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Preface 

This volume constitutes a selection of essays concerning issues related to the 'Management 
of Cultural Pluralism in Europe,' which is a UNESCO-sponsored networkco-ordinated by 
the editors of this volume, Charles Westin and Janina W. Dacyl. It addresses challenges 
involved in the handling of diversity in ethnic and cultural background: modernity and 
globalisation processes; refugee and migratory flows; racism, xenophobia and socio
economic exclusion; and, the post-1989 cultural transformations in Eastern and Central 
Europe. 

The volume is diversified with regard to the themes addressed as well as the disciplinary 
orientation of the authors. The presentation commences with essays dealing with 'Diversity 
Creation and Dynamics' (Part One), followed by presentations involving 'Diversity 
Categorisation and Perception' (Part Two), and ends with papers devoted to 
'Multiculturalism, Diversity Management and Governance' (Part Three). 

The articles illustrate the challenges involved in encounters of individuals and groups 
representing diverse ethnic and cultural backgrounds. It needs to be underlined that even 
though, the network 'Management of Cultural Pluralism in Europe' constitutes an open 
discursive platform, it is each individual author who is responsible for the ideas and 
opinions expressed in his/her essay. We hope that the insights and findings presented, will 
add to the knowledge of conditions pertaining to governance of spatial and functional 
multiculturality. 

Last by not least, we would like to express our thanks to the Swedish National 
Commission for UNESCO and UNESCO Headquarters in Paris and notably to the Sector 
of Culture, Section Cultural Dimension of Development, UNESCO MOST- (Management 
of Social Transformations) Programme as well as Division of Cultural Pluralism for their 
support to the activities of the network 'Management of Cultural Pluralism in Europe,' 
during the past four years. Without their support we would not be able to attract as many 
leading scholars in the field as we did to contribute with their own research to the network 
activities. Thank you. 

Janina W .  Dacyl Charles  Westin 

Stockholm, December 1999 





Chapter One: 

Introduction: Selected Challenges of 
Diversity Governance 

Janina W. Dacyl 

1. Analytical framework 

This volume constitutes a selection of essays on  diverse aspects of 
cultural diversity, mostly in  Europe. It is our contention that these 
articles illustrate the scope and the depth of the challenges 
involved in encounters of individuals and  groups representing 
diverse ethnic and cultural backgrounds. The insights that may  be  
dravm will, hopefully, prove conducive to the formulation of new 
synthetic views of h o w  to deal with spatial and  functional 
multiculturality. 

Bearing in  mind that various labels (i.e. 'management, '  
'governance,' 'empowernment, '  etc.) are applied to denote 
organisational, functional and normative principles in  the 
handling of cultural plurality in  diverse societal domains and  a t  
various levels of human agency, w e  have opted for the concept of 
'governance' in the book's title. The choice is a symbolic one. It 
designates the shift f rom the initially applied concept of 
'management'  as in  the name of the network: 'Management of 



Cultural Pluralism in Europe/ The notion of 'management'  (of 
pluri-culturality) was opted for at the 1995 constitutive network 
meeting, as a corrective of uncritical and unreflective usage of the 
fairly ambiguous term of 'multiculturalism' (see Dacyl 19951). 
order to  promote some more scientifically disciplined discussion 
on the ways of handling pluri-culturality (Dacyl 1996,^ Westin 
1998^), the suggestion was  made  that the debate on  
'multiculturalism' should be  carried out  separately in  specific 
discourse domains, i.e. normative-, de  facto- , cognitive- , 
implementational and sectoral multiculturalism. This explains our 
initial substitution of the term 'multiculturalism' in  some 
discourse domains, by  a more 'tangible' and action-oriented term 
as 'management of cultural pluralism.' 

During consecutive years of the network existence, w e  
gradually learnt that even the label of 'management of cultural 
diversity' is not  an  unproblematic one. While it allows for a more 
pragmatic, efficiency- and solution-oriented approach to  the 
handling of spatial demo-linguistic diversity, ironically it may 
also be  criticised for the very same reason; i.e. that it is a too 
'business-like' and  efficiency-oriented search for solutions in 
domains which essentially are not economic ones. Instead, it 
concerns par excellence a societal domain in which 'tangibly' 
measured effectivity is not (and should not) be the chief purpose 
of human agency. It is not  tangible stakes (profits, efficiency), bu t  
rather intangible values and principles (recognition, participation, 
equality, justice, etc.,) which are (should be) at the centre of the  
discourse. This is true in  spite of the fact that ultimately, in  the 
context of implementation, these 'intangible' values and 
principles need to  be  translated into some more tangible 
implementation procedures, policy measures and  partial stakes 

' Janina W. Dacyl (1995) 'Management of Cultural Pluralism in Europe: Core Challenges and Potential 
Remedies/ in, J. W. Dacyl, ed., Management of Cultural Pluralism in Europe, 1995, Stockholm: Akademityck 
AB, 175-311. 

^ Janina W. Dacyl (1996) 'Dilemmas of the management of cultural identity dynamics: Selected 
challenges,' in, Report from the conference on Memory and Identities:Perspectives in the Process of Change, 
organised by the Italian National Commission for UNESCO in cooperation with UNESCO, 30 Nov. - 3 Dec. 
1995, pp. 95-110. 

^ Charles Westin (1998) 'Temporal and Spatial Aspects of Multiculturality: Reflections on the Meaning 
of Time and Space in Relation to the blurred Boundaries of Multicultural Societies,' in, R. Bauböck & J. 
Rundell, eds.. Blurred Boundaries: Migration, Ethnicity, Citizenship, Averbury. 



(goals). Hence, the concept of 'management'  of multiculturality 
was seen as too narrow to address qualitative, normative logic of 
dealing with cultural diversity. 

Bearing in  mind that even the concepts 'empowemment '  and 
'governance' are sometimes used to address the  logic of - to  
paraphrase the catching title of the 1995 WCCD's report^ -
'creative' handUng of human diversity, and recognising the 
'mobilising,' 'dynamic,' 'creative' connotation of the concept of 
'empowemment, '  w e  nevertheless found the concept of 
'governance' move to the point. 

This choice was  made both for formal as  well as  for substantial 
reasons. The idea of 'governance' of pluri-culturality seems to  
bridge the gap between the normative and  structural aspects of 
the dealing with pluri-culturality. Against the backdrop of the 
globalisation processes, it recognises a democratic State as  the 
core legitimate agent of the handling of pluri-culturality. 
Undoubtedly, the globalisation processes challenge the modern 
Nation-State's autonomy of handling pluri-culturality within its 
own borders. Hence, it undermines the power of democratically 
elected institutions in  certain issue areas (hence the idea of 
'porous state'). These challenges of the globalisation processes are 
resurfacing simultaneously as  the State remains the core actor in  
the international arena. Human  civilisation has  not  succeeded in  
creating alternative power structures, which might prove more 
successful than the democratic State in  ensuring stability both at 
the national and  the broader systemic level. Consequently, there 
are reasonable grounds to  assume that there are some crucial 
normative domains in which only democratically elected State 
institutions have the legitimacy to mediate between diverse -
societal interests, and, consequently, to authoritatively allocate 
required resources. The democratic State needs to  remain 
sufficiently effective and stiong in these domains, in  order to  
ensure stability and the rule of law at the national level, and, 
given the emergence of new forms of human co-existence within 
the so-called 'global ecumene,' the avoidance of systemic anarchy. 

'' 'Our Creative Diversity,' Report of the World Commission on Culture and Development, 1995, 
UNESCO, Paris. 



By addressing issues such as 'Diversity Creation and Dynamics' 
(Part One), 'Diversity Categorisation and Perception' (Part Two), and 
'Multiculturalism, Diversity Management and Governance' (Part 
Three), w e  hope that the volume will add  to the understanding of 
h o w  democratic diversity governance may be  worked out. 
Hopefully, the insights drawn f rom this volume will provide a 
basis for future inquiries into the key governance principles of 
pluri-cultural societies in  the globalised ecumene, which need to  
be  based on  bounded universal values and  a respect for the  riches 
of human  societies' unbounded, 'creative' diversity. 

Below (part 1.2.), the core findings of these contributions are 
briefly reviewed. 

2. The Volume 

2.1 Diversity Creation and Dynamics 

In her essay European Citizenship and Migration (Ch. 2), Catherine 
Wihtol de  Wenden focuses on the concept of Citizenship of the 
Union, otherwise referred to as European Citizenship. Since the 
concept is not defined by the population characterised by one single 
language, history and culture, or by  the spatially fixed territory, it 
does not resemble the traditionally established notion of citizenship. 
It is essentially determined by the maintenance of peace within the 
EU territory as well as on  the development of market, rather than on 
the struggle with identified enemies. In the light of Art. 8 of the 
Maastricht Treaty, the scope of European citizenship denotes such 
rights (but few duties) as: freedom of movement, employment and 
settlement within the territory of the Union; the right to  vote and to 
be elected to  the Ettropean Parliament; local political rights; right to 
address to the European Court of Justice against the State; right of 
petition; right to address to the European Ombudsman and right to 
be represented diplomatically by other European state(s) in  a third 
country. Hence, it also provides the conceptual space for the 
incorporation of new civic values such as anti-racism, environment, 
extra-national solidarities, and humanitarianism. Many of the former 



symbols of membership in a political commxmity (i.e. duties), such 
as military service, direct taxes, representation by a Parliament 
invested legislative powder, a common education, proximity of 
institutions and transparency of the decision-making process do  not 
apply to European citizenship. 

European Citizenship is attributive, reciprocal and hierarchic: the 
Etiropean Union cannot 'grant' nationality, instead the status of 
European citizenship is conferred by individual Nation-States to 
their own citizens Uke an  added 'étiquette.' Hence, the scope of right 
and duties derived from European Citizenship differ coimtrywise. 
Rights of the EU citizens residing in other EU Member States(s) are 
reciprocal, and, hence, comparable to the rights granted to 
'European' foreigners in other EU Member states. Finally, European 
citizenship is built - figuratively speaking - on a series of hierarchic 
concentric circles (a la romaine), with rights of the citizens of the State 
at the centre, followed by the reciprocal rights of citizens of other EU 
Member States, then rights of permanently settled Third Covmtry 
nationals, and finally the rights of temporary settled Third Country 
nationals, the recognised refugees, and at the margins, the asylvmn 
seekers and the illegals. Wihtol de Wenden insists, however, that the 
presence of millions of migrants within the borders of the European 
Space brought into political and constitutional discourse the idea of 
the 'new citizenship,' based on the residence and participation 'here 
and now,' and, hence, on an  idea of obtaining citizenship rights at 
the local level, even in the absence of citizenship rights at the 
national level. Consequentiy, the construction of European 
citizenship will necessitate: (i) constitutional distinction between 
nationality and citizenship; (ii) elaboration of non-conflictual 
European culture as  well as the scope of new civic values; (in) taking 
into accoimt the presence of immigration into common European 
Space. MtdticulturaHsm wiU be an  imavoidable dimension of 
European citizenship, since it would allow both for the inclusion of 
new cxoltural values, and therefore the shaping of value community 
(embracing, inter alia, the philosophy of enlightenment, liberalism, 
socialism, nationalism, industrial revolution, secularism, 
democracy') beyond national stories. Such value community would 
be, predominantly rooted in economics and social welfare domains. 



Concliisively, even though the legal ramifications of European 
Citizenship are already 'closed/ it's cultural connotation defined 
both by the history and the space of people {I'espace des gens) Uving 
within the Union's territory, and not least by the awareness of Uving 
within the (specific) European cognitive framework - is stiU in the 
process of shaping. Significantly, since its borders are symbolic 
rather than territorial, a much broader scope of spaces, than the 
historical spaces shaped by the Mediterranean history, Evirope of 
Renaissance, Great Empires and 'Concert of Nations, might be 
denoted as 'European'. 

In his essay Chain Migration and Opportunity Hoarding (Ch. 
3), Charles Tilly, draws on the empirical findings related to the chain 
migration from Italy to suburbs of New York City. H e  concentrates 
on the process of the production of categorical inequality through 
the process of opportunity hoarding. Tilly reminds u s  that in the 
classic case of opportunity hoarding, members of a categorically-
bounded network retain access to a resource (e.g. a set of employers, 
clients, and jobs) that is valuable, renewable, subject to monopoly, 
supportive of network activities, and enhanced by the network's 
modus operandi. Opportunity hoarding often rests on ethnic 
categories, the members of which reinforce their control over 
hoarded resources by means of their power to include or exclude 
other members with respect to language, kinship, courtship, 
marriage, housing, sociability, religion, ceremonial Ufe, credit, and 
political patronage (e.g. far-ranging trade diasporas of Gujaratis, 
Cantonese, Jews, Armenians, Lebanese, and other ethnically-
homogeneous networks). In all these instances, ethnicity and /o r  
religion suppHes the categorical basis of opportunity hoarding. StiU, 
in other circumstances, selective migration streams single out 
commvmity of origin or Uneage as the saUent categorical principle. 
Race, gender, schooling, professional training, poUtical affiUation, 
and sexual preference, at times, aU constitute the networks and 
categorical distinctions on which opportunity hoarding builds. 
Opportvinity hoarding may resvirface as: (i) diverse networking, (ii) 
monopoly of valuable resoirrces, (Hi) sequestering of the resources; as 
weU as (iv) beUefs and practices sustaining network control of the 



resources. Consequently, it may either attach their participants 
directly to an  exploiting organization (e.g. immigrant niches within 
manufacturing firms), or bear only contingent or indirect relations to 
exploitation (e.g. inheritance within households, kin groups, and 
ethnic categories). However, in those situations in  which: (i) the 
hoarded opportunities are declining, (ii) the niche becomes 
overcrowded, (Hi) segregated social structure of the niche shuts off its 
members from superior opportunities outside; and, (iv) exploitation 
delivers all of the monopoly gains to entrepreneurs rather than rank 
and file workers; migrant niches deliver disadvantages to new 
entrants. Hence, there is a path-dependency, implying that each 
category's coping strategies and relations to opportunities at a given 
tune constrains its available strategies and opportunities in the next 
rovmd. The formation of opportunity hoarding represents not an 
instantaneous rational decision but a struggle- and error-ridden 
process sometimes exceeding over a generation. Hence, the chain 
migration may be viewed as an arrangement in which numerous 
people leave one weU-defined place of origin serially for another 
weU-defined destination by relying on people f rom the same origin 
for aid, information, and encouragement. Concltisively, to recognize 
chain migration's prevalence, efficiency, and complementarity to 
opportunity hoarding requires u s  neither to condemn it roimdly nor 
to accept its tmequal consequences as inevitable. O n  the contrary, 
considering h o w these pervasive processes work marks, in Tilly's 
opinion, the first step toward effective intervention on behalf of 
equality. If hoarded niches 3deld relatively equal rewards, if exits 
from those niches occur on relatively equal terms, and if barriers 
exist against conversion of niches into devices for exploitation of 
others, chain migration and its complementary opportunity 
hoarding can, over the longer rtm, actually promote tiie equalization 
of opportunity, the mutual aid of migrants, and the productivity of 
migrant-occupied niches. TiUy concludes that, instead of seeking to 
stamp it out, an  egalitarian policy should intervene in chain 
migration to produce such outcomes. 



Krystyna Romaniszyn in  Towards Cultural Diversification: 
The Effects of Transition from 'Closed' to 'Open' Society/ (Ch. 4), 
analyses the on-going cultural transformations in  Eastern and 
Central Europe. Viewing the notion of 'culture' as a system of 
values, ideas, beliefs and patterns of behaviour, the concept of 
'cultural canon' is consequently used in  the essay to designate the 
persistent set of values, symbols, myths, etc. 'especially praised 
and protected by the members of a given population or group.'  
The diversification process consequently challenges the existing 
cultural canon, a n d / o r  leads to the development of alternative 
one(s). The cultural canons currently existing in  the region are 
being influenced by  the globalisation processes; and  notably by  
the so-called McDonalisation, i.e. by  the spread of American 
organisational culture all over the globe. The 'McDonaldisation' is 
being brought into Central Europe, inter alia, by the spread of 
popular TV series, fast-food chains, shopping malls, etc. Still, this 
form of global enculturation does not  result in the displacement of 
local cultures bu t  instead in their insertion into specific 
commodity forms; it succeeds because it offers consumers, 
workers, and managers efficiency, calculability, predictability, 
control and, hence, the rationalisation of the social life. 

The mass media, international migrations and the spread of a 
liberal culture are the most prominent factors amplifying cultural 
diversification currently taking place in Central Europe. 
Significantly, for economic migrants, post- 1989 Central Europe is 
n o  longer merely transit route to the West, bu t  instead it is 
increasingly becoming the final destination region; in Poland (in 
1995 alone over 82 million foreigners crossed its borders), n e w  
immigrants communities have already been established; (e.g. 
Vietnamese, Armenians and the Ukrainians). International 
migration also brought into Poland the so-called 'Russian bazaars' 
(originally frequented by  travellers f rom the former USSR), i.e the 
market areas which attract traders and economic migrants f rom 
far away countries like Vietnam and China. Finally, another 
migrant category is being formed in Poland by the highly skilled 
professionals f rom Western countries w h o  bring modern 
organisational culture into Poland. 



Generally, the Polish culture should be characterised as 
traditionally open; especially as concerns the ability and 
willingness of affiliation of n e w  elements f rom other cultures. 
Hence, the Polish Peoples's Republic (PRL) may  be  regarded as a 
'closed' society with an  'open'  culture. In addition, with regard to 
its ethnic composition, Poland has been traditionally a multiethnic 
and multicultural society, and cultural and ethnic diversity have 
been part  of the country's national heritage. It was  no t  until the 
end of World War Two, that the Polish People's Republic 
emerged as an  ethnically almost monolithic society. There are 
reasonable grounds to assume that the post-communist migratory 
flows may  have led to a new form of multiculturality in Poland. 
Hence, the question about 'managing of multiculturality' will 
need to be  addressed and especially h o w  the State administration 
perceives the existing cultural canon; i.e. whether it is viewed as a 
cherished heritage or as an  outmoded burden to  be  substituted by  
the 'multicultural principle.' Still, the multiculturalism principle 
does not  imply a value-neutral society. An intense cultural 
diversification may lead to a blend of cultural elements f rom 
different traditions (a 'cviltural syncretism'); it may  also call for a 
specific form of 'cultural correctness'; e.g. in the form of 
affirmative actions. Ironically, cultural diversity has  generally led 
to fewer conflicts under  autocratic power or in hegemonies, than 
in democracies. Without a set of absolute values to  build upon,  
even democracies may  easily convert into camouflaged or overt 
authoritarian systems. The social mosaic made  u p  of ethnically 
diverse groups fighting against social exclusion and  any form of 
inequality may challenge the existing social cohesion; in  extreme 
situations, even the 'open society' may facilitate the growth of 
fundamentalism(s). The 'multicultural principle' enforced to its 
extreme may even undermine the established social and  legal 
hierarchies. H o w  the democratic State will manage to shape the 
normative and  legal foundations of the society's cultural plurality 
is of crucial importance. The pluri-cultural society needs to  foster 
a tolerant citizenry, capable of respecting other people's ideas and  
values. 



Atsushi Kondo addresses the changing position of 
minority groups in  contemporary Japan in  his essay 'From 'Mono 
Ethnic State' to Cultural Pluralism in Japan' (Ch. 5). H e  points out 
that b y  the end of 1990s some 1.4 million foreigners were living in  
Japan. Altogether, ethnic minorities compose some 5 % of Japan's 
population divided into: (i) 24,000 Ainu, (ii) 1.6 million 
Okinawans, (Hi) 2-3 million Burakumin, (iv) more than 1 million 
Koreans, and,  (v) 750,000 of other aliens, mostly foreign workers 
w h o  were allowed to  enter the country in mid-1980s. 

The indigenous Ainu people (mainly settled in  northern Japan) 
are recognised as a 'minority' in the meaning of the International 
Covenant on  Civil and Political Rights. The 1997 Promotion of 
Ainu Culture Law creates a base for the Ainu language and 
culture support measures. Also the Okinawans (living in  southern 
part  of the country) have the means to  promote their own culture, 
mainly through radio and  TV programmes in  the Okinawan 
language. Another minority are the Burakumin; w h o  were 
regarded as 'untouchable' and 'outcasts' in the past. The group 
participates actively in  mainstream Japanese culture and  with 
Japan's ratification of the International Convention on  the 
Elimination of All Forms of Racial Discrimination in  1995, a 
renewed impetus to  the debate on the Burakumin position in  the 
Japanese society arose. There are also some 230,000 naturalised 
foreigners (mostly 'old-comer' Koreans and Chinese), persons 
with dual citizenship and  Japanese returnees; i.e. former Japanese 
soldiers returning f rom China, where they were left behind after 
World War Two; the so-called Nikkei returning home f rom Brazil 
and Peru; and  students. 

Due to  the long history of cultviral and economic exchange and 
transaction between China and Japan, large Chinese commimities 
formed in Yokohama, Kobe and Nagasaki. Currently, the Chinese 
constitute the largest group of foreign students and  those 
employed in  Japan within the framework of the so-called trainee 
programme. Other 'newcomers' constitute (legal) migrant 
workers f rom the Philippines, Korea, Thailand, Malaysia, Taiwan, 
Iran, Pakistan or Bangladesh, and some 300 000 illegals. Following 
Japan's ratification of the Geneva Convention Relating to the 



Status of Refugees in  1980, some 10 000 refugees were granted 
permanent residence permits in  Japan 

The Japanese Nationality Law applies the principle of descent 
{ius sanguinis)-, i.e. Japanese citizenship is acquired f rom the 
Japanese citizenship of (at least one of) the parents. Naturalisation 
is required for obtaining Japanese citizenship by  the foreigner. A 
certain degree of assimilation, Japanese language proficiency as 
well as  (until 1987) the adoption of Japanese names constituted a 
sine qua non for  naturalisation. Currently, the number of persons 
with dual  citizenship is increasing, mostly due  to  mixed 
marriages. Children born in  mixed marriages may  retain dual  
citizenship u p  t o  22 years of age. Pursuant to  the ratification by  
Japan of the 1966 International Covenants on  Civil and  Political 
Rights and  the 1951 Geneva Convention, certain social a n d  
economic rights are guaranteed the refugees and  other foreigners 
permanently settled in  Japan; e.g. ' the citizenship clauses' were 
removed f rom the National Pension Act and  the National Health 
Insurance Act. Following the 1997 directives of the  Japanese 
Minister of Home Affairs stipulating that the interpretation of the 
'Postulated Japanese Citizenship Doctrine' ought  b e  left to the 
discretion of local authorities, some public posts have gradually 
opened to non-Japanese. In the light of the Japanese Constitution, 
Japanese citizenship is required for participation in  national 
suffrage. Access to  voting a t  the local level is left t o  the  discretion 
of the local authorities. 

Conclusively, the essay indicates that like other nations, 
contemporary Japan is seeking a modus vivendi between the 
preservation of its own  traditional cultural values, norms a n d  
institutions and  finding ways of facilitating an  active participation 
of the minorities in  the societal life of Japan. Indeed, contrary to  
the conventional image, trends identified in the  paper  indicate 
that the Japan's minority and  immigrant policy does not  differ too 
much f rom other Western countries. Hence, contemporary Japan 
also faces the broad scope of challenges related to  management of 
cultural plurality in  the country. 



2.2 Diversity Perception and Categorisation 

Janina W. Dacyl reviews The Logic of Construction of Protection 
Categories in Modern International Refugee Regime 1950s-1990s (Ch. 
6). The working hypothesis of the essay holds that the logic of 
denoting subjects of international protection needs to be  viewed 
against the backdrop of the so-called international refugee regime; 
i.e. implicit or explicit principles, norms, rules and  decision
making procedures around which actors' expectations converge 
with regard to  the settlement of refugee problems. States tend to  
form a consensus on  international protection categories to the 
extent that norms are not running against their' own  (actual or 
perceived) national interests. Hence, the core challenge of the 
international refugee regime is reconciliation of legitimate States' 
interests (particularly in the situation of the management of large-
scale emergencies) with those of the refugees. 

