third-country nationals has a n  impact o n  the employment rela
tionship. Unemployed foreign nationals w h o  lose their benefits r u n  
the risk of expulsion. This lack of residential security is the crux of 
the Austrian system of immigrant employment. It puts third-country 
nationals under pressure t o  find a new working-place immediately 
and  t o  cling t o  the working-place as long as possible. 

The link between the residence permit and the need t o  generate in
come leads t o  a situation of social dumping, since foreign nationals 
have t o  accept lower wages, less healthier working conditions and act  
more  expediently in order to  secure one's job and  remain in the coun
try. These third-country nationals constitute a low ranking flexible 
labour force within the labour market. 

This situation jeopardizes incomes, employment and  working condi
tions of 'indigenous' workers, w h o  seek t o  protest their interests 
against social dumping. This has been done by limiting access t o  the 
labour market  for  third-country nationals, resident or  not .  The option 
t o  remove the legal provisions that  lead t o  social dumping has neither 
been considered by parliament nor the trade unions. 

This discriminatory treatment of third-country nationals t o  enter and  
remain in the labour market gives rise t o  tendencies of segregation 
within the working class. The situation in which workers w h o  are 
third-country nationals are forced t o  accept low wages, poor  working 
conditions, excessive working time and flexibility puts pressure on  the 
Austrian workers. This competitive situation will no t  reduce preju
dices, bu t  rather accentuates forms of daily racism towards the for
eign labour force. 

Current proposals for  legislative changes regarding the last three 
points mentioned aim t o  regulate the access t o  benefits independent of 
citizenship bu t  based on  other criteria. Immigrants w h o  have made 
payments into the unemployment insurance for  eight years o r  w h o  
have spent half of their Ufe o r  compulsory schooling in Austria qualify 
for  unrestricted benefits. Residence rights for  earlier immigrants will 



therefore become more secure. O n  the other hand, residence rights for  
recent immigrants will be made far more insecure. A minimum of 
eight consecutive years of employment in the country and n o  history 
of destitution are required to  avoid the risk of expulsion. The new leg
islative measures will not  touch on the problem of illegal immigrants, 
nor support positive programmes t o  facihtate the progress of immi
grants into the middle class. 

Racism a n d  Antiracism in t h e  Academic Field 
The University of Vienna is the largest University in the German-
speaking world. Like all Universities in Austria it is a federal state 
university, directly dependent on the Ministry for Science and Re
search. In 1997 the student population of the Vienna University coun
ted more than 92.000, of whom 56 percent were women. The total 
number of foreign students was almost 10.000. Almost a third of the 
foreign students come from countries of the European Union. In offi
cial statements the University of Vienna expresses its pride in having 
students f rom 130 countries of the world. Nevertheless there is a 
considerable lack of anti-discriminatory measures taken by the Uni
versity administration. T o  my knowledge, there is not  even a declara
tion of intent t o  touch on the issue of racism or  discrimination in the 
university environment. 

O n  contrary, in particular students from Africa and Asia sometimes 
fall victim t o  discriminatory treatment by administrative personnel of 
the university. The anti-racist organisation, 'Victim Support and Em
powerment' ,  which is a member of the recently established Austrian 
Network Against Racism (ANAR), deals in particular with incidents of 
racism at  the Vienna University administration such as deliberately 
delaying of foreign students during enrolment or  direct verbal abuse. 

Unlike the situation in other EU countries there is no  specific depart
ment or  institute within the university specializing in the field of ra
cism, ethnic relations and migration. It is only t o  the issue of anti-
Semitism that  the University of Vienna became more sensitive a t  the 
end of the 1980s. This was not  until the generation of professors had 
retired w h o  were either actively involved in removing their Jewish col



leagues o r  satisfied tha t  they were not  reinstated by the Austrian state 
should they have survived the wartime deportations and genocide. 

In the student body the fight against right extremism and racism has a 
longer history. In the late 1970 the Nazi  organisation Aktion Neue 
Rechte (Action N e w  Right) tried t o  participate in the students elec
tions. Violent clashes between the black-dressed ANR members and  
left-wing students took place. In the 1980s the organisation was  pro
hibited according t o  the  Wiederbetätigungs-Verbotsgesetz, a legisla
tion dating f rom 1947 which prohibits the advocacy of Nazi  objec
tives. Their leader, Gottfried Kussel, w h o  was  the most  prominent 
figure of the Austrian neo-Nazi scene was later arrested and  sentenced 
t o  serve 15 years. In the 1990s the political agitation of right-wing 
extremist student groups decreased. Nevertheless, the German-
nationalistic, anti-Semitic and sexist students corps  (Schlagende Bur-
schenschaften) are still active but have lost much of their past influ
ence o n  student affairs. 

Today they d o  not  play any significant role in student politics bu t  
have assumed a more important and vital role in top-level politics: 
Today 2 0  percent of all Freedom Party MPs are members of German-
nationalistic student corps. While in the 1970s most  members of the  
German-nationalistic student corps regarded the 1988 forbidden N a 
tional Democratic Party (NPD) as their political arm,  today the  FPÖ 
seems t o  be the focal point  of German-nationalism. 

In the 1997 elections for  the national students parliament, the Aus
trian Federation of Students succeeded t o  introduce the right for  
third-country nationals t o  stand for  election. With all other organiza
tions and  professional bodies including the Federation of Trade Un
ions this right has no t  yet been accepted. The Federation of Students 
also supports a successful Anti-Racist phone hotline, where victims of 
racism and  discrimination may seek legal advise and support.  

T o  conclude this section I have t o  mention a n  encouraging interdisci
plinary research programme on  xenophobia unique in the European 
Union initiated by the Austrian Ministry for Science and Research in 
1994. T h e  programme involves 3 1  projects on  different aspects of xe-



xenophobia and racism and was sponsored with 70  Million shiUings 
(5.1 Million Euro). The results of the programme are currently pub
lished. The difficult task of feeding in the results of the programme 
back into academia and a t  all levels of the university is a challenge for  
the future. 

Racism a n d  x e n o p h o b i a :  N o  p r o b l e m ?  

Criminalisation of African Immigrants 
1999 constitutes a year of an unpredicted rise of overt manifestations 
of racism targeted against black people, in particular on behalf of the 
police and the yellow press. This racist tide reached its peak with the 
death of Marcus Omofuma while he was deported t o  Nigeria. 

The process started in 1998 when several Austrians of African decent 
and Africans living in Austria were racially abused and beaten up  by 
Vienna police officers. Journalists revealed that  in the police jargon 
drug controls used to  be called 'Bimbo-Safaris' and in official police 
reports suspects were referred to  as 'Neger'. In the Yellow Press Afri
cans and Nigerians in particular were constantly harassed as being 
responsible for  the drug problem. 

This racist atmosphere escalated in spring of 1999. O n  M a y  i the 25-
year-old Nigerian, Marcus Omofuma died during a deportation flight 
to  Lagos via Sofia onboard a Balkan Airways aircraft. The deportee 
was handcuffed and chained; his body was taped t o  the seat. Three 
escorting policemen gagged his mouth and nose with adhesive tape. 
Omofuma suffocated before the plane reached Sofia. Very soon it be
came obvious that Omofuma had died as a result of the inhumane 
treatment he was subjected to. 

The Social Democrat Minister for Interior, Karl Schloegl and high-
ranking civil servants responsible for deportations declared that  they 
had not  been informed that gagging of the mouth is common practice 
during deportations. The notorious hard-liner on immigration issues, 
Karl Schloegl, was quite unwilling t o  even consider resignation, unlike 
his Belgian minister colleague, w h o  immediately resigned after a simi-



lar case. Instead, a media campaign was geared towards the critics 
w h o  demanded Schloegel's resignation or  w h o  dared question the ille
gal practices of the three police officers. 

O n  M a y  5 the  Kronen-Zeitung headline was: 'This was h o w  the ar
rested deportee raged' and published a photograph of the death o n  
the f ron t  cover. The paper defended the three policemen without hesi
tation while describing Omofuma as a beast. Also the stereotype tha t  
'all Nigerians are drug dealers' appeared several times in the issue. 

The following weeks the criticism of Schloegl and the police did n o t  
subside. T h e  African Community in Vienna organised demonstra
tions, since they already had mobilised resistance a t  the end of March  
during demonstrations against 'police terror ' ,  the first ever demon
stration organised by the African community in Austria's history. 

At  the end of M a y  the pohce started a large raid against the 'Nigerian 
drug Maf ia ' ,  the so-called 'Operation Spring'. In this the largest police 
operation since 1945 850 pohce officers arrested 102 alleged drug 
dealers, 80  percent of them were people of African origin, some of 
them asylum seekers. The actual result of this operation was  rather 
meagre: 2 kilograms of Cocaine and some Cannabis could be confis
cated. A Nigerian writer w h o  was  actively involved in organising anti-
racist demonstrations was presented t o  the public as the  big boss of 
the Nigerian drug dealing Mafia in Austria. The accusations against 
him seem t o  be ridiculous and without any concrete proof.  The police 
also pretended tha t  the anti-racist movement in Austria was domi
nated by the Nigerian drug Mafia .  The police passed all relevant in
formation about  the Operation Spring t o  the  Kronen-Zeitung, before 
any lawyers representing the accused had access to  the dossier. 

Just  one day before the police raid the Vienna Freedom Party pub
lished one-page advertisements in the leading newspapers using the 
slogan 'Powerless against 1000 Nigerian drug dealers'. It is a n  open 
question h o w  the Freedom Party's campaign was so exactly timed 
with the police operation. The fact is, tha t  in recent years the Police 
Trade Union  AUF, with close hnks t o  the Freedom Party, was signifi
cantly represented within the Vienna Police. The Operation Spring 



and the accompanied media campaign marked a new dimension in the 
criminalisation of African immigrants. 

Antiracism 
Within anti-racist NGOs the term 'racism' has only became accepted in 
the last couple of years. In the public and political discourse the con
cept of 'racism' is still very much associated with the Holocaust, right-
wing extremist activities and the overt abuse of people of African de
cent. Instead more euphemistic concepts such as  Ausländerfeindlich-
keit (hostility toward aliens) or  Fremdenfeindlichkeit (xenophobia) 
are common in public discourse. 

For most Austrians racism and in particular institutionaUsed discrimi
nation based on  origin, religion, colour, language o r  nationality does 
not  exist a t  all. There is neither a specialised federal public body t o  
deal with issues of racism and discrimination nor d o  the ministries 
allocate specific budget lines for anti-racist measures. 

O n  the same token the legislative tools t o  fight racist discrimination 
and abuse are very weak. Austrian civil law does not  contain any ex
plicit provision t o  effectively prosecute racist discrimination of private 
persons (Schindlauer 1999). 

A main objective of the anti-racist organisations is t o  lobby for a law 
on  anti-discrimination, which makes racist abuse a punishable of
fence. The response f rom the government on the question of introduc
ing an  anti-discrimination legislation is almost non-existent. 
Nevertheless, since Austria is obliged t o  meet with the requirements of 
Article 13 in the Amsterdam treaty there are better chances that  
Austria will be forced to  adopt such a law in the future. 
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Anti-Racism within the academy' 
Marian Tannam, Equality Studies Centre, University College Dublin 

I propose to  discuss aspects of racism and anti-racism in the Irish con
text, with reference to  what Robbie McVeigh refers t o  as 'the specific
ity of Irish racism', and then to  focus on the role of the academy in 
re{producing) and challenging racism and the concept of the 'engaged' 
academy. 

I come t o  this issue from a number of perspectives. M y  experience of 
being in an  intercultural family and parenting a child of dual cultural 
heritage in Ireland has raised many ontological questions and has led 
me t o  examine, question and challenge racism at  societal and personal 
levels. M y  involvement as an activist in anti-racist organisations has 
given me a background in on-the-ground campaigning. Returning t o  
college as a 'mature'  student has given me an  academic framework in 
theory and research on issues of racism/anti-racism, identity, culture 
etc. As such my involvement in anti-racism includes the familial, ac
tivist and academic. However it has been my intercultural family ex
perience that has been most influential. I feel this is significant in that  
it raises questions around whom and for what  reasons are involved in 
anti-racism and the implications for mainstreaming anti-racism within 
society and institutions such as the university. 

Racism a n d  X e n o p h o b i a  in I re land 
Racism is considered by many to  be a new phenomenon in Ireland. A 
view that could be contested by the experiences of members of Ire
land's long term and indigenous minority ethnic groups such as our  

1 . 1  wish t o  thank ucd International Students' Office and  UNICA for giving m e  this 
opportunity t o  be present and represent UCD at this seminar. 