The article shows that after a thorough process of formulating 
of the 1951 Geneva Convention's 'classic' refugee definition, 
consecutive protection categories came into existence in a n  ad hoc, 
'reactive type o f  manner; usually in  the context of specific 
protection emergencies. Significantly, a broad range of diverse, 
not necessarily excluding, variables, were considered inshaping 
the legal structures of these protection categories: (i) type of flight 
causes (root causes, immediate cause, direct, indirect); (ii) type of 
immediate dangers behind the flight (threat to life, threat to 
health, human rights violations, hunger, loss of freedom, natural 
disaster, man-made disasters); (Hi) demographic and  other 
characteristics of refugees (age, health, sex, family, civil status, 
citizenship); (iv) refugee flow characteristics (single, mass flight); 
(v) mode of displacement (expulsion, flight, self-exiled); (vi) 
location (within/outside country of origin, first asylum country, 
tiansit country); (vii) legal basis for protection (1951 Convention, 
Statute, Protocol, the OAU Convention, Carthagena Declaration; 
humanitarian law, human rights); (viii) institutional protection 
responsibilities (UNHCR, UN, OAU); (ix) mode of screening 
(individual, en groupe); (x) responsibility for accepting refugee 
application ('refugees in orbit'); (xi) solution mode (returnees); 



(xii) duration (stayaways); (xiii) mixture of factors (location and  
cause (returnees). 

N o  doubt, the diversified character of the variables used  in 
shaping protection categories substantially hindered the 
consistent systematisation of these concepts a n d  terms. Drawing 
on Hempel's (1952) ideas about concept formation, most  terms 
naming and denoting subjects of international co-operation within 
the international refugee regime, should be  regarded as so-called 
'nominal' definitions, while a very few should b e  assessed as 'real' 
definitions. The process of naming subjects of humanitarian 
concern in  the period concerned was  based on  the Cold-War 
geopolitical paradigm. It held that an  equilibrium exists in  the 
international political system in which states were politically and  
logistically prepared to  'exchange' limited numbers of political 
refugees fleeing f rom political persecution in  'enemy' States. The 
relatively manageable numbers of those w h o  sought the  
protection at that time as well as a symbolic function the refugee 
issue played in  the East-West contention, implied that permanent 
asylum in the host country constituted a classic solution t o  any 
refugee problem in the period concerned. 

The post-1989 geopolitical transformations have created n e w  
challenges for the international refugee regime; for example, with 
regard to  the protection guarantees for persons fleeing f rom 
armed conflict or  those located within borders of the country of 
origin, or those w h o  were forced to  leave places of habitual 
residence due  t o  non-military internal conflict or  random violence 
by non-State agent of persecution. Other challenges concern the  
cultural foimdations of international refugee law. Addressing 
these challenges is not  only crucial for the smooth functioning of 
the whole international refugee regime, bu t  more importantly, it 
is no t  seldom a matter of life or death for millions of people in 
need of protection all over the world. H o w  these challenges will 
be addressed will n o  doubt testify about the humanity of today's 
global ecumene. 



Leif Ahnstr0m essay 'In the Public Space of the City: 
Lifestyles, Ethnicity, Mediation' (Ch. 7), constitutes an  attempt to 
shape a conceptual framework for the analysis of public 
sociability, which does not necessarily imply verbal 
communication between people, bu t  rather a mutual  awareness of 
co-presence, a perception of the 'other.' Concepts of 'public 
space,' 'lifestyle,' and 'ethnicity' are consequently related to the 
idea of 'mediation.' Drawing on Lefebvre's (1991) idea of 'social 
space' (i.e. encoxmter, assembly, simultaneity, assembled things, 
living beings, material objects, signs and  symbols produced by 
nature and society) and on  Giddens' (1979) concept of 'locales' 
(i.e. a bounded physical setting for human agency, events or 
circumstances connected with it), Ahnstrom distinguishes 
between: public, private and semi-private spaces. The 'public 
space of the city' stands for those urban locales which are 
accessible to almost everyone, where people move about. Viewed 
as a venue for tertiary societal relations, the concept covers even 
the notion of 'lifestyles'; i.e. diverse ways/styles of living which 
people demonstiate or show and which other people take notice 
of, i.e. 'perceive.' Lifestyles provide linkages to  topics discussed 
by people at large; hence, inter-subjective communication in  the 
public space of the city 'actualises' elements of: (i) knowledge, 
ideology, facts and fictions gathered in  earlier situations of 
experiences and learning, (ii) elements of one's particular 'life-
world,' as well as, (Hi) shared culture. 

Displaying one's own ethnicity is to exhibit one's belonging to a 
group of people w h o  consider themselves different f rom other 
groups. Ethnicity is easily conflated with lifestyles, since ethnic 
groups are expected to exhibit certain lifestyles. Modern city 
provides people with spaces to demonstrate different lifestyles, to 
meet and  'categorise' each other in terms of belonging to  this or 
that ethnic group; lifestyles and ethnicity are topics of every-day 
discourses and practices in the public and semi-public locales of 
the city. Such discourses also provides schemata of meaning(s) to 
the experienced encounters and tiansactions. The encounters, 
perceptions and responses to demonstrated lifestyles and 



ethnicity find a caisse de résonance both in  the public discourse as 
well as  in  the accompanying media narratives. Through their 
institutional sites, the urban discourses can consequently be  
related to  a specific geographic space; therefore, 'every discourse 
says something about a space - place or sets of places - and every 
discourse is emitted f rom a space.' It is also ' a  space of exteriority 
in which a network of distinct sites is deployed.' 

With regard to  the idea of 'mediation,' Ahnstroms reminds u s  
that into the 'life-worlds' (i.e. consciousness) of individuals enters 
'virtual reality,' which does not  exist in  physical, 'real' sense, bu t  
that has (for practical purposes) been assumed to  exist. Diverse 
information, entertainment, and  various intents affecting people 
emotionally and  in respect of their conduct, contribute to this 
fiction of existence of the 'virtual reality.' The symbolism of 
mediated experience and political discourses and  ideology, are 
then 'mixed' with news and  tales of a more or less factual nature. 
This 'mixture' of symbols and tangible facts, penetrates, 
consequently, the 'life-world's of people living in  cities with 
visible migrant communities. Indeed, it enters almost everyone 
and everywhere. The media supplies u s  with messages f rom all 
corners of the world; it supplies u s  with phantasms clothed in  the 
reality of contemporary and past  times, as well as with political 
reports f rom geographical settings in  the limelight. The lifestyles 
and ethnicity experienced in  direct face-to-face encounters, 
consequently blend with those mediated by virtual (or 'fake') 
reality. By providing an  element of factuality to  this, 
geographically boundless 'virtual reality,' the public spaces of the 
modern city, consequently constitute a backdrop for the 
mediation between; (i) pubhc and private discourses, (ii) the 
'present-here' and the distant there, (in) the 'present-now' and  the 
past. The encounters between groups representing different 
lifestyles are not  seldom interpreted in the light of perspectives 
borrowed f rom the past times a n d / o r  f rom distant places. N o  
doubt, this creates a whole set of challenges related to  the 
management of spatial pluri-culturality in the modern 'glocal'-
globalised, bu t  still local, societal reality. 



Karen Ross begins her essay 'Television and Minority 
Ethnic Viewers: a British perspective' (Ch. 8), by  regretting that the 
academic discipline of television studies has retreated f rom the 
field of audience research in  response to  elite discourses, which 
privileges the individual over the collective or what  might be  
called the 'post-modernist project.' Holding that the audience en 
masse can and does respond to the media's various blandishments 
through their subsequent patterns of behaviour, Ross insists that 
celebrating our distinctive uniqueness does not  have to  be  at the 
expense of denying and rejecting what  w e  share. Consequently, 
the essay (referring to the author's BBC-commissioned study) 
explores Black British identities. It concentrates on  the specific 
race-oriented themes and, hence, puts  into question the notion of 
a homogenous minority community. She speaks, instead, of 
diverse and  multiple identifications. 

Pictures of black minorities on  TV-screens were rarely 
perceived b y  the participants of the study as realistic or properly 
integrated into the community they inhabit; they were mostly 
peripheral to  the main action and lacked cultural authenticity. 
Black communities are frequently homogenised into a totalising 
blackness and black characters are rarely shown associating with 
other members of their family. With regard to  South Asians, they 
are portrayed on  TV predominantly in the relation to  the disaster-
and humanitarian aid-oriented programmes and are frequently 
preoccupied with exploring attachments to cultural traditions; i.e. 
arranged marriages. Characteristically, while older South Asian 
viewers believe that the characters were often too westernised, 
younger people feel that they represent quite realistic portraits, 
especially with regard to  the synergies between different cultural 
communities (Gillespie 1992 & 1995). Significantly, much of the 
criticism relates to lack of fit between the ethnicity of characters 
and that of writers, producers, editors and other members of 
programme production teams; still, the viewers recognise that 
even black writers will not necessarily write more authentic 
characterisations. While many viewers are quite satisfied with the 
presentation of such themes as racism and discrimination within 
narratives, there are resentments about the way  in  which black 



characters are then made  to  deal with situations. The way  in  
which black minorities are portrayed on  television has  not  only a 
negative effect on white viewers, bu t  also affects black 
communities. Consequently, lack of positive role models and  the 
way in which black characters are routinely stereotyped 
contribute to feelings of low self-esteem and failure. Significantly, 
for all the participants of the study, 'multicultural' has  come to  
mean cultural homogeneity, a proliferation of uni-cultures into 
which all their disparate and  diverse voices, interests, views, 
identifications and  practices dissolve into a formless mass of 
stereotypical essences. They insist on  the recognition of their 
difference to each other, and marking ou t  their own  
distinctiveness f rom aU the others w h o  might be  squashed in  
under  the generic terms 'black' or 'Asian.' 

Referring to  Kellner's (1990) idea of television as ' the centre of 
our symbolic universe' which provides repetitive and  mythical 
celebrations of dominant ideologies, Ross insists that there is a key 
issue of 'who  has  control over the image and in  whose likeness is 
that image constructed?' The growth of ethnic minority media 
around the world demonstrates, in her opinion, a supply-side 
response to the clear demand of ethnic communities to  see 
alternative images of themselves to those currently provided by  
the mainstream media. 'Why are "foreign" news events nearly 
always viewed through the ethnocentric lens of the outsider 
whose knowledge of the context is little more than what  s / h e  has  
read on the flight over?' 'Why not use local, indigenous news 
crews in order to report on  events which are taking place in  their 
country and about which they have more than a passing 
understanding? Ross concludes that most of the dissatisfactions 
expressed in  the study by  black viewers symbolise ' the cries of 
diaspora communities around the globe, whose lives are routinely 
constructed by  the mainstream majority media out  of nothing 
more concrete than their own  imaginings.' 



2.3 Multiculturalism, Diversity Management and 
Governance 

In his essay 'What Foundations for the Management of Cultural 
Pluralism?' (Ch. 9), Michael Banton regrets that despite the fact 
that international law recognised certain cultural rights and 
certain rights of individuals belonging to  minorities, so  far social 
scientists have not managed to recognise the relevance of formal 
law to  their own studies of inter-group relations. Even though 
human rights lawyers appreciate the data banks assembled by 
social scientists, the conceptual gap  between the two kinds of 
specialists is great and they scarcely ever meet or  communicate 
wdth one another. Banton insists that those w h o  wish to 
contribute to the enterprise need to  understand first the 
institutions through which human rights are formulated and 
implemented. N o  doubt, the quickening pace of globahzation 
poses n e w  challenges for international institutions. While in the 
past, the U N  action against racial discrimination was  seen as the 
foreign policy issue, nowadays,  'the biggest contribution to the 
elimination of racial discrimination will be that which results from the 
actions of States within their own territories.' 

Referring specifically to  the position of migrants and  other 
cultural minorities, Banton points out  that, at the beginning of this 
century the social science used the word  'assimilation' in  order to 
denote the process of becoming similar, while the concept of 
'integration' (borrowed f rom the mathematics) is used t o  denote 
making u p  into a whole. Still, the weakness of the 'integration' 
metaphor is that there are n o  wholes in social life comparable to 
those in  mathematics; hence, what  is the unit  into which an  
immigrant can be  integrated? Is the nation-state such a unit? 
Banton insists that, just as the decision whether or not  to apply for 
another nationality is a matter for each individual immigrant, so  it 
is for the individual consideration to decide which elements of his 
or her own (homeland) culture h e  or she wishes to retain. H o w  
the line is drawn between the public and private spheres is 
crucial, since in  the public sphere all residents and visitors have to 
conform to the laws of the State. Members of immigrant groups 
cannot claim en groupe rights, since they were allowed to  enter the 



State's territory as individuals. Therefore, if migrants profess a 
distinctive religious faith, they consequently enjoy individual 
rights which may  be satisfied only in the association with others. 
The argument for the recognition of religious (rather than ethnic 
or cultiu-al) pluralism, may  in Banton's opinion, be derived f rom 
the idea of consent, where adherents of different faiths and  those 
of n o  faith agree on  the voluntary character of membership i n  any 
religious community. The idea of consent has  weaknesses, 
however, since humans  can give or withhold the consent only in 
those social settings, in which they are influenced both by  the 
perception of their kin and  peers; the consent is also influenced by  
one's own  personal plans. 

Referring t o  racial classification, Banton reminds u s  that one of 
its main characteristics was  its supposed objectivity. Hence, the  
implication was  that individuals could exercise n o  choice. Still, 
when used in a census and  for ethnic monitoring, ethnic 
classification (made along behavioural and  associational 
dimensions), allows for some degree of voluntary self-
identification; some immigrant parents are more determined than 
others to  maintain values and practices of their own  homeland 
cultures. However, in  those cases when the immigrant parents 
enforce on  their children the norms which are inappropriate to  
the society in  which they are living, one could hardly claim that 
cultural maintenance would reinforce cultural pluralism. O n  the 
contrary, in extreme cases, this would imply a denial of some 
rights to  be  otherwise enjoyed in the host society. Moreover, 
considering the fact that the 'world order' is an  'order of states,' 
the groups which may  benefit f rom policies of cultural pluralism 
do not  all stand in the same relationship to  the states. 
Consequently, a distinction needs to be  made between situations 
in which the group remained in the same locations and  the State 
boundaries were moved, as  compared to  situations in which 
people leave their own state in order to enter a territory of a 
foreign state. Therefore Banton insists that individuals belonging 
to groups affected by the boundary changes have historical rights 
which cannot be  claimed by  migrants. Finally, the author draws 
the attention to  the fact that while the notion of 'cultural 



pluralism' designates a cluster of importarit issues, still, it may 
prove to be quite problematic in those types of situations in  which 
issues arise f rom the relations between ethnic communities rather 
than f rom the relations between individuals. H e  insists therefore, 
that the process of recognition should start with addressing the 
rights of individuals (rather than the group rights), w h o  identify 
themselves with others w h o  have similar characteristics or  beliefs 
and in this way, constitute communities. Since, the focus of 
management of cultural pluralism would consequently constitute 
the protection of individual rights, in Banton's opinion, the 
challenges involved are moral and political rather than legal ones 

In his essay 'MulHculturalism, Groups and the Individual' 
(Ch. 10), John Atchison points out  that in Australia the public 
policy of multiculturalism is a federal policy, matched by 
equivalent policies at the state and  territorial level. Much of the 
discourse on  multiculturalism concerns group identification, as 
well as their affiliation and association. Multiculturalism relates 
essentially to ethnicity rather than immigrancy (imigration), the 
fact of being a recent immigrant. Still, immigration has  been a 
central defining factor in  Australian social formation. Between 
1975 and 1982 the formal policy of multiculturalism was  given 
shape around the following four principles: (i) social cohesion, (ii) 
cultural identity, (Hi) equality of opportunity and  access, (iv) equal 
responsibility for, commitment to and  participation in  society. An 
historical survey of public policy on  multiculturalism u p  to  1986 
suggests a n  emerging three basic dimensions of the evolving 
policy: (i) language as power,  (ii) democracy, (Hi) social justice. 
Hence, Australian multiculturalism is being worked through in  a 
climate of major rethinking of fundamental relationships between 
the sovereign people and their elected representatives. The 
ongoing refusal of much of the official Australian discussion to 
admit the central role of language to ethnic self identification is 
part  of a wider argument and suggests the need to shift the 
argument to another level. Suggestions are p u t  forward that the 
rules for being Australian should be  that an  Australian is 
committed to  the Constitution, as amended by the people, to  the 



maintenance of Australia as  an  active democratic community, the 
equality of all Australians, and  custodianship of the land (and 
waters) which is shared by  all Australians. The advantages of this 
approach are that it retains the established strengths of Australia's 
institutional arrangements, maintains a continuity with its best 
traditions of a 'fair go'  bu t  demands change and development of 
all its people to achieve the ideals of social justice. The essence of 
the ongoing debate n o w  seems to  concern the  link between 
individual rights and group rights. At the 1995 Global Cultural 
Diversity Conference, the then Prime Minister Keating defined the 
essential balance of the multictiltural equation as: the  promotion 
of individual and  collective cultural rights and  expression on  the 
one hand; and  on  the other, the promotion of common national 
interests and values. Others commented that the right to engage 
in concerted activity for mutual  aid or protection is the paradigm 
communal right. For Atchison, rights do  not  come neatly divided 
into inherently individual and  inherently communal rights; most  
rights are sufficiently ambiguous that they can be  pushed in  
different directions by  political and intellectual struggles, and  the  
rights language serves to  reinforce the separation between the 
public role of the citizen and his or her private life. A bringing 
together of all approaches would show that f reedom is to  be  
achieved through, no t  despite, the matrix of group activity. Until 
there is a recognition of the common good Bauman's contention 
that the real transformation can only be  achieved in  widespread 
consciousness whereby all members of society grasp h o w  
individual welfare and freedom are tied indissolubly to  the 
common good, is some distance away. 

In the Australian context, a n  emphasis on the common good 
and on active citizenship working through at the daily regional 
and local levels gained strength in the post-1973 period. Still, 
Charles Taylor's (1994) sophisticated vision of communitarianism, 
which combines multiculturalism with social justice and  depends 
on a collectively acknowledged concept of the common good, is 
not yet achieved within Australian society. For Taylor there is a 
need of 'fusion of horizons' (producing the shared idea of wha t  
constitutes the common good) in order to  secure that 



multicultural society is kept together. Basic civil and political 
rights are not  sufficient to explain the solidarity which causes a 
multicultural society to cohere. Conclusively, for Atchison, once 
w e  accept the view that citizenship extends beyond civil and 
political rights to incorporate at least some elements of social 
justice, then w e  must  be committed to the idea of active 
citizenship. It is the common concept of social justice which gives 
meaning and  content to the concept of active citizenship; it also 
provides for vinity in ethnic, cultural and religious diversity. N o  
doubt, open democratic societies are more likely to  foster and 
achieve this ideal. 

In his  ' Sociopsycholgical Costs and Benefits of 
Multiculturalism: A view from Canada' (Ch. 11), John W. Berry 
claims that in spite of the fact that Canada has  always been 
culturally plural, a considerable impetus has  been given to 
multiculturalism by  the increasingly diverse sources of 
immigration over the past  century. Notwithstanding the 
numerous attempts to  assimilate Canada's diverse population to 
British cultural norms in  the past, as early as 1956 the Canadian 
Government's view was  that assimilation was impracticable as  a 
general policy, and by 1971, the policy of multiculturalism was 
announced. The 1988, 'An  Act for the Preservation and 
Enhancement of Multiculturalism in Canada,' and  the 1989 'New 
Directions' of the Ministry of Multiculturalism, implied that the 
multicultural view of Canada is promoted no t  just in  the 
Department of Multiculturalism and Citizenship, bu t  is 
encouraged in  all Federal Departments. The multiculturalism 
policy is seeking to manage intergroup and  interpersonal 
relations in  Canada by  creating some positive conditions 
conducive to  the adoption of the Integration strategy; a midcourse 
between the alternatives of Assimilation and Separation, and 
moving away f rom the social and psychological pathologies 
associated with Marginalization. While in one sense Canadian 
multiculturalism aims a t  balancing between collective rights and 
individual rights, (where collective 'life style' preferences should 
not constrain individual 'life chances' in another sense), it is also 



balancing between two sets of collective rights - those of the 
dominant society and  those of the various constituent groups. 

Consequently, the author distinguishes between two  immediate 
benefits of the Canadian policy of multiculturaUsm: (i) it 
demonstrates its social concern for the quality of human  relations 
in Canada and  makes all people aware that their ethnocultural 
and individual needs are no t  being ignored; and,  (ii) it serves as  a 
'primary prevention' programme in which known factors are 
used in  order to  foster positive relations and adaptations, rather 
than waiting until problems appear. Since the intention is to give 
every individual and ethnocultural group a place and  a sense of 
belonging in  the Canadian society, psychologically such a sense of 
place may again provide a boost to  morale and self-esteem. 

The essay puts  the Canadian experiences with multiculturaUsm 
policy, into the broader analytical framework for the  study of 
inter-group relations in  pluri-cultural societies. Two contrasting 
perspectives of cultural group relations in  pluri-cultural societies 
are identified: (i) the mainstream-minority view insisting that 
cultural pluralism is a problem that should be  reduced, and  (ii) 
the multicultural view which maintains that cultural pluralism is 
a resource that should b e  nurtured with supporting policies and  
programmes. The key question of transcultural psychology, the 
authors own discipline, concerns 'under  what  conditions can w e  
all live together in  a plural society?' Psychological research in  
plural societies has  traditionally been divided into: acculturation 
and ethnic and  race relations. The following four  strategies of 
acculturation and  inter-cultural relations may  be  distinguished: (i) 
assimilation, (ii) separation, (Hi) integration, (w) marginalization. 
Hence, while acculturative stress is always a possible concomitant 
of acculturation, it may be  reduced if both the participation in the  
larger society and  the maintenance of one's culture are welcomed 
by the larger society. Clearly, any successful integration policy 
needs to  promote a non-ethnocentric pride in one's own group -
one that recognizes both the group's positive qualities and  the  
limitations, both the group's  uniqueness and  the commonalities 
with others. 



Berry concludes that for Canada, the only viable and realistic 
course is to  pursue the  Integration option. H e  also undelines that, 
in  a sense, the  pendulum appears to  swing away f rom a concern 
for particular heritages, toward a concern for national unity; away 
f rom the celebration of our  numerous cultural identities toward 
the promotion of emerging Canadian identity, where ethnicity is 
n o  longer a substantial predictor of social status. 

Franqois Grin's essay 'On the use of economic instruments 
in the governance of diversity' (Ch. 12), which analyses human 
diversity (specifically linguistic diversity) in  terms of governance, 
rests on  the so-called 'economics of language' approach. It 
concentrates on  non-elective forms of diversity (such as people's 
first language, their ethnicity and  culture) and  retains the 
individual agent as  the basic unit  of analysis. Grin holds that the 
notion of 'linguistic diversity' may well be  the federating concept 
that could link various societal discourses around such issues as: 
(i) language communities and linguistic minorities; (ii) ethnic 
minorities and  nationalism; (Hi) migrant communities; and  (iv) 
indigenous peoples. Hence, the governance of human  diversity 
needs to  be  viewed as the key social challenge that connects these 
four spheres with each other. It also poses a whole range of 
questions that both the society and  democratically elected 
authorities need to deal with; e.g. the role of languages in 
schooling system, in international or  supra-national entities, in 
health and social sectors; in  the labour market, or  in the 
commercial services. Since language has many  of the traits of 
'public good,' where market mechanisms typically fail to  ensure 
that an  adequate level of the concerned commodity will be  
secured, there are economic as well as political reasons which 
justify state intervention in  the governance (or management) of 
linguistic diversity. While 'management'  focuses on  effective 
processes and  efficient outcomes, it rests sometimes on  
simplifying assumptions. Reality usually turns out  to  be  too 
complex to  lend itself to the direct application of the 
'economizing' principle connecting the resources and results 
effectively and  efficiently. 'Governance' may be  understood as a 



somewhat broader concept than 'management'- as a social 
function involving the management of interdependent individuals 
and groups.' Still, the author insists that in  public spheres, the 
'management'  may  be  broadened in order to consider factors such 
as: (i) power inequality of actors; (ii) immaterial and  symbolic 
values and  hence, notions like (aggregate) welfare (or 'common 
good'), justice and  fairness; (in) difficulties of forcing non-material 
values into the straight jacket of utility theory (i.e. that some 
values are incommensurable); (iv) democratic deficit in  'solution-
oriented' management logic. 

With this theoretical framework in  mind. Grin insists that 
increasing diversity has a n  effect on  aggregate welfare through 
changes in  costs and benefits which are not  only restricted to 
financial and material ones, bu t  also include non-material 
dimensions. The costs of diversity will therefore include no t  just 
the financial outlays needed to  provide state services in  an  
increasing variety of languages, bu t  also the possible displeasure 
incurred by  members of the majority group that are distressed by 
seeing the dominance of their language and culture being eroded. 
Symmetrically, the benefits of diversity include not  just the  fact 
that a linguistically diverse society is likely to  embody greater 
dynamism, and  hence to  perform better in  the context of 
globalisation, bu t  even direct enjoyment felt by  members of the 
majority group w h o  enjoy diversity for its own  sake, or  by 
members of minority and  immigrant groups w h o  see their 
languages earning full recognition. Adopting one or another 
representation of the costs and  benefits associated with different 
policies will, therefore, have a major effect on  the type of 
decisions that will be  advocated. Interaction-oriented policy 
analysis would focus on  h o w  actors with diverging interests or  
preferences will bargain in order to impose one representation or 
the other. Problem-oriented policy analysis will examine costs and 
benefits a t  a closer range to  see which representation is more 
accurate. Still, beyond the fundamental intuition about the rate a t  
which costs and benefits rise with increasing diversity, relatively 
little can be  said about them. Grin concludes that much  remains to 
be studied in order to  move f rom abstract algebraic analyses to  



more manageable interpretative instruments. N o  doubt  it is not  
enough to approach the diversity governance with standard tools 
rooted either in  a legal or  a human  rights perspective, because 
there is a restatement of moral or ethical principles which often 
come down to  little else than preaching to  the converted. 

Jagdish Gundarra's paper on  'Education and Community 
Relations in the European Context' (Ch. 13), focuses o n  the nature of 
governance of European pluri-cultural societies. Gundarra 
reminds u s  that, the issue of 'belongingess' exerts considerable 
impact on  the status of settlers in  Europe. Diverse labels and 
denominations are being applied in  order to exclude the migrants 
f rom the body of European politics. Taking a historical 
perspective, Gundarra holds that to  suggest that European 
societies have recently become diversified or  multicultural 
suggests that there have been n o  historically based diversities and  
that the onus of diversity in European societies lies o n  the 
immigrants. If European nation-states are presented as inherently 
monolithic, monocultural and  monolingual, this may  lead some to 
one common perception that the groups w h o  are seen as being 
different are also the cause of problems created by  societal 
diversity i n  Europe. Gundarra insists that ethnically-based 
genealogies of European nation-states are only one aspect of 
European identity, the other aspect is the post-enlightenment 
phenomena of a political and bureaucratic framework within 
which democratic and egalitarian nations function. Altogether, 
these national and  societal frameworks can provide conceptual 
basis for the recognition of equality as a n  essential aspect of 
European citizenship; and  hence, for removing various forms of 
discriminatory measures. 

Bearing in  mind that, at the cognitive level, non-Europeans are 
trilled by  the simultaneous unitary nature of governance 
structures in  Europe and  the diversification of European societies 
along the dimensions of culture or class. Consequently, they have 
difficulties comprehending of their' own  presence in  Europe as 
the cause for many problems involved in spatial multiculturality 
in the region. Gundarra insists that it is not  correct to  refer to 
migrants as 'Western Europe's new ethnic minorities.' The basic 



problems for n e w  settlers - i.e. the question of nationality and  
citizenship - are unrelated to ethnicity. Consequently, the notion 
of 'ethnicity' as currently used by  social anthropologists, is 
certainly not  helpful in  clarifying this complex issue, unless 
dominant ethnicities are included into (any) analytical framework. 
A more systematic analysis needs to  be  undertaken in  order to  
explore differences between the national (historical) minorities 
and 'ethnic' minorities, as well as  to  address the issue of h o w  
centralised nations are exlusive or  inclusive of marginalised 
communities. 

European nation-states have also have to  face the  issue of 
secularism which not  only raises questions about the  political 
system, bu t  also about the education and  community relations. 
Gundarra insists that issues of religious instruction is par t  and 
parcel of the private domain and  should play n o  role in  the public 
domains within secular societies; even though religious and 
spiritual knowledge and  comparative s tudy of religions might be 
the par t  of the public domains and, hence of the  education 
systems. Hence, the key challenges of modern secular states 
concern on  the one hand, equal treatment of those with  different 
faiths, and  on  the other, the accretion of feelings, ways of seeing 
and understanding by European nations of those w h o  are 
classified as  the 'other'. 

At the cognitive level, a profound barrier to improved 
community relations (particularly with regard to  cultural and  
educational domains), constitutes the epistomisation of the 
immigrant as ' the  other' or ' the Oriental'- the one w h o  is different 
f rom 'us. '  Consequently, h o w  has  such a narrow definition of 
nations emerged in Western Europe? There is a n  expectation that 
a critical inquiry into the evolution of idea of 'otherness' in  
European thought, will shed some light on  h o w  to  deconstruct it, 
using alternative systems of thought or  historical frameworks. 
Gundarra insists that the academia, (especially political science) 
faces a challenge of assisting in devising a shared civic culture 
which would be  capable of ensuring rights and responsibilities of 
all individuals and  groups in a secular society. The threats to 
secular politics by various fundamentalisms across the world 



cannot be  ignored. While the secular polity can protect the sacred 
at the private level, the core issue remains - h o w  t o  cross-fertilise 
ideas from other civilisations with European thought to  develop 
n e w  syncretic identities? H o w  these challenges will b e  met  will 
have a crucial impact on  the peaceful and eiiriching spatial co
existence of groups with diverse ethnic and  cultural backgrounds 
in  Europe. 

3. An assessment: A need for normative 
guidelines of pluri-cultural conduct in  the global 
ecumene? 

3.1 Cumulative research findings 

The cumulative research findings presented in  the  essays written 
for this volxmie bring to  the fore the question of ways of 
constructive dealing with cultural diversity. The question may  
also b e  posed about h o w  to  shape normative gvddelines for pluri-
cultural conduct in  (what macro-antropologists call) the  'global 
ecumene.' N o  doubt the question about shaping such normative 
guidelines for pluri-cultural conduct in  the global ecumene is 
reinforced by  such profound processes currently taking place a t  
the global systemic level as: (i) globalisation processes; (ii) post-
1989 geopolitical and social transformations in  Central and 
Eastern Europe; (in) large-scale migratory movements. 
Globalisation reduces cognitive, spatial and  temporal 
distantiation within the entire human  habitat. It is par excellence a 
dialectic phenomenon which links social processes, events and  
relations at 'distance' with local contextualities; hence, events 
taking place a t  one pole of a given relationship are potentially 
capable of generating diametrically diverse outcomes a t  the  other 
pole of the relationship. Hence, two disparate dimensions may  be  
identified within the notion of the 'global village' itself: one all 
embracing ('global') and the other one significantly close 
('village'). The traditional connotation of the idea of state 
sovereignty is being challenged both by  the globalisation's 



centralising and  decentralising tendencies; the significance of state 
borders' as  definite external barriers to  the circtdation of people, 
goods, services and ideas is being seriously p u t  into the question. 
At the cognitive level, all those similarly thinking are denoted as 
'we,'  while all others tend to  belong to  'they'-category. In this 
context, the ethical interdependence which seems to  b e  o n  the rise 
in the 'global village' designates a shift (transformation) in  the  
perception rather than external, technical transformation 
processes; it signifies a recognition that there exist some 
imiversaUy bounding values and principles - denoted by  Kant as  
' the public law of Mankind' and in  modern discourse known as 
'duties beyond borders' - which always need to  b e  respected by  
the civilised international community. 

The essays presented in  the volume also indicate that  post-1989 
geopolitical and  social transformations in  Eastern- and Central 
Europe, not  only seem to  imply the reinforcement of 
democratisation processes in  the region. These processes also 
bring about the replacement of the cold-war's bipolar balance of 
power b y  a some more unstable multi-polar balance of power 
based (mainly) on  economic and  cultural indicators, as  well as the  
rise of diverse destabilising processes; notably internal ethnic 
conflicts. 

Finally, even large-scale human  mobility constitutes a powerful  
impetus into the generation of pluri-culturality within the 
receiving societies; hence, it also actualises the question about the 
constructive handling of cultural encounters. 

3.2 The future analytical agenda 

The research findings of the volume seem to  reinforce the 
question about shaping normative guidelines for dealing with 
cultural diversity. Against this backdrop one should bear in mind 
that traditional ways of referring to the first, second a n d  third 
world, are increasingly being replaced by  categories based on  
cultural and civilisational indicators. The notion of 'civilisation' 
embraces both common, objective indicators (such as language, 
history, religion, habits, institutions and norms) as  well as  a 



subjective self-identification. Thus, there is potential for an 
individual to  change h i s /her  own (cultural) identity, and, hence, 
seen in  a broader perspective, for any civilisation to  be subjected 
to  transformation pressures. 

Western civilisation's cultural cannons, cover, inter alia such 
principles as: respect for human dignity, individualism, 
constitutionally guaranteed division of powers, equality, human 
rights, freedoms, the rule of law, democracy, division between the 
State and the Church, liberalism, etc. Bearing in  mind the 
increasing frequency of encounters between western civilisation 
and non-western civilisations, the question may  b e  posed about 
the degree t o  which western civilisation's norms and principles 
are (or should be) applicable in non-western cultural contexts. 
H o w  should the common normative guidelines for the  global 
ecumene be  shaped in  order to  maintain a sufficiently strong 
'commtmity of values,' and, hence, to  reinforce systemic stability 
at the global level? What should be  the connotation of the  idea of 
constructive pluralism? What sort of diversity-related values and 
principles should be  regarded as a 'common good' of all 
hxmianity, not  withstanding a n  individual or  a n  en groupe 
religious affiliation? What sort of challenges are posed in  the 
process of translating these (frequently quite abstract) principles 
and values into legal norms, rules and implementation 
procedures which might be  functional in specific regional 
contextualities? What does the notion of 'effectivity' designate in  
the context of diversity management? What are the major 
challenges involved in  ensuring the tenant of 'democratic 
legitimacy' in contexts of diversity governance? Finally, in what  
way should the idea of 'cultural citizenship' advocated by  the 
UNESCO be  promoted in  order to be  feasible (in its diverse 
connotations) within the broader legal framework of one single 
formal citizenship of the nation-state? 

3.3 Normative guidelines 

Undoubtedly the articles presented in  this volume indicate that a 
simple cultural diversity (i.e. spatial and temporal co-existence of 



groups with diverse ethnic and  cultural backgrounds) does not  
(necessarily) imply that one is concerned /deal ing with a full-
fledged cultural pluralism. The on-going globalisation processes 
do  not  concern all individuals and  regions, neither d o  they 
concern all societal domains. Is it really t rue that w e  are 
witnessing the emergence of a global society? Is there a need for 
international consensus with regard to  the  connotation of the idea 
of a global ethics, - promoted both by  the  U N  and  b y  UNESCO? 
H o w  d o  processes of globalisation versus cultural diversity 
function, and  what  sort of challenges these pose in  contexts of 
historical/territorial minorities, as compared t o  the situations in  
which the so-caUed 'visible minorities'- the  migrants are 
involved? 

Internationally bounding norms which regulate the State's (and 
its population's) behaviour i n  the himian rights issue area, 
presuppose a n  a priori given State consent. States are not  seldom 
reluctant t o  sign such international treaties, which they assess 
0ustly or  not) as  difficult to  comply with. Even non-State actors 
(NGOs, the so-called civil society's representative, transnational 
movements and  networks) increasingly impinge o n  the  
coexistence of individuals and  groups with diverse ethnic and  
cultural backgrounds. Consequently, there are reasonable 
grounds to  maintain that even civil society should share the 
burden of 'everyday'-handling of cultural diversity in  a 
constructive manner. Still, these initiatives should no t  be  regarded 
as a substitute for the  norm-shaping (creating) function of the  
democratic State; o n  the contrary it is only a democratic State 
which has  the  required legitimacy to  shape legally bounding 
norms for diversity governance, as  well as  required implementing 
powers i n  order to  secure implementation, control and  
monitoring of these norms. The civil society's initiatives should 
rather b e  regarded as a means of exerting moral and ethical 
pressures on the State to deal with pluriculturality in  a 
constructive way. With regard to  its formal status, tentative 
suggestion can b e  made  that the proposed civil society's 
normative guidelines for pluri-cultural conduct i n  the global 
ecumene could b e  regarded as 'customary law' (the term in use in 



international law). Assuming the non-binding character of the 
postulated norms, the impact of these qviidelines on everyday 
human interactions in pluri-cultural contexts might be placed at 
the cognitive level; breaches of norms would be  regarded as 
'uncivilised' the guidelines assumptions about the way in  which 
individuals and  groups with diverse ethnic and  cultural 
backgrounds should behave  vis-a-vis each other. 

3.4 Postulated community of values 

It is ovir contention that the proposed normative guidelines would 
epitomise commimity of values which might be  derived f rom the 
so-called 'constructive pluralism'-postulate. Consequently, these 
would refer, inter alia to: respect for human dignity-principle, the 
right to  free choice and to  change ones own  (ethnic and  cultural) 
identity, the right to  be different, tolerance, equality, participation, 
representation, recognition, non-discrimination and  non-
exclusion, to  name only few. 

At the most basic level, the analytical and conceptual challenges 
involved in shaping the proposed normative guidelines concern 
culture-bounded notions of (ethnic and national) pride, revenge 
versus forgiveness, and, the importance of these notions for ethnic 
conflict resolution. The same applies to  such key notions 
(mentioned in section 1.1.) used in the discourses on  cultural 
plurality as 'multiculturalism' versus 'multiculturality,' the 
meaning of ethnic 'empowernment'  at the individual and group 
level, and not  least differences between the notion of 
'management' versus 'governance' of pluri-culturality; where the 
'governance' would be  seen as a more ' top-down' normatively 
grounded mode of dealing with multiculturality, while the 
'management'  would stand for a more 'value-neutral' and 
'effectivity'-oriented approach. 

In conclusion of the challenges involved in dealing with pluri-
culturality explored in the essays written for this volimie, it 
appears that the label- 'between universal values and unbounded 
diversity' would well catch (assess) the core analytical tensions 
involved in studies of cultural diversity which were carried out  



within the framework of the UNESCO-spor\sored network 
'Management of Cviltural Diversity/ since 1995. It symbolises the 
analysis into the community of values a t  the global level, which 
seems to  be  a sine qua non prerequisite both for the maintenance of 
systemic stability and  not  in  the least for mutually enriching the  
coexistence of individuals and groups with ethnically and  
culturally diverse backgrounds. It is our  hope that the network's 
continued research into the community of values for unboimded 
cultural diversity, will contribute to  the conceptual foxmdations of 
normative guidelines for pluri-cultural conduct in  the global 
ecumene. 





PART ONE: 

Diversity Creation and Dynamics 





Chapter Two: 

Europe: The N e w  Melting Pot? 

Catherine Wihtol de Wenden 

1. Introduction 

After the Risorgimento, Massimo d'Azzeglio declared: W e  have 
made Italy, now we have to do the Italians.' Nowadays, w e  covdd say 
that once w e  have bvult the Etiropean Union, w e  have to make the 
Europeans. The 1993 Maastricht Treaty on European Union, 
solemnly proclaimed in Article 8 that: 

1. Citizenship of the Union is hereby established. Every person holding the 
nationality of a member State shall be a citizen of the Union. 
2. Citizens of the Union shall enjoy the rights conferred by his Treaty and 
shall be subject to the duties imposed thereby. 

In spite of the fact that since the 1993 Maastricht Treaty on European 
Union, in its Article 8, the Member States have decided to give birth 
to European citizenry, European citizenship stUl seems to remain far 
from the nationals of Nation States. The reason is that the proposed 
concept of European citizenship is not defined by  a people, a 
territory with fixed borders, nor a common language and history or 
by a consensual culture. Moreover, since in its practices, there might 



occtir an element of democratic shortages, a consequence is a delay 
of the effectiveness of a fuU-fledged citizenship. The lack of symbols 
of affectio societatis give instead way to the reign of experts, as well as 
to the development of a 'sad' and 'grej^ citizenship. 

This difficulty to define itself and to be lived through takes its 
roots from the conflictual history of relationship between Europe 
and citizenship, illustrated by three foimding paradoxes: 

The first paradox lies in the fact that modem citizeriship has been 
built against 'Europe'; i.e. Europe of monarchies and great empires 
have had to  face with newly b o m  Nation States. 

A second paradox of European citizenship is that it proceeds from 
some distanciation towards Nation, while Nation States and 
Citizeriship were forming before a couple of rivals and associates: 
thus the idea of a European supra-nationality seems to create a 
spontaneous misimderstanding, restoring old fears (Wihtol de 
Wenden 1996:49-60). 

The third paradox is that European citizenship challenges many 
classical definitions of citizenship founded on a mutual obligation 
between the citizen and the state. Consequently, when there is no  
state are w e  able to imagine the exercise of citizenship with some 
rights, but few visible duties and with references to populations, 
cultures and territories in a constant evolution? 

In spite of the fact that Art. 8 of the Maastricht Treaty symbolises 
the EU member states' desire to become the heart of a renewed 
citizenship, the construction of the European citizenship represents 
an immense imdertaking, indeed; mostly since in its search of itself it 
still lacks of symbolic imaginaries. Consequently, the major 
challenges involved are: 

(i) the need for dissociation between nationality and citizenship 
(at the constitutional level); 
(ii) necessity of elaboration (after centuries of conflicts) of a 
common European culture beyond national borders; 
(Hi) the defining of new civic values to complement those 
included in the catalogue of civic values of the 1789 (French) 
Declaration of Human Rights. 

The 'European project' has been first formalised in the area of 
economic co-operation and with regard to freedom of trade (CECA, 



Commimauté Européertne d u  Charbon et de I'Acier, 1954; EUR-
ATOM and EEQ European Economic Commimity in the Treaty of 
Rome 1957) and, at the latter stages, enlarged to political domain 
(election of the European Parliament at xmiversal suffrage 1979, Acte 
unique 1987, Maastricht 1993, Amsterdam 1997, Euro 1999). Also the 
scope of state-membership has been enlarged from six members in 
1957 (France, Germany, Italy, Benelux), to nine in 1972 (Denmark, 
Ireland, United Kingdom), then ten in 1981 (Greece), twelve (Spain 
and Portugal 1982) and fifteen in 1995 (Austria, Sweden, Finland). 

But the European citizen feels very far f rom this process, mostly 
due to: (i) the strong attachment of Nation States to the exercise of 
their sovereignty (particularly with regard to border control, 
nationality and asylum policy); (ii) the rise of regionalism and, (in) 
'the reign of experts.' To 'European experts', Europe may look like 
'a  club,' sharing a minimimi of common values (liberalism, free 
trade, individualism, democracy, secularism, reconciliation between 
France and Germany, East and West); as, to paraphrase Jacques 
Delors - an 'imidentified political object.' 

In a way, one may view European citizenship as this of the 
antique Rome, with a series of concentric circles: a dynamics of 
centre/periphery interactions, distinctions between middle 
classes/excluded, and, in a neo-tovirainian approach, it is 
constructed around a civility (dvilité) made of urban values 
{urbanité). Bearing in mind that 'Europe of citizens' follows the 
decided in 1957 'Europe of workers,' it still needs to be  remembered 
that strengthening of the political content (of the idea of European 
citizenship) wiU not be possible without a clearly declared political 
wUl. The formal treaty obligations are simply not enough! 

Moreover, the on-going process of the construction of European 
citizenship also needs to take into account an  impact on European 
politics, which is exerted by the immigration into common European 
Space. Indeed, among the various factors which influence the 
conceptualisation of European citizei\ship, immigration plays an  
important role. 

Concltisively, it is for this very reason why this paper wiU focus 
on the impact of immigration on  the content of European 
citizenship. Hence, it also addresses the restraints brought about as a 



consequence of the institution of 'European citizenship' on the 
condition of Third Country Nationals legally residing within the 
borders of the European Uruon. 

2. Defining European Citizenship 

In his introduction to Antye Wiener's (1997) book on European 
citizenship Practice, Charles Tilly says: 'Citizenship grew u p  as a 
feature of strong, centralised States, yet to-day the European Union's 
form of citizenship attaches its members to an  institution that is not a 
state and may well imdermine states as Eiirope has hitherto known 
them.' 

Having in mind Jean Bodin's definition of national citizenship as a 
mutual obligations between the citizen and the State, the European 
citizenship cannot be defined by the classical attributes of 
citizenship. The Nation-State's loss.of its traditional monopoly of 
providing references, challenges the former relationship between 
nationality and citizenship. 

In this context, this evaluative (European) citizer\ship, which 
emerges in an evaluative territory vdth non fixed member states, 
populations or cultures, and beyond the national framework, is 
being challenged by the immigration. 

2.1 Citizenship and Europe: rivals and associates 

If Europe of great empires and monarchies has been questioned, in 
the past, by the institution of citizenship as a new invention of 
peoples to challenge the 'European concert,' the citizenship is also 
questioned by Europe nowadays, - since Etiropean citizenship is 
referring to different sort of relationship than one between the 
Citizen and the Nation-State. 

2.1.1 The idea of'Nation' 

Initially, the concept of 'Nation' and the idea of 'Citizenship' were 
not regarded as contradictory: by the end of the 18th century and 



well into the 19th, 'Nation' and 'Citizenship' seemed 
complementary, before dissociating themselves at the end of the 
19th and well into the 20th century. It is acceptable to  think that the 
modem concept of the Nation was b o m  at Valmy, September 20, 
1792, when France defeated the Pnissians to the cry of 'Viva la 
Nation':^ the armed Nation symbolised, hence, the defence of 
citizenship and the affirmation of national sovereignty. In 1848, the 
nationalistic movements (which would notably shake Italy and 
Axistria-Hungary), were equally bound to the quest for citizenship 
and independence. However, it is not vintil the end of the 19th 
century that the idea of Nation is going to split (particularly in 
France) between (i) ' a  popular nationalism' - defined by Michelet 
and niiistrated by the Commune of 1871-, and, (ii) 'anti-
parliamentary nationalism' - protectionist and even xenophobic, 
with an  element of regionalism (Barres) as weU as elitist and 
conservative tendencies (Maurras) after the defeat of 1870.^ In 1882, 
the celebrated definition of Emest Renan {Qu'est-ce qu'une Nation?) 
impHed the break between Nation and citizenship: and, a century 
after 1789, proposed, in a revisited social contract, an  osmosis 
between the citizenship and the Nation: 'The nation is a soul, a 
spiritiial principle, a will to live together,' and its existence is an  every 
day (continuous) plebiscite. The republican school of Jules Ferry also 
contributed to this fusion between Nation and citizenship broken 
afterwards by I'Action Franqiaise and the Vichy Regime. Today, the 
distinction between nationality and citizenship seems consummate 
with the citizenship based on residence locale, which is dissociated 
from nationality; with European citizenship, as well as with the 
rising of micro and macro-nationalism with ethnic ptirification to  the 
East and national- {les Frangais 'de souche') or regional (Italy, Belgium) 
preferences to the West. 
2.1.2 Citizenship 

1 'Long live the Nation/ 

2 Barres w a s  traditionalist attached to the right-wing idea of the Nation founded both  o n  the 
principles of soil (ius soli) a n d  ancestry (ius sanguini), while Murras, another right-wing thinker, 
founded  the Action Franqaise striving to the restoration of monarchy. 