Jewish Community,  Travellers (Ireland's largest ethnic group) and  
Black Irish people. The existence and experiences of minority ethnic 
groups in Ireland has until recently mainly been negated and  ignored. 
The  existence of racism has often been linked t o  numbers. Examples 
of these can  be seen in the government submission t o  the European 
Parliament, w^hich stated that  Ireland 'has been remarkably free [of 
racism] as there is no t  a large presence of foreigners'. (Ford, G .  
1991:65). For many years voluntary and community groups involved 
in anti-racism have called, unsuccessfully, for  racism in Irish society t o  
be addressed and an  effective legislative framework and complimen
tary anti-racism programme to  be mainstreamed throughout society. 
Ireland was  in a unique position in Europe in that  it could have learnt 
f r o m  the mistakes and successes of other countries and given govern
ment  leadership in creating a n  ethos, backed u p  by legislation which 
would have contributed t o  a more equalitarian society for  all. It could 
have provided proactive rather than reactive solutions. 

It is only recently with the increase in the arrival of asylum seekers 
and  refugees tha t  any level of government o r  public discourse has 
taken place. M u c h  of this discourse, including that  of the media tends 
t o  juxtapose 'refugees and racism' and as has been argued elsewhere 
(Tannam, M et al. 1998: 6 ) is a dangerous and  misleading route t o  
go  as it situates refugees, immigrants and minority ethnic group 
members as the cause of racism and gives Irish society the excuse 
needed no t  t o  examine our racism in its wider and historical contexts. 
Studies of racism have tended t o  focus on  minority ethnic groups and  
have contributed t o  the myth of the victim as the problem. 
There is a myth that  Ireland is 'Ireland of the Welcomes' for  all. I 
would  argue that  'Mother  Ireland' operates ou t  of a mind-set of see
ing her role as a '  host '  country. The  very nature of the term 'host '  is a 
signifier of a temporary situation (guests usually leave after a given 
period). Uninvited guests (e.g. asylum seekers), those w h o  d o  not  be
have and  keep the host 's rules i.e. assimilate, and those w h o  overstay 
risk being unwelcome (i.e. being the focus of xenophobic behaviour 
and  discriminatory and racist practices) and being forced ou t  i.e. de
ported.  Even those w h o m  Mother  Ireland 'adopts '  are expected t o  be



come invisible and conform to  the norms of the majority ethnic 
group,  which in the Irish context is settled, White and  Christian. 

As pa r t  of White Western society w e  cannot bu t  have taken on  racist 
attitudes and  practices. But does Ireland differ t o  other European and  
Western countries in the way its racism develops and manifests itself? 
It can be demonstrated that  racism in Ireland operates a t  individual 
and institutional levels (Ail Different/All Equal Campaign (1995), 
Fitzgerald, G (1992); McVeigh, R (1992); Tannam,  M (1991, 1998, 
1999) etc.). In his analysis of Irish racism McVeigh refers t o  the Speci
ficity of Irish Racism and identifies a number of elements, which are  
peculiar t o  Ireland and Irishness, and  argues they have a crucial influ
ence o n  the character of racism in Ireland. (McVeigh, R .  1996:26). 
These are: 

6. Learning from elsewhere 

7.  The racialization of the Irish Diaspora 

8. The racialization of Irishness 'at home' 

9.  Anti-Traveller racism 

10. The structural location of contemporary Ireland 

While there is no t  time t o  examine these in detail, of particular sig
nificance are; the influence of British and American television and po
pular culture; the experience of the Irish emigrant and h o w  for  many  
Irish people their first experience of active racism has been in Irish 
communities abroad.  According t o  McVeigh this racism is ' repa
triated'  through continuing contact with Ireland and returning Irish 
emigrants. 

Literature o n  Irish emigrants will no t  only reveal Irish racism in ac
tion in America and Australia, but  also give examples showing tha t  
often the Irish initiated o r  were leaders in racist attacks. (Tannam, M .  
1991). 

In  n o  3 McVeigh discusses h o w  Irish racism can be reworked through 
sectarian division and says 'there are elements within Irish National
ism and Unionism which reinforce different oppressions rather than  



challenging o r  showing solidarity with them' .  (McVeigh [1996: 31]. 
Anti-racism has no t  been a high priority with political parties either 
N o r t h  o r  South. Hainsworth says that  tin Northern Ireland] preoccu
pation wi th  traditional communal politics and divisions has tended t o  
leave litrie space for  'other '  agendas (or for  the agendas of 'others'). 
(Hainsworth,  P. 1998). McVeigh also points t o  the anti-Semitism of 
the Catholic Church and h o w  such practices as collections for  'Black 
Babies' demonstrated elements of anti-Black racism in a specifically 
religious phenomenon. (Ibid.;3i) 
Until recently for  many Irish people, the only contact or  knowledge 
they will have had  about  people of another culture or  colour are the  
images portrayed by Development Aid organisations. Images of starv
ing 'Third Wor ld '  children reinforce the concept of European superi
ority and  the dependency of 'Third Wor ld '  countries. Very seldom 
was  there a balance of positive images o r  explanation of the economic 
exploitation of these countries or  the link between racism and  under
development. 

The  whole area of development aid is one that  has perpetuated the 
negative image of so called 'Third Wor ld '  countries. Ireland has  
played a major  role in this area. 

In relation t o  Irish development aid, images and  messages communi
cated by the media and  agencies in their search for  funding; the poli
tics of charity; the retention of power and decision making in Ireland; 
racism a t  the  level of the  volunteer and a t  the institutional level and  
also the responsibility of returned development workers t o  challenge 
racism within Ireland are issues which have been raised. (Irish M o 
zambique Solidarity (1998), Van Leishout, M .  (1994), Wilkinson, T .  
(1990) ) 

In a n  article in Co-options, Tony Wilkinson states; 

'Ireland has no history of territorial colonialism in any of the 
Third World countries There is however a tradition of reli
gious colonialism, in that Irish Missionaries travelled to virtu



ally all Third World countries since the beginning of the cen
tury. Their appeals for funds gave rise to a patronising charity 
- the Black Baby Syndrome. This early patronising charity has 
evolved into a general patronising attitude to African, Asian 
and Oriental people. (Wilkinson: in Co-options: March 1990) 

Many  aid organisations have examined their poHcies and practices in 
relation t o  development and are now concerned with implementing 
best practice with regard to  images portrayed and the delivery of aid. 
There has also been an  increase in practical support and solidarity 
work with asylum seekers and refugees by church groups. (Irish 
Commission for Justice and Peace: 1999) 

McVeigh's fourth point examines Anti-Traveller racism and sees it as  
differing f rom those previously discussed in that it cannot be ex
plained as a 'foreign' import. 