According to the Académie Frangaise dictionary of 1694, the citizen 
was originally defined as the resident of the city, afterwards it was 
identified by the social contract (theory) within the framework of the 
State, before being bound to the Nation; le petit Larousse defined the 
citizen as the member of a State, and considered h im as a subject of 
political rights and duties. 

In France, citizenship preceded nationality; as prescribed in  La 
Déclaration des droits de I'Homme et du Citoyen^ of 1789, it covers a 
space more vague and more dynamic than nationality, prescribed in 
the Civil Code. Rather than being defined in terms of a right, 
citizenship would be  then regarded as a quality, (even of capacities), 
written in variable (diverse) geometry, local, region, nation state, 
Europe, the world; some have added to it also enterprise or 
environment. 

However, with these (often tied to nationality), conclusions, the 
reciprocal citizenship between Europeans of the European Union at 
the local level, excludes form the exercises of the local political rights 
those EU residents who come from non-EU countries; hence, the 
European Union can create a citizenship but  it cannot grant a 
nationality! In spite of the fact that in crisis t j ^ e  of situations, the 
institution of citizenship is being challenged either by the 
precedence of membership to a different (religiotis or ethnic) 
commvmity(ies); or by the coimter tendency of the excessive 
individualism, the idea of citizenship displays- compared to other 
alliances- strong survival capabilities: hence, the 'citizen' was neither 
ovisted by the 'comrade,' nor by the 'consumer' or 'user'! One may 
also ask whether the citizer\ship agrees right away, or if it is 
gradually gained, pursuant to the fulfilment of some conditions: (the 
most essential being nationality). 

In 1789, the priest Siéyés distinguished in his essay Qu'est-ce que le 
Tiers Etat?,* between active and passive citizenship. This distinction 
which was applicable to France (for almost a century), implied that 
the active citizenship was characterised by the fact that only men 
were entitied to citizenship according to citizenship law of 1848. 

3 'Déclaration of ihe Rights of Man and Citizen.' 
4 What is the Third State? 



Gradually other characteristics also evolved: (i) the age when a 
person coiold exercise his /her  voting rights went f rom down f rom 21 
to 18 years of age in 1974; (ii) the indignation by court decision; (Hi) 
the practice of certain professions (i.e. the military imder the Third 
Republic); (iv) sex (women did not acquire the right to vote imtil 
1946). Hence, since nationality itself did not always confer the full 
exercise of citizenship (i.e. case of the second poll of colonial 
Algeria), there existed French nationals who were not French 
citizens! 

Inversely, there was also the case of citizeriship without 
nationality. During the French Revolution the question of linkage of 
citizenship and nationality was not posed: the revolutionary logic 
elevated the position of citizens to 'good' non-French persons and 
pronoimced 'bad' citizens as foreigners. The Constitution of 1793 
accorded citizenship to  those who  proved civic and loyal spirit to the 
cause of the revolution. The Commune of 1871 also broadened the 
scope of the definition of citizenship those foreigners who  engaged 
in the revolutionary struggle. 

A century later, during the 1980s, the theme of the 'new 
citizenship,' (developed notably by  the French-Arab movement) wiU 
look to resume with this tradition which disassociated nationality 
and citizenship. This dissociation of nationality and citizenship is 
currently founded at the local level, where the concrete participation 
with city affairs is linked to the residence rather than to nationality. 

Moreover, the fact that European citizenship established by the 
1993 Treaty of Maastricht is founded on the idea of reciprocity of 
rights between citizens of EU Member States, opens a constitutional 
breach in the exercise of sovereignty in the EU Member States, 
especially at the local level, where the exercise of sovereignty in  local 
elections was reserved xmtil then exclusively for nationals. In this 
context, in needs to be borne in  mind that in a number of individual 
EU Member States (i.e. Sweden, Dervmark, Netherlands and 
Norway) the right to vote at the local level was accorded to 
foreigners (including those outside of the community) as  early as the 
middle of the 1970s. Certainly, this provides other examples of the 
disassociation between citizenship and nationality in the exercise of 
sovereignty at the local level. 



The exclusion of newly arrived individuals (including nationals) 
from enjoying citizenship of the countiy of their residence, signifies 
once more that citizenship does not agree right away; it would be 
then tied to the acquisition of a sort of urban civility and western 
values; while at the margin, populations will remain lacking the 
socio-political tie to the places of residence as well as other residents, 
for whom only apply commvmity rules. Hence, as Jean Antoine 
Nicolas de Condorcet (1743-94) maintained, one is not b o m  a citizen, 
one becomes one through the instruction (or, as one wotild say 
today, through acquisition of information). With exception for the 
cases of naturalisation and voluntary acquisition of the nationality, 
one does not generally choose their nationality. 

The institution of citizenship is linked to the idea of 'brotherhood', 
while 'liberties' and 'equality' are rights ascribed to its subject(s). 
Bearing in mind that the institution of citizenship is inseparable from 
its political and democratic references and as well as from 
maintaining the ties of skittish cohabitation within the Nation-State's 
territory, there are some powerful indicators that the institution of 
citizenship is currently being threatened by a nim\ber of 
phenomena, such as: (i) the excessive individualism (searching for 
security in closed enclaves), (ii) the tribalistic identity; (in) world
wide ultraUberal consimierism, and, (iv) the 'world of networks.' 

Additionally, the idea of 'European citizenship' imply that the 
institution of citizenship has ceased to be Hnked to national idioms. 
An important consequence of this founding paradox of the birth of 
Eviropean citizenhip, is a deficit of both of symbols as weU as of its 
meaningful connotation. Hence, the content of the institution of 
European citizenhip needs to be looked for beyond the Nation-
States; it also calls for writing of common and consensual history of 
'European (EU) Space,' and, perhaps for more joint celebrations and 
festivity. 

2.2 Framing European Citizenship 

European Citizenship has three characteristics: it is a citizenship of 
attribution, it is a citizenship of reciprocity, and, it is 'a  hierarchic' 
citizenship. 



2.2.1 A citizenship of attribution 

'Europe' (i.e. Eviropean Union) cannot 'give' a nationality. It is the 
Nation State which confers - like an added  'étiquette - to  its nationals 
the status of European citizens. This procedure resvdts in 
discrepancies with regard to the ascription of the attributes of 
European citizenship (in individual EU Member States), and hence, 
calls for the addressing of the key question: who is an  European? 
This question is all the more relevant, since the fact of being (or not) 
recognised as 'European (EU) citizen' impinges on the scope of 
individual's rights inside the Eviropean (EU) space; notably, it 
concerns freedom of movement and political rights. 

In this context, the presence of miUions of Third Country 
Nationals residing legally within the European Union, recentiy has 
posed the question about the inadequacies of the traditional 
philosophies (rules) of obtaining citizenship (i.e. ius soli, ius sanguinis 
or the mix of the two) in immigration countries, in order to allow the 
newcomers to become 'members of the Club'- citizens of the host 
covmtry. 

Moreover, since each EU Members State retains national rules 
with regard to the definition of citizenship, it also may be permitted 
to have its own interpretation of the connotation of the concept of 
European citizenship. Since, - pursuant to national history, colonial 
past, geography, neighbourhood, as well as geopolitical strategies -, 
the connotation of the concept of citizenship vary significantly 
between European states, it significantiy impinges on the shaping of 
cognitive borders vis-ä-vis the 'stranger, within particvdar migrant 
host countries. 

2.2.2 A hierarchic citizenship of reciprocity 

European citizenship is a hierarchic one, built on  a series of 
concentric circles, 'a la romaine.' At the centre w e  find, (i) the 
citizenship of the Nation-State (of residence) to which are ascribed 
constitutionally legitimised rights and duties; then, (ii) there is the 
European (EU) citizenship, to which are ascribed certain rights (and 
duties), which are reciprocally applied in the EU coiintries, and 
which concern citizens of EU Members States legally residing in 



other Member State(s); then, (in) there are some rights (mostly 
economic and social ones, as well as political rights at the local level) 
which are ascribed to Third Coimtry nationals legally, permanently 
settled in the EU member coimtries; this is followed by various 
categories of foreigners with aU the smaller scope (if any) of rights in 
the host country; these include (iv) the non-EU citizens temporary 
(non permanently) residing in the EU Member State; (v) the refugees; 
and, at the margins; (vi) the asylimi seekers, and, (vii) the illegals. 

With regard to citizens of the EU Member States, the scope of 
rights is almost the same for all. However, the distinction between 
European citizens and extra-European citizens varies heavily 
between the EU Member States. The result is the creation - along the 
former territorial borders - of new institutional borders designating 
trouble hierarchisations aroimd such concepts as skin colovir, 
religion or former colonial status. Facing the new trend which 
followed the implementation of the right to 'European citizenship,' 
the immigrant call for 'citizenship of residence' has lost much of its 
strength and legitimacy. No  doubt, for those Third Country 
Nationals (particularly migrant workers) who  permanently 
(sometimes for more than twenty years!) resided in the EU Member 
States, and who  in the past (in the times of colonial past) were able to 
benefit from the freedom of movement within the bounds of what 
today constitutes 'European (EU) space,' the institution of 'European 
citizenship' constitutes a regression. This regression concerns both 
judicial and political aspects: since it cancels several years of civic 
mobilisation - based on work and residence - aroimd the legitimacy 
of stay (right to settle permanently) in the host coimtry. 

2.2.3 Some rights, but few duties 

Part Two of the Maastricht Treaty ascribes a number of rights to 
Citizer\ship of the Union; these include: 

(i) 'the right to move and reside freely within the territory of the 
Member States, subject to the limitations and conditions laid 
down in this Treaty' (Art. 8a, §1); 
(ii) 'the right to vote and to stand as a candidate at mimicipal 
elections in the Member State in which he resides' (Art. 8b, §1); 



(iii) 'the right to vote and to stand as a candidate in elections to 
the Eiiropean Parliament in the Member State in which he  resides' 
(Art. 8b, §2); 
(iv) 'right to  petition the European Parliament in accordance with 
Article 138d'5 (Art. 8d, part 1); 
(v) 'the right to apply to the Ombudsman established in 
accordance with Article 138e'® (Article 8d, part 2); 
(vi) the right to petition to the European Court of Jvistice (Art. 
1 7 3 / &  Art. 175); 8 
(zni) the right to protection - in the territory of a third country in 
which the member State of which he  is a Member State is not 
represented - by the diplomatic or consular authorities of any 
Member State, on the same conditions as the nationals of that State 
(Art. 8c). 

StiU, it needs to be borne in mind that not all Third Coimtry 
nationals are excluded from enjoying (aU or some) of the rights 
ascribed by the Maastrich Treaty to the citizens of the Union. Due to 
the specificity of the bilateral links between the former colonial 
powers and their former colonies (e.g. France vis-å-vis Algeria or 
Portugal vis-a-vis PALOP^-countries) individual EU Member State 
ascribe - by the virtue of the exercise of the i /  sovereignty - to its 
residents coming from the former colonies, some of the rights which 
are otherwise not enjoyed by the Third Country Nationals. 

Migration control functions: Moreover, citizenship of the Union, 
should not be regarded as an instrument which excludes citizens of 
aU Third Countries from free movement within the territory of the 

5 'Any  citizen of the  Union, and  any natural o r  legal person residing o r  having its registered 
office in a member  State, shall have the right to address, individually o r  in association wi th  other 
citizens o r  persons, a petition to the  European Parliament o n  a matter which comes within the 
Community 's  fields of activity a n d  which affects him, her  o r  it directly.' 

® Part Five, 'Institutions of the  Communi ty '  stipulates in Article 138d a s  follows: 'Any  citizen of 
the Union, ...shall have  the right to  address, individually o r  in  association wi th  other citizens o r  
persons, a jDetition to  the European Parliament o n  a matter which comes within the Communi ty ' s  
fields of activity, and  which affects him, her  o r  it directly.' 

7 'Any natural o r  legal person may,  under  the same conditions, institute proceedings against a 
decision addressed to that person o r  against a decision which, although in  the fo rm of a regulation o r  
a decision addressed to  another person, is of direct o r  individual concern for  the former '  (Art. 173, 
par.  5). 

* 'Any  natural o r  legal person may,  under  the conditions laid d o w n  in the proceeding 
paragraphs, complain to the court of justice that a n  institution of the  Communi ty  has  failed to 
address to that person any act other than a recommendation o r  a n  opinion'  (Art. 175, par.  3). 

^ PALOP (Pais Africano d e  Lingua Oficial Portuguesa) stands for  African Country of 
Portuguese Official Language. 



Union. For example, since 1991, this suppression of visas has been 
extended to citizens of 'Visegrad Group' countries (Poland, Czech 
and Slovak Republics, Himgary) and since 1997 to citizens of the 
United States are exempted from the obligation of applying for 
'entry visas' within the EU area.^" 

It needs to be borne in mind, that the core of rights ascribed by the 
1993 Maastrich Treaty to Citizenship of the Union - notably the 
freedom of movement, settlement and work within the territory of 
the Union - were established in the territory of the European Union 
much earlier, and pursuant to other (mostly) intergovernmental" 
agreements (Niessen 1996:26-41); these included^^ 'Convention 
Applying the Schengen Agreement of 14 Jtine 1985 between the 
Governments of the States of Benelux Economic Union, The Federal 
republic of Germany and the French Republic, on the Gradual 
Abolition of Checks at their Common Borders,'^^ (see, Meijers et al. 
1992); the uniform European passport of 1985 and the effectiveness 
of internal borders of 1992). It was expected that when the above 
documents come into the force, this will facilitate the quantitative 
growth in the intra-Union mobility, while the increased control of 
migratory movements will allow for an  effective reduction of 
(frequently irregular) migratory pressures from Third Coxmtries. 
These expectations were not fulfilled. 

Despite of the fact that some Members States - notably Germany 
(1,7 miUion persons), France (1,3 million persons) and the United 
Kingdom (768.000 persons) - host citizeris (academics rather than 
workers) f rom other Member States of the Union, the migratory 
pressures from the Third cotintries were not reduced. O n  the 
contrary, the ethnic conflict in the Balkans, implied that the 
Members States of the Union - in particular Germany,!"^ Austria, and 

Citizens of Portugal and Greece need, however, apply to the US authorities for entry visa 
" Even though such parties to such intergovernmental agreements were  the  EU Member States, 

formally such documents did not constitute EU acts. Even though this might  b e  considered a s  a 
limitation, there is also a n  advantage wi th  such a fo rm of the agreement, since it allows even non-EU 
member states to become Parties to the agreement. E.g. a s  Poland became a Party to  the  Schengen 
Convention in 1991, o r  Norway in  1999. 

See also, the Ordinance of the Council (EEC) 1512/68 of 15 October 1968 o n  free movement  of 
labour force within the EEC's territory. 

13 The authentic French, German and  Dutch texts are published in  Tractatenblad 19^:145.  The 
Convention w a s  signed 19n June 1990 in Schengen; Italy, Spain a n d  Portugal have since signed 
conventions to accede to this Convention, a s  well a s  the Schengen Agreement. 

By mid-1994 Germany, there were  350,000 'civil w a r  refugees' f r o m  FY residing in  Germany. 



Swederf^ - had to open their borders for hundreds of thousands of 
protection seekers in recent years. 

2.2.4 The scope of political rights 

As for political rights ascribed to Citizen of the Union residing in the 
territory of another Member State, they are based on the reciprocity 
principle: consequently, some draw, perhaps too hasty, the 
conclusion that within the Union, the institution of citizenship is n o  
longer solely an  expression of the individual Nation-State's 
sovereignty, but  rather it should be viewed as an  expression of the 
cumulative sovereignty of the Member States of European Union. 
Other observers tinderline, that by  a shift of migration control f rom 
the EU internal border to external borders of the Union, the 
institution of Citizenship of the Union and related entitlements-
contributes to the de facto internal frontier at the heart of the 
European continent, which effectively separates Citizens of the 
Union, f rom those who live in other Eviropean states. Hence, it 
indirectly brings about a powerful distinction between ' two sorts of 
Europeans!': those who  are in and those w h o  are out (of the Union). 

Voting rights include the participation and eligibility of Europeans 
to the election of the European Parliament (since 1979) and the 
voting rights at the local level in (the other Union Member State) 
coimtry of permanent residence. Once again. Third coimtry 
nationals permanently settled (in some cases for more than twenty, 
thirty years) in  the member States of the Union are not entitled to 
participate in election in local communities of their residence.^^ N o  
doubt this rises a number of questions and perhaps even indicates a 
kind of democratic deficit of the elected institutions. 

In the context of democratic legitimacy of the electoral processes, 
attention needs to be called to the substantial disparities with regard 
to the representation factor between the Member States of the Union: 
in Italy, less than 1 % of the vote are giving a M.P. against 20% in the 
U.K. to give a seat to a party. Hence, it is the organisational and 
political logic of the national electoral systems, rather that any 
'objective' EU-philosophy, that determines the representational 

Totally some 125,000 persons. 
In spite of the associations mobilisation and the Vetter Report of 1989. 



weight, 'quality' of the given (local or national) electoral unit(s) in 
the context of the election to Eiiropean Parliament. 

Moreover, the shaping of the institution of Citizenship of the 
Union, required adjustments of legal systems of all Member States of 
the Union in order to constitutionally guarantee a dissociation 
between Nationality and institution of Citizenship; the adjustments 
which no  doubt also signify transformations in  the connotation of 
(especially functional) sovereignty. These constitutional changes 
create a legal basis for granting local political rights not only to those 
who  come from other EU Member State, but  to all foreigners. 

However, the apparent difficulties in  the EU Member States with 
regard to implementation of this 'local-election clavise' to all citizens 
of the Union,i7 indicate that the extension (in those Member States 
that have not yet done it)i® of voting and electoral rights at the local 
level as well as corresponding societal discourse, wiU be delayed for 
some time. As mentioned above, citizens of the Union also enjoy: the 
right to diplomatic protection, the right of petition before the 
European Court of Justice, as well as the right of appeal to the 
Ombudsman. The social rights are, however, the weak(est) point of 
European citizenship. Lack of solidarity between the Member States 
of the Union, as well as strong disparities in wages, social welfare 
systems benefits, as well as in other allocations, there is existing 
differentiation of the connotation of the scope of citizenship of the 
Union ('membership of this exclusive Club'). This is true, 
notwithstanding the fact of apparent successes of the introduction of 
the institution of citizenship of the Union, such as possibility of 
studying and acquiring diplomas in aU the territory of the Union, as 
weU as of exerting civil services (except for functions impl50ng the 
exercise of national sovereignty) there. 

As for cultural symbols and rights steaming from the institution of 
citizenship of the Union, it appears that its scope is not only 
determined by the historical (not necessarily conflicting interactions 
between the States and peoples of the Union, but  it may be  shaped 
by (news sjnnbols and festivities linked to) a common vision of the 

For example in  France some 1,5 million of citizens f rom other EU countries were prevented f rom 
exerting at the local election of 1995, simply due  to a lack of information! 

In Sweden (since 1975), Denmark (since 1981) a n d  the Netherlands (1985, third country 
nationals permanently residing in the country already have voting rights at  the  local level. 



future. Hence, a shaping of a constructive vision of the future, will 
allow for complementing the existing symbols and festivities - such 
as the hymn of Beethoven, the feast on May 9th and the flag of the 
twelve golden stars on dark blue (the Virgin surrounded with her 
twelve apostles) - , with a new ones, which wiU evoke strong 
collective imaginaries within the Union territory; as nationals 
symbols and feasts do within the borders of particular member 
states. We lack a European civic education par excellence in the 
Union, a lieux de mémoire (memory places) as weU as historical 
representation(s) for common imaginaries. 

One may conclude that the general conceptions of citizenship of 
the Union consists of a mixture of such elements as: 'living together' 
(a spatial co-habitation legitimised by the right to residence), new 
civil citizenship (designating effective participation in local affairs); 
hence, the idea of citizenship of the Union is also based on the 
revisited social contract (theory), as well as on the principle of 
reciprocity of rights enjoyed by nationals of one Member State in 
other EU member coimtry(ies). 

In this context, it also needs to be recalled that four decades of 
peaceful coexistence of the EU Member States is too short a time to 
effectively shape a European (i.e. the Unionist) 'affectio societatis,' 
and to remove prejudices based on  historical (not seldom violent, 
military) conflicts. Hence, the European citizenship shoiild rather be 
viewed as an  'added identity;' the sort of identity which is adjoined 
to the traditional identities historically developed within particular 
member states of the Union. 

This added 'European' identity would be based on Hfting some 
elements of the ciiltural past - such as 'Greece' and 'Rome', 
Christianity, Renaissance, Enlightenment, Reason, Socialism, 
Liberalism, Colonialism, Industrial Revolution, Democracy and 
Welfare State - to the status of a 'common good' within the Union. 
However, the cultural heritage and the common vision of future of 
the European Union, is also sometimes viewed (i.e. by the ' g r e /  
cancelir of Brtissels) in a context of denoting as 'strangers' all fliose 
individuals (even Europeans) who  come from outside the territory 
of the Union, those who  come from the former colonies, those who  



are colotired, or whose religion is traditionally non-Exiropean (i.e. 
the Mttslims). 

No  doubt, also the absence of commitment requested (by the EU 
as political community) from its members (citizens of the Union), 
contribute to a democratic deficit with regard to the very institution 
of citizenship of the European Union. In comparison to the 
traditional perception of political community, the European Union 
does not have, many of the traditional symbols of belonging to a 
political community at its disposal, such as military service, direct 
taxes, representation by a Parliament invested of a legislative power, 
a common (standardised) education, proximity of political 
institutions and transparency of the decision-making process. 
Additionally, as compared to many others political institutions, 
citizenship of the Uruon, did not evolve in a struggle with identified 
enemies, but  it was shaped in the context of peaceful co-operation 
and the dominance of market economy. 

Having in mind that a symbolic border of citizenship of the 
Uruon- especially since the mid-1980s - profiles aroimd immigration 
and Islam, it is difficvilt to ascertain whether a specific identity 
defines the territory of Europe (European Union), or whether it is the 
territory (of the Union) which predispose (European) identity.!^ 
However, one should also bear mind remember that the concept of 
'Citizenship of the Union,' allows to enrich the concept of citizenship 
of Nation-State with new values,20 such as anti-racism, concern for 
natural envirorunent, international solidarity(ies), hvunanitariardsm. 

3. The impact of immigration on Citizenship of the 
Union: Contributions and limits 

3.1 Contributions of the issue of inunigration to the discourse 
of Citizenship of the Union 

The inclusion of Greece into the Union, simultanoeus the exclusion of Turkey from becoming the 
EU member; the pending question around the application for the membership in the EU b y  Morocco; and 
not least, the so-called 'criteria of Maastricht/ which are imposed o n  the applicant countries f rom the 
former Eastem and Central Europe, provide interesting points of departure for further discussions in this 
primordial onthological relationship between 'territory' and 'identity.' 

20 Not included in the French Declaration of 1789. 



Immigration of third country nationals into the territory of the 
Union adds several important aspects to the on-going discourse on 
citizenship of the Union. These concern, (i) the judicial approach to  
be applied in the construction of legal form of the citizer\ship, (ii) the 
issue of dissociation of the concept of citizenship from nationality 
and  (in) consequences of diversification in the existing regimes of 
nationality codes in the Members States for the procedures of 
obtaining citizenship of the Union, (iv) a cultural cormotation of the 
citizenship of the Union (bringing multicvilturalism at the centre of 
the discourse), and, (v) desirability of new civic values as weU as 
well as significance (the consequences of) deconstruction of the idea 
of 'loyalty' along national and unionist (European) parameters. 
Some of those aspects will be  addressed below. 