'Traveller disadvantage occurs because sedentary Irish society 
in general- and the state in Ireland in particular - discriminates 
against Travellers - routinely, structurally and in a racist man
ner'. (McVeigh, R. [1996]^^) 

McVeigh's last point situates Ireland between ' two worlds' - that  of 
experiencing Irish anti-racism and that of having the benefit of White 
privilege within the contemporary world hierarchy of race and class. 
Membership of the European Union further empowers Ireland in 
terms of being part  of 'fortress Europe'. 

Anti-Racism St ra teg ies  
Individuals and groups active in early anti-racism operated mainly in 
isolation and without a legislative framework. Today partnerships 
and alUances provide solidarity in anti-racism work and the long 
awaited and campaigned for legislative framework needed in order 
for  Ireland t o  ratify the  UN Convention on the Elimination of All 



Forms of Racism has recently been put  into place. Developments of 
note include: 

" The coming together of development education, aid organisa
tions and anti-racist groups in the Anti-Racist Coalition a 
group which focused particularly on policy and practice and the 
stereotypical images used in development aid campaigns. This 
group is no longer in existence but is of importance both in its 
work and in the fact that it was the first structured bringing to
gether of organisations working in anti-racism. 

• The All Different/All Equal Youth Campaign against Racism, 
Xenophobia, Anti-Semitism and Intolerance launched in 1994 
and part of a European campaign and which was facilitated by 
the National Youth Council of Ireland in conjunction with DEFY 
(Development Education for Youth Project). 

• The establishment of the Platform Against Racism in 1996. The 
Platform Against Racism is an independent initiative of non
governmental organisations working collectively to highlight 
and address the issue of racism in the island of Ireland. Found
ing members are the, African Cultural Project; Cities Anti-
Racism Project; European Union Migrants Forum; Harmony; 
Irish Council for the Welfare of Immigrants; Irish Refugee 
Council; Irish Traveller Movement; National Traveller 
Women's Forum; Northern Ireland Council for Ethnic Minori
ties and Pavee Point. 

• The designation of 1997 as the European Year Against Racism 
and the consequent establishment of the National Coordinating 
Committee of the EYAR. The EYAR Framework Programme iden
tified two key aims for the Year in Ireland: 

• Establishing the profile and purpose of the year with key deci
sion making bodies and the general public. 

• The development of sustainable policies and strategies to ad
dress racism particularly at public policy level. 



• The establishment of the National Consultative Committee on 
Racism and Interculturalism. The framework programme of 
this committee says it will advise the government with regard to 
racism, develop responses to racism and undertake initiatives, 
research and reports as appropriate. Since its establishment this 
committee has worked on a number of strategic actions which 
have promoted the concept and practice of anti-racism 
throughout statutory and community sectors. 

More  recently the Anti-Racism Campaign and the National Federa
tion of Campaigns have arose directly as a response t o  the xenopho
bic and racist treatment of asylum seekers and refugees. 

I n  t e r m s  o f  m i n o r i t y  e t h n i c  m o b i l i s a t i o n  - t h e  e m e r g e n c e  o f  g r o u p s  

s u c h  a s  t h e  Association of Refugees and Asylum Seekers in Ireland 
(ARASI), t h e  Irish Association of Minority Ethnic Women  a n d  a n u m 

b e r  o f  s o l i d a r i t y  g r o u p s  i s  o f  s i g n i f i c a n c e .  

The recent (August 2000) establishment of 'Le Cheile - Together'  
project is the start of an  artists against racism. The Le Cheile project 
was  developed by Comhlamh in collaboration with Riverdance in re
sponse t o  increasing incidents of blatant racism throughout Ireland. 
Part of this will be a one-year anti-racism education programme. 

U p d a t e  
In 1998 the Higher Education Equality Unit set u p  an  Advisory 
Group on  Minority Ethnic Groups in Higher Education t o  assist them 
in drawing u p  a series of recommendations in relation t o  the position 
of members of minority ethnic groups, such as staff and students, in 
Irish colleges. In November 1999 they published Doing it Differently!; 
Addressing Racism and Discrimination against Members of Minority 
Ethnic Groups in Higher Education in Ireland. 

Anti-Racist Alliances 
Despite the above developments, anti-racism in Ireland is still a t  an  
early stage and in somewhat of a transition period. 



'Anti-racism has to be grounded in the agendas of minority 
ethnic Irish people. If anti-racism in Ireland is not responsive 
to the specific needs of the people who are disadvantaged by 
racism, it will either achieve nothing or actually do further 
damage'. (McVeigh [1996], p. 44) 

Membership of the anti-racism alliances is a n  important issue if such 
alliances are  t o  be as inclusive as possible. Ways of enabling participa
t ion of minority ethnic groups and allowing them t o  set the agenda 
must  be found.  T o  date anti-racism in Ireland has been majority eth
nic group and  Traveller organisation led. McVeigh [1996] says tha t  
the  anti-racist aUiance, which sees the Traveller support  movement 
w o r k  alongside other ethnic groups, must be both valued and strengt
hened. As such the anti-racism movement in Ireland is firmly groun
ded in ethnicity and is inclusive of Travellers in a way tha t  is no t  
always present in other European countries. 

One of the central problems confounding inter-ethnic dialogue 
is the attempt by each group to claim to be more 'oppressed' 
or discriminated against than the other... prioritisation of cer
tain struggles and the hierarchies of oppression that confound 
anti-racist politics have led to disunity, a lack of public support 
and to calls for the construction of a more plural anti-racism. 
(Lentin 1997: ^). 

There must  be a commitment f rom all concerned ' t o  refuse t o  partici
pate  unconsciously in the reproduction of the existing power rela
tions'  (Italian initial letter of invitation cited in Yuval-Davis 
1997:130). 

O n e  of the challenges for Irish anti-racism will be t o  ensure that  its 
alliances d o  no t  unconsciously mirror the structures and  conditions 
which (re)produce inequalities in society. It must  recognise and ad
dress the fact tha t  its participants are a t  differing levels of ability and  
resources. 'For anti-racism to  be taken t o  a new level that  recognises 



the need for  the empowerment of minority ethnic groups but does no t  
create a separatist politics, new forms of agency must  be conceptual
ised tha t  operate horizontally as well as vertically, amongst agents as 
well a s  between agents and i n s t i t u t i ons (Len t in  1997: 12). 