3.1.1 Juridical aspects 

(a) Civil citizenship at the local level 
Within the political and constitutional context, a presence of millions 
of third country nationals who  are permanently settled within the 
territory of the Union raises a number of questions with regard to 
the 'new citizenship.' The most profound of these questions concern, 
(i) the right to apply for citizeiiship (of the Union) legitimised by the 
virtue of (the right to) permanent residence in the Member State; 
and, (ii) the idea of 'civic associationism'^^ calling for dissociation of 
the right to effective participate in political processes 'here and now' 
in concerned commimities, f rom the formal legal citizenship. 

For example,  t he  idea  of dissociation of t he  right to  participate i n  political 
processes a t  t he  communi ty  level, w a s  particularly strongly d e m a n d e d  
b y  some  ' bea r '  (franco-maghrebian) associations; e.g. Texture w i t h  Sai'd 
Bouamama,  in l989 (Leca e t a l .  1995). There  claims w e r e  preceded i n  t he  
pas t  b y  the  mobilisation fo r  local political rights,; e.g. b y  the  FASTI 
(Fédération d e s  Associations d e  Soutien a u x  Travailleurs Immigrés) i n  
1976 a n d  then b y  the  League for  Himian  Rights in  1985. A c o m m o n  
theme  of these claims w a s  d e m a n d  of constitutional reform grant ing a 
right to  participate i n  electoral processes a t  t he  local level to  all foreign 
residents permanent iy  settled in  t he  country. However ,  i t  needs  to  b e  
borne  i n  m i n d  that, before the  idea  of citizenship of the  Union  ( 'European 
citizenship') entered the  political discourse, t he  idea of t he  ' r ight  to  
participate' independent ly  of formal  citizenship, w a s  n o t  only regarded  
21 The idea of civic associations has  been particularly vividly discussed in France. 



a s  anti-constitutional, b u t  i t  w a s  also v i e w e d  a s  politically dangerous .  
This  second a rg iunen t  h a s  r emained  u n c h a n g e d  xmtil n o w ,  w i t h  r e g a r d  
t o  th i rd  count ry  nationals ( that  i s  for  citizens of countries ou ts ide  t h e  EU) 
fo r  w h o m  is  continuously evoked  a r isk  of fore ign intrusion.  

In this context it needs to be asserted that, even though the 
constitutional refornn of 1992 (adjusting French legislation to the 
proposed institution of 'citizenship of the Union') was not directly 
enforced by the 'beurs' political mobilisation, there are reasonable 
grounds to assume that the debate which was started then, had 
begun to progress in people's minds (Lochak 1993:43-63); this 
especially concerns the idea of civil citizenship (political 
participation) in local commimities of the Member State in which 
he/she  is not recognised as citizen at the national level. Ironically, 
the reform did not benefit to those ('beurs' and other third cotmtry 
nationals) who  first formulated the claim for local rights; pvirsuant to 
the 'principle of reciprocity,' it is oiUy citizens of Member State of the 
Union, who are eligible to obtain^^ voting (and other political rights) 
at the local level of the other Member State. 

(b) Convergence of nationality laws in the Member States of 
the Union 
Another judicial debate brought by immigration to discourse on 
citizei\ship of the Union, concerns the issue of convergence of 
nationality codes of the Member States of European Union. The 
debate denotes one of the paradoxes of 'citizenship of the Union': 
even though - pvirsuant to the discussed earlier 'reciprocity 
principle' - the 'game' is the same for all citizens of the European 
union, the fact that member State preserved their sovereign rights to 
define national rules concerning citizenship, imply de facto disparity 
of national interpretations (and corresponding rules) even wåth 
regard to the broader question of who  might be regarded a 
European citizen and who might not. Hence, all the stronger claims 
for mutual adjustment of citizenship rules between the Member 
States. For the last decade or so, it was the issue of immigration, 
which stimulated debates on the need for reform of nationality rights 
in several western coimtries;^^ in addition to claims for taking into 

22 It is , yet, to see how these rights will be  implemented. 
" For example in France (1987-1993; 1997-1998) or in Germany. 



consideration past colonial ties between host covintry and cotintry of 
origin, also a demand for more convergence (mutual adjtistment) of 
nationality laws were formulated. StiU, both the past and the current 
debate imderlines, that such convergence should not be  (regarded 
as) an  imfriendly act vis-a-vis third coimtries.^^. 

3.1.2 Cultural inputs 

Two main cultural inputs have been introduced by immigration in 
the content of European citizenship: 

(a) A citizenship conceived as membership 
Third country nationals who are residing permanently (or long-
term) in the Member State do not have access to the scope of rights 
which are ascribed to 'Citizenship of the Union'; i.e. the freedom of 
movement and settlement as weU as the right to  work within the 
territory of the Union. This citizenship, which is reciprocally limited 
to 'Eirropeans of the Union,' is the consecration of an evolution in 
the concept of citizenship: the marshallian definition of citizenship 
(based on the concept of) membership, seems to have gained on 
traditional the French understanding of citizenship as based on 
social contract and loyalty of allegiances. 

In the Ught of both the treaty of Maastricht (not substantially 
changed to this regard in the Treaty of Amsterdam) there are 
indications that a rather utilitarian approach to the idea of 
citizenship, is currently prevailing within the Union (Wihtol de 
Wenden 1997:108). Still, as the scope of duties is rather small, the 
institution of Citizenship of the Union looks Uke a 'club' with 
members w h o  share the same aspirations, interests and values. 
Those w h o  are not members are assumed to have other values, 
foreign or transnational. 

(b) MulticulturaUsm 
Considering the fact that 'ethnicity^ seems to contravene the idea of 
shaping (one) non-conflictual 'European culture' above distinct 

24 In the list of countries exempted from delivering visas by the United States (established o n  1/5/1997) 
most of European countries are included, except Portugal and Greece. See also: C/Leary & and Tiilikainen 
(1998:261). 



cultural ghettos (Martiniello 1997), the ideology of multiculturalism 
seems to become an unavoidable dimension of {'European') 
citizenship of the Union. 

Past debates on  multiculturalism as well as its successes and 
failtires in some European coxmtries hosting large immigrant 
populations (namely in  Germany and in the Netherlands in the late 
80's) have altogether contributed to a kind of consensus with regard 
to connotation of the idea of multiculturalism to be advocated for 
Europe. Such European multiculturalism shouldn't aim at bringing 
about individuals of groups with fragmented identities, or allow for 
unequal status of distinct cultures in interactions towards others.^s 
O n  the contrary, European muticulturalism should be capable of 
both recognition of non-Christian (particularly Islamic)^^ presence in 
Europe, as well as of stressing that the locus of European culture 
should be searched for beyond national stories: in the philosophy of 
enlightenment, liberalism, socialism, nationalism, industrial 
revolution, secularism, democracy (cp. Salesse 1997). 

Within the context of such debates on the interactions or 
convergence of cultures, the story of integration processes has 
tought u s  that there are different levels of individual (or a group) 
identities; one is neither 'less' European if he  feels French; neither the 
manner in which he  is Catholic or MusHm is conceptually different 
f rom the manner in which he  feels European or French. Hence, 
(European) citizenship of the Union is not merely a sxmi of mutually 
challenging identities, but there is a space for a multiplicity of 
choices and cultural reference contexts, as well as for diverse forms 
of loyalty in Europe (European Union). Finally, and without having 
the possibility of entering into the broader debate, it should be  
underlined that this seemingly flexible approach to  the cultural 
content of citizenship of the Union (otherwise called 'European 
citizenship'), does not imply that there are no  contradictions 
between European institutions (notably Council of Europe and 
European Commission) and the Member States with regard to 
treatment of minorities. 

25 I.e. folklorised and despised. 
26 Another aspect of multiculturalism is the question introduced by the long-term presence of Muslims 

in Europe, a status for Islam in Nation States, which have not the same definition of secularism. 



3.2.3 Civic values 

(a) Anti-racism, right to stay and move, and right to family 
retinification 
The third level brought by  immigration to the content of European 
citizenship concerns the civic dimension: by its mobilisation aroimd 
anti-racism, right to stay and move, as well as to family reunification 
- three main claims pu t  ahead by  several immigrant civic 
a s s o c i a t i o n s , ^ ^  - the immigration has added new civic values which 
were not included in the classical catalogue of rights contained in the 
1789 (French) Declaration of the Rights and Citizens. Even though 
these values have xmiversal (that is are not regional-specific), they 
are especially salient in  the management of immigration into 
Europe, and for harmonious co-existence of immigrants and 
authochtonous populations: for 'Kving together.' N o  doubt, many 
values involved in the idea of citizenship of the Union, go beyond 
the Nation-State. 

(b) Multiple allegiances 
One of the most salient points pu t  at the agenda of the discourse on  
'Citizenship of the Union,' involved the so-called right to multiple 
allegiances. The claim for the right to multiple allegiance while being 
a national of a Members State of the Union, enter the discourse in 
connection to changes (and related debated) of the nationality code 
in France, as well as in connection to the debate around double 
citizenship in France and Germany. Significantiy, it was also fuelled 
by the military service in French military forces of Franco-algerians 
during the Gulf War, and by the other 'veil' affairs. Hence, loyalty 
with multiple allegiances entered as a new tiend the citizenship 
discourse in the most of Member States of the European Union, 
without inducing ethnic votes, even though the idea of instrumental 
use of citizenship in managing ethnicity still remains ambiguous 
(Geisser 1997:261). 

2' Such as the European Forum of Migrants in Brussels. 



3.2 Restraints imposed by the issue of immigration into the 
discourse of Citizenship of the Union 

If immigration seems to have brought some positive debates in the 
context of Etiropean citizenship, the success remains limited. 

3.2.1 A hierarchic citizenship with a new internal boundaries 

The principle of 'citizenship of residence' lost the battle agaii\st that 
of 'citizenship of reciprocity.' In spite of the fact that the structure of 
the institution of Citizenship of the Union may be presented as a 
whole series of concentric circles, there is no  doubt that the most 
salient of these boundaries, represents a distinction between citizens 
of Members States of the Union ('Europeans') and Third Country 
Nationals ('extra-Europeans'); hence the central issue of the 
freedom(or not) of circulation within the territory of the Union. No 
doubt, this distinction is currently further reinforced by the dynamic 
of social inclusion and exclusion; the last (i.e. exclusion) being partly 
correlated with immigration from third coimtries, for who  the 
exclusion not seldom resurface in an  'identity of dissent.' Bearing in 
mind that the idea of 'European identity' is conceived as a dynamic 
one, it presupposes not only existence of a 'fixed' set of shared 
values, but it also has potential of embracing new ones. In this 
context, there is a risk that the distinction between 'European' and 
'extra-Europeans' denote all the deepening gap between the middle 
class sharing a 'soft consensus' on the essence of Citizenship of the 
Union ('European citizenship') and the others who  are relegated to 
supposed identity belongings. 

3.2.2 A 'European' citizenship as juxtaposed to immigration and Islam 

Pursuant to the above described hierarchical boundaries of the idea 
of 'Citizeriship of the Union,' there are immanent tensions in 
framing of the cultural content of 'European' citizenship. Viewing 
'citizer\ship of the Union' as a tangible symbol of 'European' 
identity, these tensions may resvtrface especially strong in those 
tendencies, striving to Unk the essence of the citizenship exclusively 
on identities represented by Europeans, their culture, and history 



(with all the supposed 'ancestors/ 'emblematic heroes' or more 
recent political leaders). 

Bearing in mind that in the past the process of shaping 
'commtmity feeUngs' (within the borders of individual Nation-
States, presently Members of the Union) have been strongest in 
those situations in which a common enemy was clearly visible and 
defined (hence the nerve of nationalism and patriotism in Evirope), 
the current situation of building a joint identity of Member States of 
the Union differs substantially. 

In the situations of lack of clear intra-European (imionist) impetus 
to the advancement of strong 'European' identity, one may search, 
instead for 'external' impetuses, such as symboUc, imaginary border 
arovmd Islam, illegals, those who  are not  'de souche,' in the context of 
re-shaped identity. 

3.2.3 A 'European' citizenship with the big market as its own value 

Considering what has been said above, there is a risk of potential 
setbacks with shaping of the content for citizenship of the Union. It 
may solely end u p  as value commimity built around the idea of free 
trade market, with accompanjring urban lifestyles and common 
language for those who  participate to it. According to this 
perspective, the new 'European' civiUty would take its birth in 
economic and social welfare domains. Hence, it signifies yet another 
distinction between those w h o  have access to  the market and those 
who do  not, and, not least draw upon corresponding discourses on 
the access to education, medical care, and even touches upon the 
issue of social rights for third covmtry nationals (including illegals). 
Those are dilemmas of yet, another perspective of on  citizenship, 
which ceteris paribus, may gain strength in western democracies of 
European Union. 

4. Conclusions 

Conclusively, there is no  doubt that the immigration has played an  
important role in shaping the content of Citizenship of the Union, 



Other-wise called, 'Eviropean' Citizenship. 
In spite of the fact that with regard to its legal ramifications the 

'European' citizenship is already 'closed' - eligibility for applying for 
the citizenship is reserved excliisively to nationals of the Members 
States of the Union ('Etiropeans') it is not yet culturally closed and 
its content is still to be framed. Since its borders are less territorial 
than symbolic, it allows for defining as 'European' a broader scope 
of spaces, than historical spaces shaped by the Mediterranean 
history, Europe of Renascence, Great Empires and 'Concert of 
Nations. Its cultural connotation is jointly defined by  the story and 
the space {I'espace des gens) of people living within the territory of the 
Union, and not least by their clear awareness of living within the 
(specific) European framework. Conclusively, in addition to 
traditional values, citizenship of the Union might also stand for: 
citizenship of residence, miilticulturalism, participation, plurality of 
references and choices. 
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Appendix: Qtizenship of the Union, Treaty on European Union, Part Two 

Article 8a 
1. Even/ ätizen of the Union shall have fhe right to move and reside freely wifhin the territory of the Member 

States, subject to the limitations and conditions laid down in this Treaty and by the measmes adopted to give it effect. 
2. The Council may adopt provisions zvith a view to fiicilitating tite exercise of the rights referred to in paragraph 

7; save as otherwise provided in this Treaty, the Councä shall act unanimously on a proposal from 0ie Commission 
and afier obtaining the assessment of the European Parliament. 

Article 8b 
1. Every citizen of the Union residing in a Member State of which he is not a national shall have the right to vote 

and to stand as a candidate at municipal elections in the Member State in which he resides, under the same conditions 
as nationals of that State. This right shall be exercised subject to detailed arrangements to be adopted before 31 
December 1994 by the Council, acting unanimously on a proposal from the Commission and afier consulting Bte 
European Parliament; these arrangements may provide for derogations where warranted by problems specific to a 
Member State. 

2. Wi^ut prejudice to Article 138(3) and to the provisions adopted for its implementation, every citizen of the 
Union residing in a Member State of which he is not a national shall have the right to vote and to stand as a candidate 
in elections to the European Parliament in tite Member State in which he resides, under the same conditions as 
nationals of timt State. The right shall be exercised subject to detailed arrangements to be adopted before 31 December 
1993 by the Council, acting unanimously on a proposal from the Commission and after consulting the European 
Parliament; these arrangements may provide f ^  derogations where warranted by problems specific to a Member 
State. 

Article 8c 
Every citizen of the Union shall, in the territory of a third country in which the Member State of whidi he is a 
national is not represented, be entitled to protection by the diplomatic or consular authorities of any Member State, on 
the same conditions as nationals of that State. Before 31 December 1993, Member States shall establish tiie necessary 
rues, among themselves and start the international negotiations required to secure this protection. 

Article 8d 
Every citizen of the Union shall have the right to petition the European parliament in accordance with Article 138d. 
Every citizen of fhe Union may apply to the Ombudsman established in accordance with Article 138e. 

Article Be 
The Commission shall report to the European Parliament, to the Council and to the Economic and Social Committee 
before 31 December 1993 and then every three years on the application of the provisions of tiiis Part This report shall 
take account of tite development of the Union. 

On this basis, and without prejudice to the other provisions of this Treaty, the Cotmcil, acting imanimously on a 
proposal from the Commission and after considting the European Parliament, may adopt provisions to strengtiten or 
to add to the rights kid down in titis Part, which it shall recommend to the Member States for adoption in accordance 
with titerr respective constitutional arrangements. 



Chapter Three: 

Chain Migration and Opportunity 
Hoarding 

Charles Tilly 

My friends who  make their livings from survey research wotild not 
have approved.^ Our rambunctious interview did not conform to 
professional standards. During the spring of 1988, Pierine Piras, 
Philippe Videlier, and I sat drinking coffee and nibbling cake in the 
living room of a modest Mamaroneck, New York house. 
Mamaroneck lies on Long Island Sotmd about twenty miles north of 
New York City. We were speaking with a man  I'll name Franco 
Bossi, b o m  in Roccasecca, Italy, not far f rom Rome, ninety-two years 
earlier. 

Given our standard options of English, French, or Italian for the 
interview's language (none of us  had mastered the dialect of 
Roccasecca), Mr. Bossi had chosen Italian. Mrs. Bossi, in her eighties, 
and their daughter Rosa, in her sixties, interrupted frequently to 
contradict, refresh, complete, or refine Mr. Bossi's recollections when 
they were not urging him to shift f rom his rusty Italian to his 

1 This paper incorporates material presented in an  earlier f o r m  a s  a lecture to the  Center for 
Research in International Migration a n d  Ethnic Relations [CEIFO], Stockholm University, i n  1996. I 
a m  grateful to Janina Dacyl and  other participants in the CEIFO discussion for  questions and  
criticism. Another closely-related version appears  a s  chapter 5 of Durable Inequality (Berkeley: 
University of California Press, 1998). 



accented, ungrammatical, but  fluent English. Mr. Bossi remembered 
the Mamaroneck of World War I era as very Italian: 

Tutti qui, sto villagio daix stamo me now, tutti Italiani, Italiani, Italiani! La most 
part era Roccasecca. Tutte le zone .... Sidliani.... Calabresi assai, Calabresi assai 
.... Napolitani ... Doum in Mamaroneck they use to call a 'Guinea Town' 
because the Italians they calls the 'guinea,' it's a nickname. 

As of the 1910 census, in fact, only about a sixth of Mamaroneck's 
population was Italian-bom. In Washingtonville, the section of 
Mamaroneck away from the water on the wrong side of the railroad 
tracks, about a third of all households then had Italian-bom heads. 
But teen-aged Franco Bossi, recently arrived from Roccasecca with 
his parents, surely lived in a much more Italian world than that. Not 
that his parents had come straight f rom the old country. 'I was not 
bom yet, m y  father left m y  mother pregnant,' reported Mr. Bossi, 

he went to Brazil. It was a lot of people that say: 'Let's go to Brazil! Let's go to 
Brazil!' A lot of work over there. So my father went there and all the day he 
picked coffee, bananas, all this s t u f f ,  rice, fmits, but the most were in Brazil for 
coffee. They must have been in the country, but I don't know the name, but that's 
where they grew coffee. He only stood one year over there. The heat! La calor, 
ooh!....You can't stay there! Andfhebugs! My father came aver here. 

H e  came to the U.S. around 1898, roughly midway through the first 
important wave of migration from Roccasecca to Mamaroneck and 
the rest of Westchester Coimty, which lasted f rom 1890 or so  to 
World War I. Franco Bossi's father became a constmction laborer in 
Mamaroneck, while Franco himself later found work as a gardener 
on one of the estates that were springing u p  along Long Island 
Sound as the new railroad, then paved motor roads, made 
Westchester easily accessible to Manhattan. His fellow emigrants 
and later arrivals concentrated themselves in Westchester's 
gardening, public works, and connected enterprises, gaining 
collective advantages by pooling access to jobs and firms. American 
restrictions on immigration after World War I greatly slowed the 
movement of workers from Roccasecca to Mamaroneck and nearby 
towns. At that point, many more Ciociari (as people f rom the paese 
including Roccasecca identify themselves) began migrating to 
France, especially to Lyon's industrial suburbs. But after World War 
II a new roimd of migrants took the American road. 'My mother and 



father got married/ one fifty-year-old immigrant w e  can call 
Anthony Bianco told us,' and went to France becavise he had  three 
sisters Öiere, one in Saint-Romain-le-Puy and two in Villevirbanne 
[both towns in the vicinity of Lyon]. My father stayed three years but 
then he  wasn't happy with life there, it was too hot living next to the 
glassworks, so  he  went back to Roccasecca. My brother and 1 had 
Iteen b o m  in France - m y  older brother, who  now works for the 
railroad in Rome. My ttncle had a motel in Mamaroneck, and we 
had gotten married, h e  was there when w e  got married and said, 
you were b o m  in France, 1 can sponsor you, so three months later I 
came here on  m y  French papers.' Anthony Bianco worked for a year 
as a gardener, then spent nineteen years in constmction before 
becoming a laborer for the county government. His family now has 
branches in Italy, France, and the United States, each of them 
concentrated in a few adjacent locations. Other natives of Roccasecca 
w e  met in Mamaroneck had Uved in Brazil and Argentina. Some had 
relatives in Toronto, although (in what may be a testimony to either 
Toronto's hospitality or the United States' immigration controls) w e  
encoimtered no  Roccaseccani who  had first emigrated to Toronto 
only to move on to New York. But a well-established network of 
kinship and acquaintance link Roccasecca and nearby villages in 
central Italy, Villeurbanne and adjacent industrial towns in France, 
Sao Patdo in Brazil, Buenos Aires in  Argentina, Toronto in Canada, 
and the northern suburbs of New York City. 

Fitting fragmentary evidence from Mamaroneck and Lyon into 
analogies with other migration systems, 1 conjecture that migration 
chains coimecting Roccasecca with Mamaroneck first took shape in 
contacts among the village's stonecutters, who went f rom site to site 
for constmction in Europe, only to re tum to their farms in the off 
season. When contractors starting building dams and reservoirs to 
meet New York City's enormous demands for water late in the 19th 
century, some of them reached out to Italy for their stonecutters. 
Most of them brought laborers with them, I speculate, most of them 
returned to Italy when their jobs were done, but  others - both 
stonecutters and their less skilled helpers - Uked the opportunities 
they saw in the New York area, and stayed on. N o  doubt most of 
them continued to remit money and bring goods back to Roccasecca, 



helping their relatives at home, assisting the next rovind of 
imniigrants, and maintaining their personal claims to membership in 
the village. Later migrants moved directly into the construction of 
roads and railways, or into gardening on the great estates that Hned 
the nearby Atlantic shore. Many more made their bimdles and 
returned to Italy, but  again some stayed on, married, settled their 
families, and bore children w h o  were Americans. By this speculative 
accovmt, Anthony Bianco arrived in the United States sixty years or 
so after those who  established the Roccasecca-Mamaroneck Knk, 
Franco Bossi and his compatriots. 

Piras, VideHer, and 1 undertook the research on migration 
between Roccasecca and Mamaroneck because it investigated an  
imperfect but revealing natural experiment in the creation of durable 
inequality. More precisely, the stream of Italian-American migration 
contributed to the formation of categorical inequality in  Mamaroneck 
and vicinity. The production of categorical inequality - the xmequal 
distribution of rewards for effort on either side of a boundary 
separating sets of persons considered to differ collectively in 
attributes - occurs by means of four major social mechanisms: 

(i) exploitation: a weU-connected set of actors controls a valuable 
resource, harnesses the efforts of others in the extraction of returns 
from that resoixrce, and excludes those others f rom the full value 
added by their effort 

(ii) opportunity hoarding: members of a categorically-bounded 
network acquire access to a resource that is valuable, renewable, 
subject to monopoly, supportive of network activities, and enhanced 
by the network's modus operandi, then exclude others f rom use of that 
resource 

(Hi) emulation: people in a given setting reproduce organizational 
models already operating elsewhere, models that incorporate 
categorical differences in rewards to effort 

(iv) adaptation: people in a given setting commit themselves to 
categorically-imequal relations, however imwittingly by  (iv.a) 
inventing procedures that ease the effort of day-to-day interaction, 
(iv.b) elaborating valued social relations around existing divisions 



The fottr mechanisms interact incessantly. In different ailtural 
settings, their various intersections produce very different kinds of 
inequality: tight hierarchies, hostilities across well-marked 
boimdaries, nearly invisible systems of control, and more. They also 
account for inequality according to a wide variety of categorical 
boundaries: citizenship, ethnicity, race, gender, locality, and so on. 
Here 1 concentrate on opportunity hoarding, especially as it operates 
in conjimction with chain migration. Franco Bossi, Anthony Bianco, 
and their fellow Ciociari btiilt a precarious inequality with their 
neighbors in Mamaroneck. They did so by hoarding opportunities. 