There are  a number of reasons why minority ethnic groups (other 
than Travellers) have no t  mobilised t o  a greater extent. Unlike other 
European countries where there are already established support  net
works  of second generation minority ethnic groups, migrants t o  Ire
land can  experience isolation and exclusion. Coming t o  terms with 
living in a new country, in some cases learning a new language, cop
ing with  racism o r  in the case of refugees the t rauma of their experi
ences, migrants often find coping with living enough without having 
t o  get organised t o  join anti-racism campaigns. For others there is a 
fear of speaking ou t  in case it should bring repercussions either in 
terms of physical o r  verbal abuse o r  might affect their legal status. 

Amongst his criteria for  strengthening Irish anti-racism McVeigh 
points t o  the need for  a connection t o  be made between, opposing 
anti-Irish racism (which most Irish people support) and opposing ra
cism in general (which most Irish people remain equivocal on). H e  
also says that:  

It is not enough to simply create a space for 'ethnic politics' 
Challenging racism means centring anti-racism in every other 
liberation struggle - anti-imperialist, socialist, feminist, Les
bian and Gay, Trade union and so on. (McVeigh [1996], p. 
44) 

The  reluctance of the majority ethnic group in Ireland in admitting 
the existence of racism in Ireland let alone participating in anti-racist 
practices, highlights the enormity of the task in educating them t o  the 
level of contributing t o  a n  anti-racist Ireland. 

In a society such as Ireland where the majority ethnic group doesn' t  
see anti-racism as their responsibility and where numbers of minority 



ethnic group members are small and activity in anti-racism f rom 
amongst these groups low, the onus of representation tends t o  fall re
peatedly o n  the same few people. This can result in overexposure, an  
unrelenting burden of responsibility and a higher public profile than 
many individuals would wish for. 

Getting anti-racism on the wider political and social agendas is one of 
the tasks facing anti-racism work.  Central to  this task is the responsi
bility of activists t o  be informed, have a clear understanding of the 
issues themselves and as much as possible have debated and have a 
clear analysis of racism and anti-racism amongst the differing groups 
involved. 

Having given a brief overview of racism/anti-racism within the Irish 
context, I now wish t o  focus on the role of academia. 

The  E n g a g e d  A c a d e m y  
I was  an early school leaver a t  a time when it was not  the norm for 
women from a working class background such as mine to  reach third 
level education. M y  perception of life a t  university was that it was  in
deed a higher echelon of knowledge and expertise. Years later, I was  
quite awed when I got a place t o  do  a degree in communications. 
However I quickly surmised that my life experiences were equally as 
valid and gave me the right to  'voice' (not always an easy task) my  
interpretation of the 'subjects/objects' being analysed and theorised. 
This reflexivity caused me much frustration when I felt that  'theoris
ing' was not  being related to  'everyday lived experiences'. I concluded 
that  many of the teachers and students were far removed f rom the 
real world. I was  concerned that within a few years many of the stu
dents w h o  sat 'over a pint' comparing positivist, relative and con-
structivist paradigms would be in positions of power in Irish (and 
other) societies. I have nothing against sitting over a pint and putting 
the world t o  rights but this lack of engagement with living has impli
cations for policy and practices around issues of equality in society. 
Of course within any group of students a percentage of them will 
themselves be experiencing a particular type of oppression or an  inter
section of inequalities in their own lives, others will be concerned with 



inequality within society itself. However, the structure of university 
life did no t  appear t o  create a safe learning environment, which al
lowed personal experiences t o  be voiced, and  which allowed learning 
t o  be transferred into transformative action for  social change. Moving 
t o  the Equality Studies Centre a t  University College Dubhn t o  d o  a 
Masters provided me with a n  inspirational and supportive environ
ment  in which t o  work  and live. Kathleen Lynch says that  'Equality 
Studies works  within a n  epistemological tradition which supposes 
that  the  purpose of academic discourse is no t  only t o  describe and ex
plain the world,  but  also t o  change it ' .  (Lynch, K. 1999:3) 

Before discussing how the academy can engage with society I wan t  t o  
present a brief outline of where I perceive Irish academia t o  be located 
within the racism/anti-racism binary. Any institution has the potential 
for  bo th  (re)producing racism and challenging it. In order t o  challenge 
racism we  must:  

'Move beyond a denial of the existence of racism in Ireland 
[and the academy] to an informed understanding of the nature 
and many forms of racism and the way it operates at institu
tional and individual levels'. (Tannam, Smith & Flood. 
1998:35)-

Research for  this paper and my  recent membership of an  advisory 
group on  'Minority Ethnic Groups in Higher Education in Ireland' 
(Higher Education Equality Unit) did no t  indicate tha t  any 'Equality 
Policies' in colleges provided for  dealing with discrimination/racism 
on  grounds of ethnicity or  'race'. In fairness I must say that  August is 
no t  the  best time t o  access college staff. Also a number of individuals I 
spoke t o  expressed the sentiment tha t  they had started t o  investigate 
this issue. 

It must  be recognised that  having policies in place does no t  necessarily 
ensure good practice and that  for  policies t o  be effective their inter
pretation, implementation and monitoring are crucial. By not  having 
these 'public statements of policy' universities are no t  giving leader



ship and  are reproducing the unequal power structure present in the  
wider society. 

The  Universities Act (1997) did no t  specifically address racism. H o w 
ever the  HEEU Advisory Committee identified a number of Articles, 
which have implications for college authorities in the area of equality. 
These include: 

'In performing its functions a governing authority shall 'have 
regard to the attainment of gender balance and equality of op
portunity among the students and employees of the university 
and shall in particular, promote access to the university and to 
university education by economically or socially disadvantaged 
people and by people from sections of society significantly un
der-represented in the students body and ensure as far as it can 
that the university contributes to the promotion of the eco
nomic, cultural and social development of the State and to re
spect for the diversity of values, beliefs and traditions in Irish 
society". (Article 18(6) (b & c) 1997  Universities Act. 

'A governing authority shall, as soon as practicable, but not 
later than 11 months after it is established under this Act and 
at such other times as it thinks fit, require the chief officer to 
prepare a statement of the policies of the university in respect 
of -(a) access to the university and to university education by 
economically or socially disadvantage people, by people who 
have a disability and by people from sections of society signifi
cantly under-represented in the student body, and (b) equity, 
including gender equality, in all activities of the university'. 
(Article 3 6  (i) Universities Act). 

A report  o n  racism and international students commissioned by the 
Irish Council for  International Students says: 



'The third level institutions now have a remarkable opportu
nity to promote positive social change, in the context of offi
cial educational policy and the new equality legislation'. 
(Boucher, G. 1998: 90). 