Their opportunity-hoarding strategies differed f rom those of their 
close cousins in France. From a thousand-person agricultural village, 
hundreds of emigrants went to Mamaroneck and vicinity, huindreds 
more to Villeurbanne's vicinity. In Lyon's suburbs, they generally 
took factory jobs; their children rapidly became working-class 
French people with Italian names but  little other Italian 
identification; they moved into a system of sharp class inequality, 
but  did not form a well-defined ethnic commimity with its own 
businesses and forms of employment. 

In Westchester, Italians whose families also originated in 
Roccasecca created a distinctive niche. They concentrated heavily in 
landscape gardening, where the current generation enjoys a near-
monopoly of the local business; others cluster in construction, public 
works, and retail trade. Within family firms, a Catholic parish, and 
ethnic neighborhoods, they have retained a much stronger 
identification with Italy and small enterprise. The situation of ethnic 
Italians in Mamaroneck clearly illustrates the possibility of 
opportunity hoarding in the absence of major exploitation; Italians 
gain modest but secure existences by controlling adjacent economic 
niches and excluding non-Italians from those niches, but  in the 
process they employ little or no  non-ItaUan labor. More so than their 
French cousins, they survive by hoarding opportunities. 

Anthony Bianco lived a complicated migration history, but  not 
much more intricate than the average. In any case, his history teUs u s  
something far more important than how complicated Ufe is. In 
Roccasecca, Anthony's family, and most of their neighbors, were 



peasants. In New York's suburbs, Mr. Bianco's paesani have become 
shopkeepers and landscape gardeners, while others having 
essentially the same origins have become French industrial workers, 
Brazilian businessmen or perhaps schoolteachers in  Toronto. (My 
collaborators tmcovered a similar range of destinations among 
closely-connected people during their interviews in  the region of 
Lyon.) 

Transplanted Italians now bear different kinds of names, speak 
different languages, wear different clothes, follow different politics, 
do different kinds of work, have different memories and hopes for 
the future. What made the difference? In these cases, we're tempted 
to answer: luck. AbiUty, determination, and prior wealth or 
education certainly seem to have mattered little, while the presence 
of a relative who  could provide aid and information mattered a great 
deal. That presence, however, was not a lucky coincidence, but  the 
pivot of an  extensive migration system that brought Roccaseccani to 
Mamaroneck and nearby towns while carrying their close kinsmen 
and neighbors to Lyon, Sao Paulo, Buenos Aires, or Toronto. 
However much the experience of any particular migrant might seem 
to depend on chance and individual taste, the experience took shape 
within stringent limits set by preexisting contacts. 

Anyone who  studies migration and ethnicity has recognized in 
m y  story of Mamaroneck's migrants telltale signs of chain-migration 
and niche-formation. A well-defined migration chain fed individuals 
and families into a set of connected economic niches. Mamaroneck's 
Italian immigrant niches lack the neatness of those Roger Waldinger 
and Alejandro Fortes have identified in New York, Miami, and Los 
Angeles, but they likewise display the strong impact of the path by 
which a given category of people entered the American economy on 
opportunities open to subsequent members of that category. 

In fact, the Mamaroneck story shows u s  not the perpetuation but  
the creation of a category - Italian-Americans - by  the migration 
process itself. It also shows u s  how subsequent generations use the 
created category; in a classic case of opportvmity hoarding, members 
of a categoricaUy-bovmded network retain access to a resource - in 
this case, a set of employers, clients, and jobs - that is valuable. 



renewable, subject to monopoly, supportive of network activities, 
and enhanced by the network's modus operandi. Matching the 
category 'Italian-American' to the business of landscape gardening 
sequestered opporturuties for poor Italian peasants and their 
descendants, but  also fenced off those opportimities from other 
people, including the growing number of black residents in 
Mamaroneck and adjacent Westchester towns. Thus, as compared 
with Lyon, it reinforced Italian identity as a basis of everyday social 
relations in Mamaroneck. It sustained dense, boimded networks 
containing many triads all three of whose members recognized each 
other as Italian. 

Ciociari who  came to Mamaroneck were solving an  everyday 
organizational problem - finding paid work in a strange land - and 
creating categories more or less inadvertently, but  as they did so 
there took shape a set of social ties in which multiple parties had 
stakes. Interested parties included kinfolk in Italy and America, 
fellow Ciociari emigrants, and a variety of local employers. By 
analogy with other niche-bviilders who  teU similar stories today, we 
can reasonably suppose that they hoarded information about 
opportunities, shared it chiefly with closely-connected others, 
excluded strangers, maintained contact with their place of origin 
through letters, remittances, and occasional visits. Thus their 
interactions with others created durable categorical inequality. 

Consider parallels with steelmaking Johnstown, Pennsylvania. In 
For Bread With Butter (1985) and  Insecure Prosperity (1996), sociologist-
historian Ewa Morawska has chronicled the experiences of variovis 
East Central European groups and of East European Jews between 
1890 and World War II. Americans of Western European origin 
dominated Johnstown's industry, real estate, and finance. But 
immigrants from Poland, Ukraine, Byelorussia, Slovakia, Hiingary, 
and adjacent regior\s constituted the city's rank and file. Typically 
beginning as general labor. East Eiiropean Gentiles moved into well-
marked niches in manufacturing. Johnstown's Jews, in contrast, 
immigrated overwhelmingly into retail trade. In both cases, chain 
migration prevailed. To some extent the two popiilations recreated 
their European relations, with frequently multilingual Jews 



providing merchandise, credit, and literate services for their Slavic 
and Hungarian neighbors. While both integrating into a system of 
categorical inequality with American capitalists occupying dominant 
positions, Jews and Gentiles hoarded opportunities in  
complementary Johnstown niches. 

Similarly, in  Ciudad Juarez, Mexico, women find work in  low-
wage maquiladoras chiefly through networks connecting them with 
women already on the job. When researcher Maria Patricia 
Fernandez-Kelly looked for work in a maquiladora by scanning 
newspaper advertisements, she followed the exceptional path: 

By using newspapers as a source of information for fobs available, 1 was departing 
from the common sh-ategy of potential workers in that environment. As my oum 
research would show, the majority of these workers avail themselves of information 
by word of mouth. They are part of informal networks which include relatives, 

friends and an occasional acquaintance in the personnel management sector. Most 
potential workers believe that a personal recommendation from someone already 
employed at a maquiladora can ease their difficult path. 

This belief is well founded. At many plants, managers prefer to hire applicants 
by direct recommendation of employees who have proven to be dependable and 
hard-working. For example, at Electro Componentes de Mexico, the subsidiary of 
General Electric and one of the most stable maquiladoras in Juarez, it is established 
policy not to hire 'outsiders.' Only those who are introduced personally to the 
manager are considered to fill up vacancies. ( F e r n a n d e z - K e l l y  1 9 8 3 : 1 1 0 ) .  

Members of those same networks - often networks of chain 
migration f rom rural regions - also supplied child care, lodging, and 
social support to women workers. Without enormous effectiveness, 
networks sustained themselves by hoarding access to low-wage 
employment in American-owned manufacturing plants. 

Mamaroneck Italians' concentration in landscape gardening 
excludes other potential workers from the business, bu t  it hardly 
qualifies as exploitation; neither secure control of a productive 
resource, incorporation of effort by excluded parties, nor 
appropriation of a substantial surpltis marks the position of these 
modest people. Yet opportunity hoarding describes their generally 
successful strategy. By sequestering technical knowledge, ties to 
wealthy households and institutions, reputations for good work, and 
access to capital within an ethnically-defined network, they have 



fashioned a classic immigrant niche. Similarly, Johnstown's Jews 
lodged themselves in retail trade without creating a system of 
exploitation. 

In neither Mamaroneck, Johnstown, nor Ciudad Juarez, indeed, 
do w e  witness the strong complementarity that often develops 
between exploitation and opportunity hoarding. It occurs when the 
effort of a favored minority provides a resource-owning elite with 
means to extract surplus from an essential but otherwise imavailable 
larger population. In South Africa before 1990, for example, we see 
extensive complementarity between (i) European exploitation and 
(ii) opportunity hoarding by those members of subordinate racial 
categories - broadly defined as African, Asian, and Coloured - who 
collaborated with European rule. Sometimes exploitation and 
opportxmity hoarding coincide within the same ethnic category; in 
garment manufacturing across the world, for example, wealthy 
immigrants commonly make money by recruiting low-wage 
workers from distinctive networks within their own coimtries of 
origin (Light 1984, Portes 1995, Fortes & Rumbaut 1990, Waldinger 
1986). In Mamaroneck, Johnstown, and Juarez w e  observe 
opportunity hoarding in a relatively pure, independent form, with 
crucial resotirces largely created by efforts of the hoarding 
community. 

What distinguishes opportimity hoarding from other 
orgaruzations of effort? If members of a network acquire access to a 
resource that is valuable, renewable, subject to monopoly, 
supportive of network activities, and enhanced by  the network's 
modus operandi, network members regiilarly hoard access to the 
resource, creating beliefs and practices that siistain their control. If 
that network is categorically boimded, opportunity hoarding 
thereby contributes to the creation and maintenance of categorical 
inequality. 

Opportunity hoarding often rests on ethnic categories, members 
of which reinforce their control over hoarded resources by means of 
their power to include or exclude other members with respect to 
language, kinship, courtship, marriage, housing, sociability, religion, 
ceremonial Hfe, credit, and political patronage. Far-ranging trade 



diasporas of Gujaratis, Cantonese, Jews, Armenians, Lebanese, and 
other ethnically-homogeneous networks constitute extreme forms of 
a very general phenomenon. 

In aU these instances, ethnicity and /o r  religion supplies the 
categorical basis of opportunity hoarding. In other circumstances, 
however, selective migration streams single out community of origin 
or lineage as the salient categorical principle. Race, gender, 
schooling, professional training, political affiliation, and sexual 
preference all, at times, constitute the networks and categorical 
distinctions on  which opportunity hoarding builds. How? 
Opportunity hoarding in general brings together these elements; 

(i) a distinctive network, 

(ii) a set of valuable resources that is renewable, subject to 
monopoly, supportive of network activities, and enhanced by the 
network's modus operandi, 

(in) sequestering of those resources by network members, 

(iv) creation of beliefs and practices that sustain network control 
of the resources. 

Such a network may take a great variety of forms - large or small, 
hierarchical or egalitarian, organizational or otherwise - but  its 
monopolizing work depends on  explicit monitoring and sanctioning 
procedtires that discourage defection, on the presence of many 
interdependent triads, or both. 

We can make a rough distinction between forms of opportunity 
hoarding that attach their participants directly to an  exploiting 
organization and those that bear only contingent or indirect relations 
to exploitation. The creation of immigrant niches within 
manufacturing firms falls emphatically into the first set, regardless of 
the extent to  which the immigrants themselves benefit or suffer f rom 
exploitation. A firm or alliance of firms that establishes monopoly or 
oligopoly over production and sale of a given commodity 
simultaneously practices exploitation within firm boundaries and 
opportunity hoarding with respect to all other potential producers 
and sellers. 



More contingent and indirect (albeit powerful) relations of 
opportunity hoarding to exploitation stem from inheritance within 
households, kin groups, and ethnic categories. Under capitalism, 
inequality in regard to inherited wealth generally exceeds inequality 
in regard to monetary income, since the wealthy customarily draw 
important returns from their wealth in non-monetary forms and 
hoard some portion for transmission to heirs; as income inequality 
has sharpened in the United States during the last two decades, 
wealth has become even more imequally distributed (Wolff 1995). 
Clever lawyers and a favorable tax regime have made it easy for 
America's wealthy to retain their property from generation to 
generation (Drew & Johnston 1996). In this case, beliefs in wealth as 
property, in the inviolability of property rights, and in the priority of 
interpersonal ties based on birth and marriage all reinforce the 
centrality of inheritance as a mode of opportunity hoarding. 

Other forms of opportunity hoarding Ue between immigrant 
niches and inheritance. Family farms, fairdly-nm stores, and other 
types of small-scale enterprise often operate with little or n o  directly 
exploited labor, but  nevertheless gain from the 'rents' (to take the 
economist's term) provided by exclusive use of a site, stock, and 
clientele (S0rensen 1996). Similarly, members of exclusive crafts such 
as 19"M:entury glass-blowing, printing, and silver-smithing 
characteristically hoard opportunities by maintaining collective 
control over production and sale of their commodities without 
employing more than a few exploited helpers and apprentices. AH of 
these arrangements, and more, gain advantages from combining a 
distinctive network, a set of valuable resovirces, sequestration of the 
resources, as well as beliefs and practices sustaining network control 
of the resources. 

Professions, for example, are organizations among practitioners of 
some common art who control the Hcensing of aU practitioners of 
that art within their shared territory, exclude ttnlicensed persons 
from practicing, and thus secure a monopoly over dispensation of 
the art's products to non-members. Professioris typically succeed in 
establishing their monopolies by enlisting state support for licensing, 
exclusion, and fee-setting in return for a measure of collective 



responsibility and self-policing. They typically set u p  their own 
institutions for recruitment, training, initiation, and discipline of new 
members. They engage in qviintessential opportunity hoarding 
without necessarily drawing on exploitation as well. 

The formation of a licensed profession always involves 
opportunity hoarding; a network of practitioners who  carefully 
screen new entrants to their ranks enlist state aid in excluding 
unorthodox, unworthy, unlicensed persons from practicing the same 
art. Yet professions vary greatly in the extent to which they couple 
opportunity hoarding with exploitation. Within American health 
care, for example, physicians who  ran hospitals and clinics long 
combined the two. Nurses, pharmacists, midwives, and members of 
other such subordinated health professions, in contrast, had  to settle 
mainly for opportunity hoarding. 

In capitalist countries dentists, lawyers, and physicians commonly 
operate very effective monopolies, while professionally-organized 
architects, scientists, social workers, pharmacists, accoimtants, 
nurses, midwives, priests, and engineers aU have more trouble 
excluding competitors from their terrains. But all do what they can 
to maintain categorical barriers between themselves and non
professionals. In France, veterinarians were spectacularly successful 
at adopting the medical model of practice, organization, ideology, 
and licensing during the 19''̂  century. They followed the classic 
trajectory of professionalization: establishing schools based on  
medical science, acquiring recognition from public authorities as 
experts on  such matters as inspection of meat, excluding rivals such 
as blacksmiths and butchers f rom their domains, finally creating a 
state-backed monopoly of animal medical practice for graduates of 
their three official schools (Hubscher 1996). Nevertheless, French 
veterinarians generally operated on too small a scale to make 
significant gains from exploitation; they acquired their prestige, 
power, and income from opportunity hoarding. 

Organizationally, licensed trades such as hairdressing typically 
resemble professions; on the ground of protecting public health 
against dangerous practices, they acquire state protection of a 
monopoly over services in return for subjection to oversight by a 



state agency. Often they strengthen that position by establishing 
their own schools and insisting that licensed practitioners pass 
through those schools successfully. Take the case of cosmetologists, 
who in most American states must acquire licenses to administer 
beauty treatments, including hair care. In New York State, 
cosmetologists have come into competition with braiders, who 
generally leam how to create African-inspired hair styles from 
friends and relatives. In order to sell their services legally. New 
York's braiders must  receive cosmetology licenses: 

If we have to take a minimum of1,200 curriculum hours and pay up to $10,000 to 
kam our trade, why shouldn't braiders?' said Barbara G., a black cosmetologist 
who asked that her full name not be used, expressing concern that her comments 
might create tension in the mid-town Manhattan salon where she works alongside 
braiders (Wil l iams 1997:4). 

Advocates for braiders argue that Uttle of the cosmetology 
curriculum deals with braiding, that the knowledge involved is 
distinctive, and that the present arrangement drives braiders into the 
imdergroxmd economy. Given the character of opportunity 
hoarding. New York's braiders will most likely become yet another 
licensed trade, authorized to operate in a niche just adjacent to those 
of hairdressers, barbers, and cosmetologists. The interesting question 
is whether they will then try to exclude others f rom commercial 
braiding, and if so whether they will succeed. 

Among both professionals and other opportunity hoarders, the 
valuable resources in question take a wide variety of forms: not only 
the shared knowledge and access to clients that constitute the major 
hoarded resources for professions, but  also ore deposits among 
miners, reliable suppliers among import-export merchants, weU-
cultivated friendships among talent scouts, access to government 
property and officials among Russian ex-apparatchik entreprenevirs, 
able graduate students among academic departments. Advantage-
giving sequestered knowledge, furthermore, sometimes resides in 
scripts, local knowledge, and interpersonal ties that members of a 
network carry over from other experiences, as in the leverage 
enjoyed by multilingual brokers at the frontiers of distinct but 
interdependent monoUngual populations. 



In general resources that lend themselves weU to opportunity 
hoarding are renewable, subject to monopoly, supportive of network 
activities, and enhanced by the network's modus operandi. These 
characteristics apply, to be  sure, within specifiable limits; a 
successful opportunity-hoarding drug ring need only control the 
supply of its narcotics within its own turf, and fight out precise 
divisions of territory with neighboring rings. A university 
department that hired all the world's experts in a given specialty 
might well find outside demand for its expertise declining rather 
than increasing as a weU-behaved monopoly would lead one to 
expect, since in many academic fields demand depends on having 
well-placed graduates, clients, and collaborators elsewhere. The 
value of resotirces depends on  their potential uses outside the circle 
of hoarders. 

Sequestering of resources sometimes takes the form of 
goverrunental authorization and licensing favored by  organized 
professions. It often centers on the selective transmission of lore to 
members of an ingroup. But it can also rest chiefly on withholding of 
crucial information such as the location of a precious commodity, 
the formula for an  elixir, the means of repairing a complex machine, 
the turns of hand that virtuoso violinists, surgeons, and potters teach 
each other. Although craft labor markets of printers and 
glassblowers certainly relied on measures of training and exclusion 
resembling those of professions, they only operated effectively so 
long as craft workers themselves knew much more about the 
manufacturing of the product than their bosses did; beyond that 
point, bosses generally found less skilled substitutes for stubborn, 
expensive craftsmen (Jackson 1984, Montgomery 1987, Scott 1974). 

Network, valuable resources, and sequestering combine into 
effective opportunity hoarding when together they yield advantages 
in relations with actors outside the network. Such advantages do  not 
necessarily depend on or produce categorical inequality. By and 
large, commercially successful painters hoard access to galleries, 
critics, and purchasers without drawing sharp lines between 
themselves and the hoi poUoi of painting. Nevertheless, interior 
categories and their matching with exterior categories lower the cost 



of hoarding. Within hospitals, the actual work of physicians and 
nurses overlaps considerably, but  the sharp professional line 
between them reinforces the advantage conferred on physicians by 
their formal rights to prescribe drugs and courses of treatment. The 
common doubling of that line with gender, ethnic, and class 
distinctions lowers its enforcement cost. In such circvimstances, 
opportunity hoarding relies upon and produces categorical 
inequality. 

Intersection between opportunity hoarding within an 
organization and categorically-segregated sources of supply for new 
recruits to the relevant networks provides a mutually-reinforcing 
system of exceptional power and generality. We discover it 
recurrently in professional training, residential segregation, 
aristocratic or caste recrmtment of military officers, and a variety of 
other settings. But in today's capitalist world many of the most 
dramatic instances take the form of immigrant niches. Hence my 
concentration here on that very special form of opportunity 
hoarding. 

The admirable literature on immigrant niches and 
entrepreneurship to which Ivan Light, Roger Waldinger, Alejandro 
Portes, and their co-workers have made major contributions 
aboimds with evidence concerning the organizational forms and 
processes involved in opportunity hoarding. Waldinger's study of 
New York, for example, documents the centrality and persistence of 
work niches, both job-centered and entrepreneurial, to the varied 
experiences of major ethnic and racial categories since 1940 
(Waldinger 1996; see also Model 1985, 1992, 1996, Watkins-Owens 
1996). As m y  own story about Italians in Mamaroneck suggested, 
even through momentous changes in the overall economy the 
migration and employment histories of previous generations cast 
long shadows over the fates of today's category members. 

Waldinger makes many of the same observations 1 have offered 
on the basis of his and other people's research: ethnic-racial niches 
form wdthin limits set by the preferences of owners and established 
workers, but  once established easily reproduce themselves because 
of their reliance on categorically segregated networks for a wide 



variety of activities on and off the job. Through long struggles, New 
York's native blacks formed effective niches in different segments of 
pubUc employment and health care, but  in recent decades have 
repeatedly been beaten into expanding sectors of private-sector and 
entrepreneurial work by immigrant streams whose members formed 
niches, supplying compliant, low-wage workers and /o r  gaining 
access to ethnically-pooled capital. Waldinger also stresses a 
consequence I have tmderstated so far: 

Frequent interaction in a highly concentrated niche promotes a sense of group 
identity; if the niche is one of the salient traits that group members share in 
common it also becomes an interest that helps define who they are. Thus, greater 
attention is paid to the boundaries that define the niche, and the characteristics of 
those who can and cannot cross those boundaries. Just as the niche helps identify 
'we-ness,' it also serves as a mechanism fitr defining whom we are not (Wa ld inge r  
1996:304f.). 

He might have added: defining the limits of solidarity, trust, and 
mutual aid as weU. To the extent that collaboration within a niche 
enhances the quality or efficiency of work, and that denial of 
collaboration accordingly degrades work performance, an  effective 
niche reinforces its survival by delivering superior results to  
customers and other segments of the same organizations. 

Not all niches, however, serve their occupants weU. It follows 
from the very organization of migrant niches that they deliver 
disadvantages to new entrants iinder any of four conditions: (i) 
when the hoarded opportunities in question themselves are 
declining, (ii) when the niche becomes overcrowded relative to the 
opportimities it commands, (Hi) when segregation of social Hfe 
within the niche shuts off its members from superior opportunities 
outside, (iv) when exploitation delivers all of the monopoly gains to 
entrepreneurs rather than rank and file workers. While some New 
York garment manufacturers may well be getting rich by exploiting 
newly-arrived Chinese workers, the immigrant workers themselves 
often Hve in desperate conditions, outside the reach of minimum-
wage laws, protective legislation, and labor organizers. 

Recognizing the variable well-being of different migration 
streams, Waldinger takes a deeply historicist view. H e  stresses path-
dependency, argviing that each category's coping strategies and 



relations to opportunities at a given time significantly constrains its 
available strategies and opportunities in the next round. In that 
regard, he  conforms to recent trends in the history and sociology of 
American immigration (Morawska 1990, 1994; Portes 1995). A 
historicist view helps make sense of the connections between 
migration and durable forms of inequality, especially those forms 
people organize as ethnicity - as structured differences according to 
imputed national or racial origin. It shows the formation of 
opportunity hoarding not as an  instantaneous rational decision but 
as a struggle- and error-ridden process sometimes extending over a 
generation. 

For a long time, the standard vision of the immigrant portrayed 
someone who  leaves the old cotmtry's security, passes through a 
period of risk and turmoil, then establishes a definitive equilibrium 
in the new covmtry. If the immigrant comes to a great city such as 
New York or Los Angeles, most people find this vision aU the easier 
to accept. Yet actual immigration experiences rarely approximate the 
classic model; instead w e  find people moving back and forth over 
long distances, relying heavily on colleagues, kinsmen, and 
Landsmänner as they make their ways, maintaining their preexisting 
personal networks at considerable expense, and generally refusing 
to become disorganized in the ways that classical theories predict. By 
now, a whole generation of researchers has documented the dense 
social ties that commonly accompany long-distance migration and 
subsequent problem-solving. 