This report  also recommended that  colleges meet the challenges of the 
changing social context by identifying the overlapping interests and  
matters of concern of their international and minority ethnic students, 
and  address them in a n  integrated way. Little research has been car
ried ou t  o n  Irish minority ethnic group students o r  college staff. This 
plus the lack of statistics on members of minority ethnic group within 
the college has made developing appropriate policies t o  meet their ne
eds difficult. This is indicative of non-recognition and 'invisibility' in 
Irish society of such groups. They are considered 'other ' .  The focus 
has  tended t o  be on  international students. Traveller organisations 
have pointed t o  the low participation rates of Travellers a t  all levels of 
education. For Travellers and members of other minority ethnic 
groups the university is usually no t  relevant and does no t  reflect their 
culture o r  experience. O u t  of a population of 24.000 only five Travel
lers participated in third level education in 1998. The  Advisory Group  
o n  Minority Ethnic Groups in Higher Education identified a number 
of strategies a t  national and college levels which would contribute t o  
providing equality of access, opportunity, condition and  outcome for  
members of minority ethnic groups in Irish higher education,  (HEEU, 

1999). 

Discussing origins of Equality Studies, Kathleen Lynch says 
that many people working within different disciplines in the 
University felt that 'no single discipline provided a comprehen
sive view of the complex subject of equality, or indeed an ade
quate analysis of how to address inequalities and injustices as 
they arose. A co-operative, interdisciplinary and pluri-
disciplinary mode of inquiry was deemed essential'. (Lynch, K. 
1999:2) 



Returning t o  the concept of the engaged academy I support  Taylor's 
(Taylor, P. 1997:67) view of engagement as a preferential terminology 
t o  tha t  of inclusion, which he sees as implying a sense of passivity o n  
behalf of those f rom minority ethnic groups. H e  views engagement a s  
processes which are used or  developed by those f rom minority groups 
as well as processes which result f rom the actions of majority groups. 
I would  suggest that  in any intercultural processes o r  communication 
the recognition of the power privilege of the majority group e.g. 
White,  Christian, settled, male essential. Applying engagement t o  
teaching hooks (1994:15) espouses the concept of Engaged Pedagogy 
as being progressive, holistic education which requires teachers t o  be  
actively committed t o  a process of self-actualization tha t  promotes 
their own  well-being if they are t o  teach in a manner  tha t  empowers 
students. She concludes that:  

'Professors who embrace the challenge of self-actualization 
will be better able to create pedagogical practices that engage 
students, providing them with ways of knowing that enhance 
their capacity to live fully and deeply'. (Hooks, b. 1994:22). 

A holistic approach t o  education encompasses a n  inter-connectedness 
between the student, the  University and the community they live in. 
By implication this does no t  compartmentalise learning and  living. 
The  identity of 'student '  'professor' or  'administrator'  is but  one of 
multiple identities, which influence the whole person, and through 
which tha t  person moves back and  forward constantly. It appears 
hard  t o  justify o r  explain the often prevailing perception of the Uni
versity as 'objective'. Our  academic world is intrinsically linked t o  the 
one w e  inhabit.  W e  d o  no t  operate in a vacuum. Lynch (1999:6) sees 
one of the severe limitations of mainstream positivism as no t  defining 
people in a holistic way and that  'understanding of their subjectivity 
and  their relational conditions of structured inequality often become 
invisible'. Moves towards more reflexive and constructivist research 
are t o  be encouraged. Alana Lentin supports Ben-Tovim's (1986) ar
gument for  recognising the importance of combining a traditional re



searcher's approach with that  of 'other groups of workers and volun
teers including professionals, individual trade unionists and activists 
working in the community. '  Lentin says tha t  the distance between 'ac
t ion '  and  'research' has hindered a deeper understanding of the poli
tics of anti-racism (Lentin 1997: 7). 

She quotes Ben-Tovim: 

'On the one hand universities and other academic institutions 
control a range of useful resources which, if directly harnessed 
to anti-racist struggle, could provide a valuable influx of skills 
and resources. On the other hand, the bad reputation of 're
search', together with misconceptions about its potential, has 
meant that political activists and organisations have frequently 
failed to build a research function into their operation' (Ben-
Tovim 1986 cited in Lentin 1997). 

Relational learning where there is not a presumption of common 
ground bu t  rather a search for  mutual respect and engagement and  
the commonality that  can consequently result is an  alternative. 'A  
common beginning in such relational pedagogies is exploration of the  
learner's own  sources of ideas, values and commitments'.  (Schneider, 
C.G. 1998: i6 ) .  In an  ever-changing society students need t o  be pre
pared for  diversity. 

In conclusion I feel tha t  it is the responsibility of everybody within the 
University, whether faculty, staff, students o r  governing body t o  en
sure tha t  anti-racism is no t  just located in the 'international' office o r  
speciaUsed studies such as Women,  Gay and Lesbian, Ethnic o r  Equal
ity Studies. Anti-racism must become mainstreamed throughout all 
aspects of university life; curriculum; research; administration; train
ing; equality policies; student societies; social activities etc. An ethos 
and framework,  which as hooks espouses, removes anti-racism f rom 
the margins t o  the centre, is a n  integral aspect of a truly 'engaged' 
Academy. 
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The work of the Higher Education Equality Unit, Ireland 
with particular reference to its role in promoting equal
ity and fairness for members of minority ethnic groups 
Olive Broderick, Higher Education Equality Unit, Dublin 

The Higher  Education Equality Unit 
The Higher Education Equahty Unit (HEEU) is the national organisa
tion t o  promote equaHty of access and opportunity for  staff and stu
dents of Irish third-level institutions. The role of the  HEEU is to  enable 
Irish higher education institutions to  develop effective equality poU-
cies and practice, and t o  reduce inequalities and discrimination faced 
by (potential and current) staff and students. We  have a broad focus 
including, for  example, inequalities faced by virtue of gender, marital 
status, class, family/care responsibilities, age, disability, sexual orien
tation, race/ethnicity, religious or political belief and geographical lo
cation. The  HEEU has been in operation since 1992 and is funded by 
the Higher Education Authority'. 

The  HEEU is a resource for all those with an interest in educational 
equality and justice, both inside and outside the third-level institu
tions. The role of the HEEU is not t o  do  the work of the colleges but  
rather t o  work with them to  develop working equaHty policies and 
practice. In order to  do  this we maintain, support and work with a 
wide variety of networks and organisations that have similar objec
tives t o  our own. These include the  HEEU national network of (equal
ity) college representatives, the Working Class Access Network, the 

I .  The Higher Education Authority (HEA) is the planning and development body  
for higher education in Ireland. One  of  the principal functions of  the  HEA is t o  
promote the attainment of equality o f  opportunity in higher education and 
democratisation of  higher education, (see http://www.hea.ie) 

http://www.hea.ie


Irish Equality Authority, AONTAS (national adult education body), As
sociation of Higher Education and Disability (AHEAD) t o  name but  a 
few. W e  offer advice, guidance and information t o  college equality 
staff, researchers, students and interested individuals through our in
formation service which consists of a specialised resource facility, 
website, e-mail discussion lists, and educational equality databases. 
W e  raise awareness of equality issues arising within the third-level 
education arena primarily by hosting thematic conferences and by cir
culating the proceedings of these, newsletters and annual reports. 

It  is a function of the HEEU to  make recommendations periodically t o  
the  HEA, Government and the higher education institutions. Recom
mendations are drawn up  in consultation with organisations and in
dividuals with expertise in the particular area and have included 
women staff, mature students and, most recently, minority ethnic 
groups. We  make submissions to government working groups as ap
propriate and facihtate the drawing together of submissions by net
works with which we work.  

The HEEU w o r k  t o  c o m b a t  racism a n d  discrimination f a c e d  b y  
Minori ty Ethnic G r o u p s  in Higher  Education 
In 1996  the  HEEU hosted a conference entitled 'Minority Ethnic 
Groups in Higher Education'. The conference was prompted by the 
fact tha t  this subject, and particularly racism and discrimination faced 
by minority ethnic groups, had received little attention despite the fact 
that  there had been increasing focus on the position of minority ethnic 
groups in Europe as well as a growing focus on barriers to  access t o  
and participation in the Irish higher education system. The fact that  
Ireland was seen t o  be a racially and ethnically homogenous society 
that  had itself been colonised and that the Irish had experienced anti-
Irish racism gave rise t o  the presumption that the Irish were not  racist. 
Some commentators argued, however, that  racism was prevalent in 
Irish society''. 

z. See for example Report of  the Task Force o n  the Travelling Community; Sta
tionery Office; Dublin; July 1995 or Robbie McVeigh, 'The specificity o f  Irish 



Therefore, the conference had as a main objective t o  open u p  a dis
cussion about  the participation of minority ethnic groups in higher 
education in Ireland. It sought t o  examine the position of minority 
ethnic groups, t o  place the issue firmly on  the agenda of third level 
institutions and t o  highlight possible strategies tha t  could be used by 
colleges t o  combat  racism and discrimination and t o  facilitate full par 
ticipation. It was  addressed, for  example, by representatives of the  
Travelling Community, asylum seekers, international student popula
tion, programme refugees w h o  demonstrated both persistent discrimi
nation and  gave some idea of the extent of racism and  discrimination 
faced by members of minority ethnic groups within the education sys
tem and  Irish society generally. Proceedings of the conference were 
circulated t o  all key personnel in the colleges and t o  those organisa
tions and  individuals working in this area. 

A further  outcome of the conference was  the decision t o  draw u p  a 
list of recommendations for further action. These recommendations 
were developed in consultation with a n  Advisory Group  representing 
the interests of the Traveller Community, Refugee community, asy
lum-seekers, international students, Black-Irish students and staff and  
others both inside and outside third-level education w h o  have exper
tise in this area. The 26  recommendations which have been p u t  to
gether are directed a t  the Irish Department of Education and Sci
ence/Higher Education Authority, the individual colleges and the 
HEEU itself. A first and critical recommendation is the pressing need 
for  research t o  address the lack of information on  participation rates 
and  problems faced by minority ethnic groups in higher education. 

The recommendations reflect the different difficulties faced by minor
ity ethnic groups in higher education in Ireland. Therefore actions 
which will promote and support the participation of members the 
Travelling Community will be different t o  supports required by, for  

racism' in Race and Class, 33,4.  1 9 9 2  or Mi'cheal MacGréil Prejudice in Ire
land Revisited; Survey and Research Unit, St Patrick's College, Maynooth;  
1 9 9 6  for discussions of  racism and discrimination faced by  minority ethnic 
groups in Ireland prior t o  1996.  Any cursory glance at  national newspapers in 
the past two/three years will confirm these arguments. 



example, asylum-seekers or international students. The recommenda
tions are informed by the understanding that  members of minority 
ethnic groups may face multifaceted disadvantage and acknowledge 
links, for  example, between racism and poverty. They also recognise 
the necessity for  wider governmental action to  ensure that racist atti
tudes are no t  tolerated outside the sphere of higher education. These 
recommendations will be formally launched in November 1999. 

Postcript 
The recommendations were launched and presented t o  the  HEA in 
November 1999. The launch was part  of True Colours, a nationwide 
programme of events which had the support of the National Consul
tative Committee on Racism and InterculturaHsm^. The recommenda
tions have been circulated t o  government officials, key college per
sonnel (heads of colleges, international student officers, equality per
sonnel/committees) and t o  organisations and individuals outside the 
higher education sector who  have been working t o  improve condi
tions for minority ethnic group staff and students (see appendix for  
list of recommendations). 

The  HEEU is currently working to  complete a pack of resource materi
als t o  assist colleges in combating racism and discrimination (see rec
ommendation  2.3). The  HEEU is working with Dublin City University 
on  a joint project t o  determine a useful format for monitoring partici
pation rates of minority ethnic groups which could be used by the col
leges. 

3. The  overall aim National Consultative Committee o n  Racism and Intercul-
turalism (NCCRI) is t o  provide an ongoing structure t o  develop programmes 
and actions aimed at developing an integrated approach against racism and t o  
act in a policy advisory role to  the government, (see http://homepage.tinet.ie/ 
-racismctee/) 

http://homepage.tinet.ie/
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APPENDIX 
The following are a list of the recommendations produced by the 
HEEU t o  combat racism and discrimination faced by minority ethnic 
groups in higher education in Ireland. The full publication including 
introduction, key definitions and list of Advisory Group members is 
available f rom the  HEEU (website http://www.ucc.ie/ ucc/ units/ equa
lity) 

RECOMMENDATIONS 

Research 
W e  have very little information about the current position of mem
bers of minority ethnic groups in higher education in Ireland. As a 
first step we need to  document the current situation and identify rates 
of participation and problems faced by minority ethnic groups in hig
her education in Ireland. Where possible the process of conducting 
this research should involve members of minority ethnic groups. 