The old beliefs required active suppression of knowledge that 
most of u s  already have. For the histories of otir own families, 
thoughtfully considered, generally contradict all these antitheses of 
immobility and mobility, order and disorder, contingency and 
constraint. Our individual and family histories vibrate with 
movement, with fortuitous connections, with chance meetings, with 
contingencies having very serious consequences over long periods 
of time. Yet, seen in perspective, they also embody striking 
regularities. 

Let me  illustrate with a personal example. 1 would not exist - that 
is, m y  parents would almost certainly never have met - except for 



the last-minute decision of m y  grandfather, a Welsh miner in a time 
of the mines' decline, not to take an available mining job in South 
Africa but  instead to accept the invitation of his brother, a 
locomotive driver who had emigrated fifteen years earlier, to join 
him and his family near Chicago and look for work there. (A 
disputed family tradition says Uncle Chris, the Chicago brother, sent 
a telegram skillfully mediating between threat and dire prediction: 
'If you go to South Africa,' h e  is supposed to have cabled, TU never 
speak to you again.') My grandfather ended u p  maintaining the 
machines of an  Ovaltine factory in Villa Park, lUinois. His daughters, 
including m y  mother, met and married men who  Lived aroimd 
Chicago, bore and raised children in the Chicago region. They 
constructed a tight kinship group consisting chiefly of their family's 
Chicago branch but  ramifying back to Wales and England. Later, I 
worked summers in the Ovaltine factory to earn money for coUege 
... and m y  family often drank Ovaltine. 

In one perspective, nothing could be more contingent and 
individual - a last-minute change of mind about a risky job seals the 
destiny of an  entire family, not to mention their descendants. My 
grandfather's whim, however, did not cause his brother to leave for 
Chicago in  1908 or the Rhondda Valley's mines to falter in the 1920s. 
(Uncle Chris, furthermore, had joined their half-brother Sam, w h o  
even earlier had migrated to Chicago to work in retail trade.) My 
grandfather's apparently arbitrary choice took place within strong 
limits set by previous actions - his and other people's - and had 
significant effects on aU his later choices. Few moments in most Uves 
pose such fateful alternatives as Hugh Stott's 1925 decision to join 
his brother in Chicago, but much of long-distance migration brings 
together similar combinations of contingency and constraint. 

Although no  one involved at the time would have recognized the 
term, m y  mother's family was involved in a system of chain 
migration. We have already encoimtered the phenomenon among 
Italian migrants to Mamaroneck. Chain migration is the 
arrangement in which numerovis people leave one well-defined 
origin serially for another weU-defined destination by relying on 
people from the same origin for aid, information, and 



encouragement; most chain migrations involve considerable return 
of migrants to their place of origin. 

Many chain migrations begin as circular migrations: seasonal, 
annual, or longer-cycle movement of agricultural workers, 
craftsmen, or petty merchants from a base to some other weU-
defined place where temporary work awaits them. Migration from 
Roccasecca to Mamaroneck probably started with just such circuits 
of stonecutters. In m y  mother's family story, the chain was short; 
from Sam Stott to Chris Stott to Hugh Stott and perhaps a dozen 
cousins, children, and siblings. Yet it came recognizably from the 
same sort of process that produces chains spanning multiple 
generations. 

The essence of chain migration was, and is, the existence of 
continuing contacts between a specific commvmity of origin and a 
specific commtmity of destination - Roccasecca and Mamaroneck, a 
Welsh mining village and Chicago, a Polish shtetl (in Yiddish, a 
small Jewish town) and Johnstown. It involves frequent moves of 
persons between them with help and encouragement from the 
persons at both ends. Even including the forced migration of 
Africans (who arrived Hterally, but not figuratively, in chains) this 
sort of continuously-connected migration system accoimts for the 
great bulk of the last five centuries' intmigration to the Americas. 
That fact in itself shotdd alert u s  to the likelihood that what 
happened to migrants at one point in time, and how they organized 
their migration, significantiy affected the fate of both their 
descendants and later migrants. 

We covild stop there. By now we have plenty of evidence showing 
that the presence or absence of prior contacts has a strong effect on 
the paths and consequences of long-distance migration. In Toronto, 
Grace Anderson showed twenty years ago that the initial ties of very 
similar Portuguese immigrants to the metropolitan labor market 
significantly influenced the kinds of jobs with which they began, 
which in turn made a large difference to their relative success later 
on; ability and ambition paled in the light of prior social ties. In New 
York, Suzanne Model has shown that among Jews, Italians, and 
Blacks employment by  members of the same ethnic category, on the 



average, contributed significantly to better jobs and higher incomes 
(Model 1985). Model's later work supports those findings with three 
important qualifications: (i) expanding niches promote such 
advantages more than fixed or declining niches; (ii) as an  ethnically-
segregated migration network saturates a niche, advantages to 
latecomers decline or even disappear; (Hi) niche advantages depend 
on the presence of similarly-qualified but  excluded populations of 
potential workers. Roger Waldinger's findings generally confirm 
Model's conclusion. The mutual employment in question grows u p  
especially as a consequence of coUectively-organized migration, and 
constitutes a striking case of opportunity hoarding. 

Even in  the case of solitary migration, migrants commonly drew 
information, assistance, and financial aid f rom network members 
who had already gone to  America. The frequency of remittances 
from emigrants to homefolks and of steamship tickets prepaid by 
people at the American destination reveals the extent of that mutual 
aid. After a N e w  Jersey lecture in which 1 made the same point, a 
second-generation Italian came u p  to m e  in indignation, objecting 
that 'mutual aid' hardly described the situation in  which kinsmen in 
Newark sent his father a steamship ticket, only to reveal on  his 
arrival in America that he  would have to work off the passage in 
their bakery at starvation wages; the day he  finished repaying, the 
father had quit his job, left town, and severed connections with his 
rapacious coiisins. 

Let no  one think, then, that the processes 1 a m  describing exclude 
exploitation, conflict, or antipathy. The tying together of people by  
mutual aid and obligation often breeds rancor as well as respect. 
Many immigrants gritted their teeth imtil they had enough money to 
go back to their communities of origin or rush off to another 
destination within their networks. Among streams connecting the 
Mediterranean with North America, typically half or more of the 
immigrants returned home. The high proportion of Mediterranean 
migrants who  returned after trying their hands in America, or who  
swimg back and forth between the two continents as employment 
opportunities dictated, superficially a sign of inefficiency in the 
migration system, actually testifies to the quick, effective flow of 



information about affairs at both ends of the many chains from 
Mediterranean to North America. 

In 1906,435,000 people left Italy for the Americas but  a full 158,000 
returned, and many 'pendulated' between continents for some time 
(Hamey 1984:74, see also Harney 1985). Although that sort of 
evidence teUs iis nothing about how organized or disorganized the 
migrants were, it contradicts any notion of desperate cutting of ties 
to the old country. From what else w e  know about Italian migration, 
it depended heavily on spectacularly long chains between very 
specific origins and destinations within the continents. Padroni, or 
labor contractors, who recruited Italian workers for construction or 
agricvilture in distant America, did exist, but they profited from or 
emerged out of existing migration chains. In any case, they 
accounted for only a small minority of Italian immigrants. 

For decades, American factories did much of their work through 
subcontracting, farming out the production of major goods to a 
foreman or independent entrepreneur who actually hired his own 
labor force and delivered the goods for a price agreed upon in 
advance. Subcontracting articulates beautifully with chain migration, 
since the  padrone has access to an indefinite supply of willing 
workers over whose fate - and hence whose job performance - she or 
he  can exercise great control. Where an industry's recruitment and 
supply networks connect with a migration chain and gain exclusive 
access to the relevant jobs, an ethnically segregated occupational 
monopoly appears. Since subcontracting is again actually increasing 
as what David Harvey calls 'flexible capital accumulation' extends in 
capitalist coimtries, w e  can reasonably predict an  increase in the 
ethnic segregation of work in cities, like Chicago, where chain 
migration stUl prevails (Harvey 1989:141-172). Again opportunity 
hoarding thrives. 

Ethnic entrepreneurship often forms through a very similar 
process. When I Hved in Toronto during the 1960s, m y  next-door 
neighbors were Macedonians. A steady stream of visitors from 
Macedonia came through the hotise next door. One day m y  
neighbor explained, in roughly these terms: 'We have short-order 
restaurants [the day of 'fast food' had not yet arrived] and when we 



need someone to work in one of them w e  send back home for a 
young man. H e  cleans u p  and starts cooking as he  learns English, 
then graduates to running the counter. When he's saved u p  some 
money and gotten pretty good in English, w e  try to set h im u p  in his 
own restaxirant. Then he  hires newcomers.' At that point, as m y  
neighboiu- didn't say, the new restaurant owner owed plenty of 
money to his relatives, and had to rely on them for help in  recruiting 
his workforce; these tieships reforged the migration chain. In that 
way, retail trades often become semi-monopolies of one national 
group or another - Indian newsstands or Korean groceries in New 
York, Macedonian short-order restaurants or Italian barbershops in 
Toronto. By means of chain migration, opportunity hoarding 
contributes to dvirable inequality. 

I have told m y  story of chain migration and opportunity hoarding 
chiefly in terms of contemporary North America. Throughout the 
world, however, similar processes have contributed to inequality for 
thoiisands of years. To recognize chain migration's prevalence, 
efficiency, and complementarity to opportunity hoarding reqviires u s  
neither to condemn it roundly nor to accept its unequal 
consequences as inevitable. O n  the contrary: seeing how these 
pervasive processes work marks the first step toward effective 
intervention on behalf of equality. If hoarded ruches yield relatively 
equal rewards, if exits f rom those niches occur on relatively equal 
terms, and if barriers exist against conversion of niches into devices 
for exploitation of others, chain migration and its complementary 
opportunity hoarding can, over the longer n m ,  actually promote the 
equalization of opportunity, the mutual aid of migrants, and the 
productivity of migrant-occupied niches. Instead of seeking to stamp 
it out, an egalitarian poHcy should intervene in chain migration to 
produce just such outcomes. 
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Chapter Four: 

Towards Cultural Diversification in  
Poland: The Effects of Transition from 

'Closed' to 'Open' Society 

Krystyna Romaniszyn 

1. Introduction 

This essay focuses on  the on-going, post-communist process(es) of 
cultural diversification, initiated in  Poland in  the early 1990s. 
Drawing upon  Sztompka's (1995:72) findings, it starts with a n  
assumption that ' the critical level on  which w e  have to  focus in  
order to  imderstand the problems of the post-communist period is 
the cultural level/ since habits, mental patterns, ways of life, 
norms, values, etc. may either hinder or  smooth the 
transformation processes. The cultural transformation, needs thus 
to be  regarded as vital for return to  democracy and  market 
economy in Central and Eastern European countries. 

This analysis will focus on  the Polish case, assuming that 
conclusions and  observations made with reference to this 
particular case will be  applicable - a t  least as  the  working 
hypotheses - to other Central European countries.^ The study. 

1 In this presentation I adopt  the  classification proposed b y  Zbigniew Brzezinski (1994:139) w h o  
identifies three Europés: the  unifying Western Europe, the Centra! Europe insisting o n  its belonging 



which is carried out ii\ the broader framework of globalisation 
and McDonalisation perspectives, is guided by  two working 
hypothesis: 

HI = the on-going systemic transformation in Poland denotes a 

transition from 'dosed' to 'open' society; 
H2 = cultural transformation - viewed as a part of broader systemic 
transformation - reinforces cultural diversification of the Polish society. 

The concept of ' the open society' as  well as  the  categories of 
'culture' and  'cultural canon' are consequently applied in  order to 
probe the hypothesis. 

2. Theoretical Framework 

2.1 Basic categories and assumptions 

2.1.1 The concept of the 'open society' 

The concept of the 'open society' was  p u t  forward b y  Karl Popper 
(1993) in  order to  define and depict the essence of totalitarian 
states, and  to contrast them with Western democracies. 
Accordingly, the 'openness' is characterised by: (i) the 
predominance of rational reflection in  society; (ii) a n  abstract and 
impersonal character of social relationships; (in) individualism 
which is reflected in  the free-wiU of the majority of social 
structures, organisations, and associations; and, finally, by  (iv) 
gradual and partial societal change. Consequently, the 'closeness' 
of society manifests itself as: (i) the lack of rational reflection as 
the formative agent of institutions and  behaviour; (ii) collectivism; 
as well as (Hi) the presence of various forms of taboos and  magical 
thinking. 

Drawing upon  Popper's (1993) theoretical findings, which hold 
that rationality is the key method of organising social life in  the 
'open societies,' as  contrasted with the  irrationality of the 'close 
societies,' the essence of the on-going transformations of the former 
totalitarian (or 'closed') Cential European covintries, especially 

to the cultural tradition of Western Europe, and the Eastern Europe of the former Soviet Union and 
the Balkans. 



Poland, may b e  analyses in  terms of a shift towards the 'open 
society/ However, as one commentator shrewdly observes. 
Popper's characterisation of the 'open'  and the 'closed' societies, 
'compress down to  solely formal and procedural traits', while 
'any material properties' are missing (Legutko 1997:25). For this 
reason, in  addition to 'Popperian' rationaUsation processes, the 
essay will try to  come closer to  some of the material properties of 
societal 'openness'; e.g. to  the issue of freedom of movement and 
communication, and  its consequences for the transformation of 
culture. 

2.1.2 The concept of'culture' 

'Culture,' another category fundamental in this analysis, is 
understood in  literature in  a variety of ways. In social 
anthropology we, generally, refer to  culture as one might refer to  
'society,' - meaning a population vmit defined by  distinctive 
characteristics and  shared tradition. The narrow, not  less popular, 
meaning conveys that 'culture' is a system of values, ideas, 
beliefs, and  patterns of behaviour. It should be  underlined, 
however, that in  some contemporary approaches, the usage of the 
term 'system' with reference t o  culture has  been criticised as 
invalid. Instead the term 'chaos' has been p u t  forward as the more 
adequate (Archer 1988).^ 

2.1.3 The notion of'cultural canon' 

Transformations of cultural order touches u p o n  the issue of 
'cultural canon,' which refers to  the persistent set of values, 
symbols, myths, etc. 'especially praised and protected by  the 
members of a given population or  group,' which 'may be  
juxtaposed with cultural fashion' (Szpocinski 1997:99). Basic 
functions of the cultural canon are: (i) to  represent the group;  (ii) 
to signify the most important or 'core' cultural elements; (in) to 

2 This interpretation - which seems to b e  symptomatic of the post-modern approach - may  b e  
viewed, firstly, a s  a result of the transformation of contemporary societies, and ,  secondly, a s  the 
outcome of the ideology (ensuing u p o n  these changes) of the openness of culture(s) to others a n d  
their culture(s). The t w o  phenomena result in alteration of the  existing cultural order,  a n d  may  evoke 
the conviction of chaotic reality. 



secure ctdtural persistence, and,  (iv) to  integrate the group or 
population (ibid. 99 and 105). Consequently, its erosion caused, 
among other things, by mass culture, modern scientific and 
technological knowledge, and the loss of a historical 
consciousness of belonging to a historically shaped society - may 
lead to  a state of 'cultural chaos.' It follows that the cultural reality 
perceived as 'chaotic' may well be  interpreted with reference to 
the category of cultural canon. The category 'cultural canon', also 
suits the purpose of this analysis well since it adds to better 
understanding of cultural diversification process. Hence, in the 
context of this analysis, a tentative assumption may be  p u t  
forward, that the diversification process may lead to  shrinkage of 
the dominating cultural canon (as less and less of its elements are 
perceived as significant and precious by  the whole society), 
a n d / o r  to the development of the alternative one(s). 

2.2 The relevant theoretical perspectives 

The modern era is characterised by a move towards globalisation, 
understood as a set of diverse processes. By challenging the 
established cultural boundaries, the process of globalisation of 
cultures, is characterised inter alia, by  'susceptibility' of national 
cultures with regard to  homogenisation and unification. The 'end '  
result of the process would be  a 'global culture', sometimes in the 
future. There are, however, scholars w h o  already proclaim the 
emergence of one global culture. For instance, Hannerz (1990:249) 
maintains that, ' there is now one culture. All the variously 
distributed structures of meaning and expression are becoming 
interrelated, somehow, somewhere.' 

2.2.2 Globalisation of Cultures 

The profound impact of the media and multinational institutions 
on  the process of globalisation of cultures, 'provokes' theorising 
and speculation on  its further development. Bart van  Steenberger 
(1997:96-98) identifies the following perspectives on  cultural 
globalisation: 



(i) the postmodernist approaches which view it as  a fission 
process, and  praise the global culture as a differentiated, 
hybrid, syncretic, mosaic sphere of values, beliefs, tastes, and  
life-styles; 
(ii) Samuel Huntington's (1996) perspective of a 'clash of 
civilisations,' a t  the global level, each of which will try to  
remain as untouched as possible; 
(in) the 'McDonaldisation theory' stating that the American 
organisational culture will spread (through the process called 
' the McDonaldisation') all over the globe; 
(iv) the approach pursuing the 'development of a genuine 
global culture' founded upon  basic, shared, a n d  uruversal 
values such as human rights, ecological issues, and  democracy; 
and, 
(v) the ' N e w  Age vision' which implies synthesis of Western 
and Asian cultures especially with regard to philosophy, 
rehgion, and  spirituality. 

There are reasonable grounds to assume that, the American 
organisational culture, i.e. ' the McDonaldisation', has already 
been brought into Poland as well as  into other Central European 
states. Tracing the incentives of a strong pro-Western cultural bias 
in this region, Sztompka (1993:92) observes that it ' is bred by  the 
attempt to  "join Europe" and  to  "escape f rom Asia" (i.e. f rom 
backwardness, autocracy, and  Soviet imperial domination).' In a 
way, the readiness to embrace Western, and  in  particular 
American, patterns manifest an  aspiration to 'catch u p '  with the 
most developed covintries. In Lee's opinion, this adoption of 
Western patterns by  non-western societies brings about a copying 
of the Western model of consumption, essentially because it is 
seen as a n  indicator of the good life (Lee 1994:29). This, in turn, 
opens the 'catching-up' countries to  the cultural influences of 
multinational capitalism materialised through the spread of 
popular TV series, fast-food chains, shopping malls, etc. This form 
of global enculturation, Lee (1994:29) concludes, is linked to the 
growth of a consumer culture, which does not  result in the 
displacement of local cultures bu t  in  the  insertion of them into 



specific commodity forms. This brings u s  to  another relevant 
theoretical perspective, the McDonaldisation theory. 

2.2.2 McDonalisation Theory 

The organisational culture, depicted in Ritzer's (1996) 
McDonaldisation theory, succeeds because it offers consumers, 
workers, and meinagers: (i) efficiency, (ii) calculability, (in) 
predictability, and,  (iv) control; all four  dimensions lie at the heart 
of the success of the model. McDonalds represent a culture of 
shopping malls and drive-ins, however, the process of 
'McDonaldisation' is permeating other areas of society, such as 
fast food management principles are spreading to other services. 
Notwithstanding of the fact that a the root of the McDonaldisation 
process are operating economic factors, it needs to  be  underlined, 
however, that the system, which focus on  standardised and 
predictable packages for the most profound human  experiences, 
has become so desirable that it is perceived as an  end in  itself. 
Consequently, in  the United States of America, this organisational 
model has not  only shaped the management of restaurant 
business, bu t  even other social institutions, such as education, 
health care, travel, leisure, dieting, politics, etc. drew upon  this 
organisational model. Moreover, the rush toward 
McDonaldisation meshes with other social changes taking place at 
the global level - for example high human mobility -, and fits 
within the dual-career or single-parent-family models (Ritzer 
1996:146). 

2.2.3 McDonalisation of Polish culture 

It needs to  be  underlined already at the stake, that even though, 
the concept of McDonaldisation has been related to a critique of 
consumer culture, in this essay, it will be  applied in  order to 
analyse broader socio-cultural transformations in  Poland, not  
necessarily to  criticise them. 

In the post-communist countries, the rationality - understood as 
specific organisational method of human  agency - of McDonald's, 
stands in  contrast to the irrationalities of the remnants of 



communist management strategies. Hence, McDonaldisation, 
brings about the  - at least partial - rationalisation of social life in  
the former, to  use 'popperian'  terminology, 'closed' systems. 
However, this does not  (necessarily) imply that Ritzer's (1996) 
McDonaldisation theory, should be viewed as an  exemplification 
of Popper's (1993) 'open society' theory, or it 's further 
development; an  analysis of these relationships goes beyond the  
scope of this essay. The point is that, in Central European 
countries which a t  the end of the 20"̂  century undergo systemic 
transformation f rom 'closed' to 'open'  systems, the rationalisation 
of the social life merges with McDonalisation. In other words, in  
this particular region and time the rationality of McDonaldisation 
brings about the rationalisation of the social life, at least partially. 

Having this analytical context, such factors as  the  mass media, 
international migrations, and the spread of a liberal culture are 
regarded as the most prominent factors amplifying cultural 
diversification taking currently place in  Poland. While the mass 
media promote the 'migration' of ideas, values, a n d  Western 
patterns of behaviour, international migrations bring into Poland 
people f rom different, sometimes very distant, societies and  
cultures. Liberal culture - regarded as parallel to  political and 
economic liberalism, since being a liberal is often a matter of 
choosing a specific cultural option (Dunn 1993) - stands, inter alia, 
for: rule of law, state ideological neutrality (impartiality), 
minority rights, tolerance, etc. According to  Legutko (1998:104) it 
also embraces subcultures and alternative societal perspectives, 
that may  imply liberation f rom the domination of Christian 
culture. Indeed, there are clear traces in  Poland of normative 
tensions and conflicts between cosmopolitan liberal culture, 
which refer to secular rationality and moral relativism as opposed 
to traditional. Catholic values and norms. Below, some aspects of 
these tensions will be  addressed. 



3. The Migration of Ideas 

3.1 'Colonialisation "on request" ' 

Television is a powerful means of communication and 
dissemination of ideas in  Poland. The available statistics indicates 
that the Poles are the seventh largest cable TV viewing audience 
in Europe, and there are 400,000 more subscribers in  Poland than 
in France (Perlez 1993). Another source cites that 25 percent of 
Polish households subscribe to  cable TV (Barber 1997:130). 

According to the most recent research, PoUsh youth's habits 
and behaviour have been far more influenced by  television (61 
percent), than by  their peer groups (55 percent), parents (44 
percent), video films (37 percent), newspapers (31 percent), 
schools and teachers (27 percent) the Church and priests (14 
percent), or the radio (6 percent).^ Yet another study concludes 
that the majority of young people f rom small towns or villages in 
Poland spend their free time listening to youth music (83 percent) 
or watching TV (75 percent). A significant percentage of 
respondents spend this time with friends (56 percent), or 
watching video films (49 percent), while only 8 to  10 percent of 
the interviewed youth go to theatre, opera, museum; these visits 
are sporadic, accidental, usually occurring no  more than once a 
year (Milczarek 1997:35). 

The above findings with regard to  young people suggest that, 
(i) some segments of the traditional cultural canon remain 
unknown o r / a n d  unimportant for this age group;  (ii) some of the 
contemporary youth may well be  described as the 'post-
Gutenberg' generation, watching bu t  do not reading;^ (in) an 
important identity provider for some of the Polish youth is rock 
music and its heroes;^ and, finally, that, (iv) in  Poland, like in  
much of the world, TV has  taken on  socialising and educational 
functions traditionally fulfilled by  the family, the church, and the 
school. 