The  HEA/Department of Education and Science should provide fund
ing t o  conduct research on the following: 

the rate of participation in, and experience of, higher education, as 
staff and students, of members of minority ethnic groups in Ireland; 

the educational needs of members of minority ethnic groups resident 
in Ireland; 

http://www.ucc.ie/


barriers t o  their access t o  higher education; 

strategies t o  ensure tha t  the culture, traditions, identity and  history of 
diverse groups are acknowledged and facilitated in college curricula, 
pedagogy and  environments 

HEEU Work 

The  HEA should provide funding for  the  HEEU t o  carry out ,  o r  com
mission, the  following work:  

Gather information on  any college policies and procedures designed 
t o  prevent discrimination and t o  increase access and  participation of 
members of minority ethnic groups as staff and  students in Irish col
leges 

D r a w  u p  guidelines on  anti-racism policies for  higher education insti
tutes 

Design and produce resource materials which will assist the colleges 
in combating racism and discrimination 

Provide training of staff in colleges (academic, administrative, admis
sions, student services, accommodation offices, catering staff, stu
dents '  unions etc) on  anti-racism and cultural diversity. 

Develop, in collaboration with the collges, a programmme of action 
t o  raise awareness generally in colleges and t o  promote cultural/ethnic 
diversity. 

Research and  produce a handbook for  ethnic minorities on  h o w  t o  
cope with racism, cultural differences, accommodation etc. and in
cluding information on  where t o  meet other minorities, embassy ad
dresses, mosques, synagogues, Hindu,  Buddhist and  Sikh temples, en
tertainment, restaurants, night clubs etc. 

Produce a booklet on non-racist language. 



National level 

The  HEA/Department of Education and Science should encourage col
leges t o  include anti-racism provisions in all college equaHty policies 
and  procedures. 

The  HEA/Department of Education and Science should develop a n d  
implement mechanisms for  continuous monitoring of the  participa
t ion of members  of minority ethnic groups as students and  staff in 
Irish colleges. 

The  HEA should develop guidelines o n  admissions procedures a n d  
policies a n d  o n  pohcies on  fees and  access t o  grants fo r  non-nationals,  
particularly non-EU nationals. The  HEA should circulate this informa
t ion t o  colleges and  prospective students. 

Asylum seekers should be granted the right t o  study af ter  six months  
in Ireland. 

Convention refugees, those with humanitarian/temporary leave t o  re
main  a n d  asylum seekers (after six months  in Ireland wi thout  a de
termination of their application) should have the  same entitlements, in 
relation t o  fees and  grants, as Irish students. 

T h e  HEA/Department of Education and Science should provide infor
mat ion  and  guidelines for  colleges in relation t o  the  rights of refugees 
and  asylum seekers in relation t o  grants and  fees. 

State-funded English language classes should be provided, through the  
VECs, f o r  all refugees, asylum seekers and  members of ethnic minori
ties w h o  need them. 

T h e  HEA/Department of Education and Science should develop and  
resource the  development of guidelines and  national expertise in rela
tion t o  the  recognition of foreign degrees and qualifications. This  
should be communicated t o  colleges and prospective students. 

T h e  HEA should fund  access courses for  members of minority ethnic 
groups.  Current  HEA funded access courses should be expanded t o  
specifically include members of minority ethnic groups,  including 
Travellers, Refugees, Asylum seekers etc 



T h e  HEA/Department of Education and  Science should provide fund
ing a n d  suppor t  f o r  the  development and  provision of courses o n  eth
nic a n d  racial studies and  for  the development and  provision of m o d 
ules o n  racism and  cultural diversity as  core elements in the  training 
of service providers (teachers, social workers ,  doctors etc) in the  col
leges. 

Training o n  anti-racism and  cultural diversity should be set as a prior
ity in  all training initiatives, including the Training for  Trainers pro
gramme.  

The  HEA should actively encourage Irish higher education institutions 
t o  ensure a multi-cultural and  pluraUst environment in their colleges, 
in t e rm of policies, structures, decision-making a n d  representation, 
staffing, services and curricula. 

College action 

Few, if any,  Irish colleges have policies which address issues of ethnic 
discrimination and  racism or  which are designed t o  promote  access 
a n d  participation by members of minority ethnic groups in higher 
education. 

Colleges should work ,  in collaboration with  the  HEEU, o n  the devel
opment  of policies and  actions designed t o  address discrimination 
against members  of minority ethnic groups in higher education. 

Colleges should utilise the  expertise of their international offices and  
encourage interaction and  exchange of ideas between international 
offices a n d  equality offices in developing anti-racism policies, re
sources a n d  supports  fo r  ethnic minority students. This could include 
organising cross-cultural activities and  encounters, using the  rich di
versity of international students o n  campus as a resource for  raising 
awareness generally in the  institution. 

Colleges should develop positive actions t o  encourage participation by 
minority ethnic groups as staff and  students, in higher education. 

Colleges should evaluate how well the  staffing a n d  structuring of ser
vices, such as  housing, counselling, career guidance, health etc., re-



spond t o  the  needs of minority ethnic students. Following such a n  
evaluation, the  college should plan h o w  t o  develop these services ap
propriately. 

Colleges should consider the allocation of reserved places and  f inan
cial suppor t  fo r  members of minority ethnic groups (similar perhaps 
t o  the  system fo r  mature  students). 

Alternative entry system (e.g. exam) should be developed fo r  assessing 
ability a n d  eligibility of appHcants w h o  d o  n o t  have documentary evi
dence of pr ior  educational qualifications. 

Access courses should be developed and funded t o  assist students in 
gaining skills a n d  confidence necessary t o  successfully access a n d  par 
ticipate in college courses. 

Mentor ing and support  systems should be developed fo r  members of 
minority ethnic groups in Irish colleges. 

Colleges provide training for  future  policy makers and  service provid
ers. They  can  play a n  important  role in providing training and  raising 
awareness of racism and  cultural diversity. 

Colleges should provide courses o n  anti-racism a n d  cultural diversity 
as  p a r t  of their staff development programmes.  

Colleges should ensure that  modules on  anti-racism and  cultural di
versity are  incorporated as core elements in the training of service 
providers, e.g. teachers, social workers,  doctors,  etc. 

Colleges should develop guidelines t o  ensure ethical research practices 
in relation t o  research conducted o n  minority ethnic groups.  

Colleges should commit  themselves t o  developing a college-wide 
ethos, which reflects and  supports the diversity of its members,  bo th  
staff a n d  students. 

The  HEA/Department of Education and  Science should engage in dis
cussions wi th  the  HEEU Advisory Group  o n  Minori ty Ethnic Groups  in 
Higher Education in Ireland o n  h o w  best t o  progress the  recommen
dations outlined in this document.  
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