3 Source: OBOP1998. 
* The very term 'post-Gutenberg generation' w a s  pu t  forward by Legutko (1998:153). 
5 Discussed findings confirm a n  observation made  by Legutko (1998:159) in h is  article o n  the 

identity issues. 



It is indeed television which sets standards of what  is to be  
considered as a n  achievement, good taste and a proper conduct. It 
defines the meaning of a 'good life/ and  conditions, desires, and 
expectations. Consequently, what  makes the television a n d  in  
particular MTV channel, watched by  the youth, so  attractive? For 
Barber (1997), MTV proclaims the ideology of entertainment; it 
praises freedom, mocks authority, provides a 'we-are-the-world' 
identity, plays with violence, presents sex as sport, and  vindicates 
the youth and a life preoccupied with consumption. Even though 
Barber has little doubt that the Catholic Church may  guide some 
sphere of social life, post-communists may be  active and 
successful on  the political arena, h e  insists, however, that the 
cultural battle will be  w o n  by  MTV and its message (Barber 
1997:130). Can w e  identify these powerful influences as  a sort of 
cultural colonialism by TV? If so, it would be  colonialism upon  
request!® 

3.2 The role of English as 'Lingua Franca' 
The great popularity of the English language, not  equal to 
knowledge of it, manifests itself in Polish society in  the common 
practice of adopting English names for shops, bars, fast-food 
stands, etc. A brilliant study of Rzetelska-Feleszko (1997) of the 
changes of the shops'  names initiated in Poland after 1989, shows 
that the absolute majority of the foreign names, in both researched 
Polish cities, Warsaw and £6dz, go to  English. Second best, 
however, by  far  less numerous have been French and Italian 
names. Characteristically there were very few German names and 
almost n o  Russian.''. Rzetelska-Feleszko (1997:172) concludes that 
foreign naming, serve to  indicate: (i) that the purchased goods or  
food originate f rom the country symbolised by the language used; 
and in the Polish case more important  (ii) the fulfilment of a 
stiong wish to  join the dreamed of the big, wide world. 
Conclusively, this implies that the most  dreamt of has  been the 
Anglo-American world! 

6 Naturally, there is a critical discussion in Poland regarding values communicated b y  the  
media, fo r  the time being, however, it does not seem to influential in any way.  

7 Apart  f r o m  just  one  florist in Warsaw named  Sonia which, however, referred to the name  of a 
kind of a rose. 



There are also other traces which prove observation regarding 
Polish fascination with American culture correct. A prominent 
role in  its popularisation is played by  some Polish media, also 
through the introduction of Polish 'mutations', or replicas, of 
Western or  American practices, such as talk shows, Valentine's 
Day, already widely adopted by Polish youth, or  Halloween, still 
rather marginal. As one scholar suggests, the Americanisation has 
been undertaken purposefully with the aim of 'civilising Poland 
in this way'  (Legutko 1998:14). The other side of this coin, 
however, is the widespread acceptance of popularised culture. 

4. International Migration into Poland and its Consequences 
for the Culture 

4.1 Poland as an actor i n  international migration regime 

International migrations may  well be  perceived, - and in  some 
countries like the Netherlands or  Sweden have already been 
analysed - in  terms of cultural diversity. Indeed, they eventually 
add to the already existing ethnic and  cultural mosaic, or lead 
even to  the creation of multicultural societies; as  is the case of 
Poland, which has opened u p  to migratory pressures, taking place 
a t  the global, systemic level. Since 1989 Poland has  been attracting 
a growing nxmiber of various migrant categories - transit migrants 
(legal and  illegal), economic migrants (petty-traders, short term 
workers both legal and illegal); long-term immigrants; and, the 
least ntimerous group of political immigrants (asylum seekers and 
refugees). Thus, Poland, like the other Central European countries 
- especially, the Czech Republic and Hungary -, f inds itself cast in 
the role either of a transit country or temporary, or permanent 
residence country for foreign citizens. For instance, only in  1995 
over 82 million foreign people crossed the Polish borders.® In 1997 
year the number was 80 million, and - according to  one estimation 

8 Source; ICMPD 1997: 57. 



- out of these between 160,000 and 500,000 have settled for good 
(Kaminski 1997:1)9 
4.2 Major migratory f lows  into Poland 

There are reasonable grounds to  assume that inflows into Poland 
and other Central European countries are fuelled, on  the one 
hand, by improved economic conditions in  this sub-region, and, 
by tightened entry regulations in  the EU countries, on  the other. 
In addition to  this, underdevelopment, eruption of ethnic 
confUcts, and political unrest push  migrants f rom such distant 
areas as Vietnam, China, Afghanistan, Sri Lanka, and  Syria into 
the region. Significantly, for those migrants w h o  set off on  a quest 
for better economic prospects. Central Europe is n o  longer only a 
stage along the transit route, - legal or illegal -, to  the West, bu t  
has itself become increasingly a final destination region. In the 
effect in  the Czech Republic, Poland and Hungary n e w  
immigrants communities have already been established.!" 
Qualitative^! research show that it is especially Vietnamese and  
Armenian immigrants, w h o  set u p  their own communities in 
some Polish towns (Stola 1997, £ukowski 1997). Vietnamese 
immigrants established themselves in the  trade that goes through 
the former USSR, as well as  i n  the food industry, running fast-
food booths or  restaurants aU over the coimtry (Kaminski 1997).'̂  ̂
Also Armenian immigrants seem to d o  fairly well. This migration 
started a t  the time of the war  with Azerbaijan when some 
Armenian families randomly came t o  Poland, a n d  sent the 
message home. Many of those w h o  followed settled in  towns of 
north-eastern Poland, such as: Elk, Gizycko and  Bialystok. 
Armenian ethnic network operates in trade and seems to be  well 

^ O n  its part,  Poland remains o n  emigration country itself. However,  since 1989, short term 
labor migration has  outnumbered permanent emigration. See: M. Okolski (1996:100). 

10 I n  the  Czech Republic some 14,000 Vietnamese a n d  over 4,000 Chinese are  active in small 
businesses, particularly in the  food industry a n d  in trade. In Hungary in 1993 unofficial estimates p u t  
the number  of Chinese nationals at  3,000 to  10,000 persons, some three-quarters of w h o m  arrived 
between 1990 and  1991. They operate in the food industry a n d  in wholesale trade, selling cheap 
goods f r o m  the Far East. See: l O M  1994b, 1994c, 1995. 

So far,  however,  n o  comprehensive statistics exist regarding the number  of these immigrants 
a n d  their communities in the country. 

12 Explaining the circumstances of her  arrival in Warsaw, a young  w o m a n  f r o m  Hanoi said: 'The  
w o r d  spread quickly that y o u  could make  good money in  Poland... We will stay a s  long a s  o u r  work  
visas get renewed '  (Kaminski 1997:7). 



organised. These organisational skills and high level of academic 
education, imply that Armenian traders, are frequently perceived 
as serious competitors for the Polish businessmen, especially at 
the local level. It may cause bad feelings on the par t  of the latter 
(Cieslinska 1998:123f.). O n  the other hand, strong Armenian 
competition in  trade sector, mobilize and animate their Polish 
counterparts. 

The largest, although a very fluid, immigrant group in  Poland 
make u p  Ukrainians, w h o  do  not need entry visas. Presently an 
estimated 100,000 Ukrainian immigrants live in  Poland, some 
come to  trade, others to work. In 1996 alone, among legal and 
recorded labour migrants, Ukrainians continue to account for the 
largest single group (2,234 persons), followed by  Vietnamese 
(1,221 persons). Nevertheless, in the category of 'entrepreneurs', 
Vietnamese still account for the largest contingent with 766 
permits, followed by  Germans (430 permits) and Chinese (380 
permits) 

4.3 The 'Russian bazaars' 

Another phenomenon, which should be recalled in this context, is 
the fact that as Poland's consumer culture has  taken off, so-caUed 
'Russian bazaars' have mushroomed. The 'Russian bazaars' 
constitute market areas, - originally frequented by  travellers f rom 
the former USSR, - where goods could be  peddled and bought, 
often untaxed and  unrecorded. The biggest of them, like ' the 
Warsaw bazaar,' have gradually attracted traders and economic 
migrants f rom a variety of distant countries, including Vietnam 
and China. 

It should be  underlined that there are n o  traces of a patron-client 
relationship - denoting expectations on  the part  of immigrants of 
services f rom the host state, and on  the part  of the recipient 
country, the conviction that the expectations are to  be  fulfilled^^ -

Source: ICMPD 1997:60. 
It should b e  stressed that development of ethnic organizations a n d  the  adoption of specific 

rules for  migrant ethnic groups  may, in practice, result i n  their social isolation. It may  also indicate 
the patron-client relationship developed between the receiving state (patron) and  the immigrant 
groups (clients). The latter enter into clientship relations because of services, protection, o r  favors 
they expect to receive f r o m  the state. 



between the Polish state and  immigrants or economic migrants. In 
Poland, immigrants and  long term economic migrants are in  fact 
self-dependent, and  so  far, they did not  look for the authority's 
assistance in their accommodation and economic activities in the  
country. This relative 'independence' of migrants vis-a-vis Polish 
state is most probably related to  such factors as: the  illegality of 
many of those activities, temporal residence in the  country, and 
the lack of ethnic organisation lobbying on  the group's  interests. 

In addition to  strictly economic functions, 'ethnic' bazaars may 
serve as a stronghold for trading migrants in their attempts to  
settle in  Poland or  to  move further to  the West.̂ ® Needless t o  say, 
the constant presence and operation of immigrants in  the Polish 
market, affect Polish economic culture, as  well as  consumption 
habits. Moreover, organisation and work patterns, style of 
management, etc. adopted by  immigrant entrepreneurs may  soon 
be mimicked by  the local competitors. 

4.3.2 New consumption habits 

Looking closer to  the impact of consumption habits on  the Polish 
culture, it needs to be  underlined that the country was  neither 
economically or ideologically fully communised, neither the 
entrepreneurial tradition and  spirit was  fully extinguished. 
Consequently, there are reasonable grounds to  assume that this 
contributed to  a large extent to the fact that with the  fall of the 
Communism at  the end of the 1980's, large segments of the Polish 
society rushed toward a market economy. Hence, the new, 
American organisational culture, McDonaldisation, is being rather 
easily introduced. Visible indicators of the implementation of this 
specific organisational model, - and, hence, of rationalisation -, 
may be  traced in  a whole spectrum of economic and  social fields, 
such as housing sector, (where the modern systems of standard 

•15 The new entry restrictions for Russian a n d  Belarus citizens introduced in Poland in 1998, 
following the  EU's  strong recommendation, significantly reduced the inflow of these economic 
migrants. This, in turn, paralysed trade at  outdoor  bazaars, a n d  the numerous,  usually small, family 
businesses producing goods  for  eastern customers. For instance, in £askarzew, a town of 5.5 
thousand inhabitants near  Warsaw, more  than one thousand small shoe companies halted 
production. See: Kolodziejczyk (1998). Also trade at  the Bialystok bazaar (with turnover of 550 
million zloty in 1997), bazaars near £odz  (with turnover of 3.4 billion zloty in 1997), a n d  the  Warsaw 
bazaar (with turnover of 1.9 billion zloty in 1997) dramatically declined. See: EWES, 1998. 



houses' construction were introduced); trade sector (where small, 
sometimes family firms, compete with huge shopping centres); 
the food industry, (where fast-food chains have been introduced); 
as well as in mass tourism. 

O n  the whole, Poles, like other 'newly emancipated victims of 
communism' - to use Zbigniew Brzezinski's phrase - are 
preoccupied with the 'good life', defined in terms rather similar to 
the American consumerist ethic. However, the n e w  'temples of 
consumption' - the supermarkets -, still collide and  compete with 
the old and real temples and  the universe of consumption is still 
beyond the reach - bu t  not  the perception - of the poor segments 
of the society. Indeed, there are existing in Poland, - especially in 
small towns and some rural areas -, islands of poverty, 
backwardness, and rejection. It is for these segments of the Polish 
society, that the newly obtained 'right to'  choose between 
plenitude of goods, is not perceived as a real ' freedom of choice', 
bu t  rather as social marginalisation. Hence, the widening gap 
between the lifestyles of the newly rich and the newly poor, 
designates yet another, - a very visible, indeed, - aspect of the on
going cultural diversification in the Polish society. 

4.4 'Mariott Brigades' 

A specific group of immigrants, not  yet mentioned, is formed by 
transnational migrants f rom Western countries, sometimes 
colloquially referred to as  the  'Mariott brigades' as these people 
often reside in  this luxurious Warsaw hotel. Their presence in 
Poland is directly connected to the transformation the country has 
undergone. This ' new class' of professionals, some of w h o m  work 
for various international organisations (Rudolph 1997), bring into 
the country a new organisational culture. Western experts and 
managers, - the majority of w h o m  originate f rom the UK and  the 
USA, - train and teach the local staff the rules of operation, hence, 
the corporate culture of the company they represent. This goes 
hand in hand  with the spread of organisational culture based on 
efficiency, calculability, predictability, and control, i.e., with 
'McDonaldisation' phenomena. 



Conclusively, Poland's participation in the international 
migration system, brings also about, some permanent settlement 
of newcomers in  the country. This, influences in  turn, a change in  
the country's ethnic structure, and lays the basis for the creation 
of multicultural society in  Poland. Furthermore, the presence and  
economic activity of ethnic firms on  the Pohsh market, exposes 
polish entrepreneurs to constant contact with the foreign 
competitors, and, hence, facilitates inter-cultural communication. 

5. On the eve of the new multiculturalism in Poland 

5.1 The Polish People's Republic (PRL): a 'closed' society 
within an 'open' culture? 

Before coming closer to  analysis of the post-communist cultural 
transformations in  Poland, it needs to  be  pointed out, that viewed 
through the lenses of the above presented analytical framework, 
the Polish culture even under  the communist regime should be  
regarded as traditionally open.^^ This assessment concerns the 
question of cultural 'openness'; that is  a n  ability and  willingness 
of Polish culture to  affiliate n e w  elements - values, ideas, etc. -
f rom other cultures. This traditional cultural openness, 
particularly refers to the Polish high culture opened first toward 
Latin, then to  Italian and  French influences, followed by  German, 
and also our  eastern neighbours' cultural influences (Kloskowska 
1997). Consequently, the recent history - the communist regime 
period - should be  viewed as a constant struggle for cultural 
openness in  its numerous dimensions, e.g. sciences, mass media, 
and youth music. It follows that, in  a sense, the Polish Peoples's 
Republic (PRL) was  a 'closed' society with an  'open'  culture. 

5.2 Dynamics of the ethnic composition of the Polish 
society 

I came across the basic ideas which inspired m e  to formulate the presented definition in  the 
article b y  A. Kloskowska (1997): 'The openness a n d  neighbourhood of national cultures. '  



Traditionally, Poland has  been a multiethnic and multicultural 
society, and cultural and ethnic diversity is a par t  of the national 
heritage. Thus, the Polish kingdom 'under Casimir 111... became a 
refuge for the Jews expelled f rom Western Europe. Under 
Ladislaw II, the founder of the Jagiello dynasty, Lithuania was 
united to Poland (1386)... The kingdom was  enlarged to include 
parts of White Russia and the  U k r a i n e . . . B e f o r e  the Holocaust 
and the WWII, and the post-war shift of the country's borders to 
the west, ethnic Poles constituted only two-thirds of the 
population. The shift of the borders after WWII, together with 
such factors,!® the extermination of 3 million Polish Jews in the 
Nazi concentration camps; the mass and forced migrations of 
ethnic Germans f rom the newly obtained territories in  western 
Poland, and so-called 'repatriation' of the ethnic Poles f rom the 
lost territories to  the east brought about profound changes in the 
ethnic structure of the country's population. The population's 
new ethnic structure, was characterised as 98 percent ethnically 
Polish, whUe remaining 2% consisted of: Ukrainian, Belarus, 
German, Tartar, and other ethnic minorities. Conclusively, the 
post-war Polish People's Republic emerged as ethnically almost 
monolithic society. Moreover, its (PRL's) ethnic 'purity'  h a d  been 
strictly controlled by the communist party, which also made  every 
effort to guard and determine people's work, thoughts and 
behaviour. 

5.3 Social process accelerated by  the expansion of a liberal 
culture 

In addition to the presented above 'migration of ideas and 
people', the on-going process of cultural diversification in  Poland, 
is also fostered by  a number of distinct social processes which are 
accelerated by an  expansion of a liberal culture. 

Source: Webster's Encyclopedic Dictionary 1988:776. 
18 After the Second World War, a treaty between Poland a n d  the USSR (1945) established the 

country's eastern frontier a t  the Curzon Line. Poland lost 181,350 sq. km. in the  east to the USSR and  
gained 101,000 sq. km. in  the west f r o m  Germany. 



5.3.3 The spread of the new foreign religious movements 

One of those disparate processes coi\stitute the spread of the new, 
foreign religious movements and sects, like the International 
Society for Krishna Consciousness (ISKCON). The fact that these 
movements' are accepted (tolerated?) and  allowed to  carry out  
their' practices in  Poland, thus far predominantly Catholic 
country, seems to  be  a profound indicator of the depth and breath 
of the changes taking place within the PoUsh society, since a 
decade or so. N o  doubt, it also indicates a growing plurality of 
values and  life-styles in the Polish society (Halas & Kubiak 
1997:126). 

5.3.2 Revival of Polish social and ethnic movements 

The other of the social processes accelerated b y  the spread of 
liberal culture in  Poland, constitute the revival of native social 
and ethnic minority movements. The act of registration in  the 
court, provides formal institutional basis for their activities. The 
intensity of this process may  be  well illustrated by  the fact that 
while by  the end of the 1980's some 40 religious and ethnic 
minority organisations did exist, in the five year period running 
between 1989 and  1994, approximately 60 new organisations were 
formally registered (Bojar 1997:158). Some of those newly 
registered organisations, - as sexual minority organisations, the 
Greek Church or the Jehovah's Witnesses -, were forbidden 
during the communist era. Other newly registered groupings, -
e.g. the organisations of disabled people - did exist in  the past, bu t  
reorganised themselves during the designated period. 

In a way, this intensification of minority movements, - their' 
heightened social 'visibility' and activity - may be  regarded as the 
revival of distinct cultural and ethnic identities in  the country; the 
process which is sometimes viewed as a counter-force to 
globalisation, or  more specifically, westernization. Paradoxically 
enough, a concern with 'otherness,' tradition, and  ethnicity is not 
'merely' a 'local' phenomenon, bu t  it presupposes the existence of 
globally communicated ideas. Thus, in a sense, the revival of 
distinct local identities, is a global, systemic feature. 



Against this background, it should be concluded, that the 
emerging n e w  cultural diversity in  Poland - the result of the on
going transition f rom a 'closed' to  a n  'open'  society - may  lead to 
a n e w  form of multiculturahty in Poland. One  may  content that 
the flows and  changes towards a new form of multiculturality 
consist of two set of phenomena:  (i) the establishment of the 
diverse ethnic groups originating f rom elsewhere, or, (ii) the 
acceptation and adoption by  distinct segments of the society, 
generations, elites, or social circles, etc, of specific systems of ideas, 
values, or patterns of behaviour. Seen through the perspective of the 
concept of 'culture' (see, page 2), the first of these phenomena 
stands for 'cultxire' in the broad sense, while, the second one, the 
latter represents the 'culture' in the narrow sense. Conclusively, 
the two phenomena, also brings u s  to  the question of 'managing' 
cultural pluralism. 

5.4 'Managing' cultural pluralism 

The notion of cultural pluralism predisposes a constant dialogue 
with, and not  only tolerance of, other cultures. In this respect, the 
key problem is the perception of the dominant cultural canon by 
the administration; whether it is seen as a heritage to be preserved 
or as an  outmoded burden. While the former strategy aims at 
upholding society's cultural tradition and cultural identity; the 
latter one has the reverse objectives, while accepting the 
'multucultural principle.' Still, the acceptance of this 
'multicultural principle' - i.e. respect for, and openness to other 
cultures, and generally to the 'otherness' - does not  imply a value-
neutral society. Speculating, one can assume that intense cultural 
diversification may  lead to a cultural syncretism, i.e., to  a specific 
blend of elements f rom different cultural traditions.!^ 

O n  the other hand, cultural diversification may  also call for 
some forms of 'cultural correctness,' i.e., in  the form of 
administrative decisions undertaken in  response to  ethnic 

For instemce Daniel Bell (1994) argues that intensified, mutual  interrelations and  influences 
which characterize modern  societies lead to social diversification and  cultural syncretism. 



pressure groups' insisting on  affirmative actions.^" Indeed, a 
'political correctness' policy carried out to  its extremes, may 
create a number of profound challenges for the management of 
cultural diversity itself. Such challenges may  resurface in  
situations when a call for 'political correctness' leads to  'cultural 
correctness', understood as an  attempt of shaping a biased 
'cultural canon', which is either dominated by the standards of a 
particular pressure group(s), or, when it steams f rom efforts to  
overcome the dominant cultural tradition by  a minority group(s). 
The 'multicultural principle' enforced to its extreme may, 
consequently, threatens with a destruction both of the existing 
cultural canon, as well as  of social hierarchies and  legal system 
established s o  far within the given society.^! Consequently, to  
what  extent should cultural pluraUsm be  recognised and 
protected by  the formal state structures? In order to  examine this 
matter let u s  look at some chosen perspectives on  
multiculturalism. 

5.5 Selected perspectives on 'multiculturalism' 

5.5.1 Democracy versus ethnic fundamentalism 

Ironically enough, observes Golka (1997:60), cultural diversity 
leads to  fewer conflicts under  autocratic power or  in  hegemonies -
e.g., in  the Ottoman empire or in  the Austro-Hungarian monarchy 
- than in  democracies. In the latter states cultural diversity often 
causes long lasting tensions and is much less 'safe'. 
Multiculturalism, in its normative sense,^^ however, is the logical 
consequence of democratic principles of equality - that is, gradual 
abolition of all unequal relationships in  the society - and  
tolerance. Until the recently, however, democracies have been 

20 A good example of the  latter situation is provided b y  recent changes in San Francisco's 
curriculum aiming to  restrict works  b y  White (dead) authors  rooted in the 'European tradition and  
estabhshment' (Brudzy 1998:11). 

21 I n  the United States, for  instance, cultural values and  customs of some groups  seriously clash 
wi th  the law, like Mormon polygamy in Utah o r  the ritual use  of narcotics b y  Indians in Oregon. 

22 The ideology of multiculturalism holds  that multicultural society, i.e.: one  wi th  diversified 
cultural and  ethruc background,  should adopt  a principle of equality of all cultures, and  the right of 
members of all ethnic groups to express their identity and  participate in  the social a n d  cultural life of 
other groups. 



somewhat 'protected' by  one kind of a form of inequality, in  a 
sense of an  implidte recognition of a particular life-style as 
superior (Michalski 1998:7f.). In the past, this status quo has been 
legitimated by the fact that the historic elites or dominant social 
group, maintained the 'right' to interpret the cultural canon, and, 
hence, to shape the identity of the society. Presently, the very 
logic of democracy argues, however, against the, thus far, 
accepted forms of social exclusion and  inequality. However, a 
social multicultural mosaic made u p  of diverse groups, which 
oppose social exclusion and any form of inequality, pose also a 
nxmiber of profound challenges for the preservation of social 
cohesion. The restiltant tension, which appears as one of the 
paradoxes of democracies, necessitates appropriate management 
strategies, if democratic rules of governance are to  be  maintained. 
Barber (1997:13) warns that in extreme-type-of-situations, 
adoption of multicultural policy by the 'open society', may 
threaten with ending u p  with some form of fundamentalism, in a 
'Jihad' - to  use Barber's wording. It is for this reason why  Salij 
(1998) maintains, that without some absolute values built up ,  even 
democracies may  easily convert into camouflaged or  overt 
authoritarian system. 

5.5.2 'Symbolic ethnicity' 

O n  the other hand, the Canadian policy of multiculturalism 
allowing ethnic minorities for maintaining their native cultures, in 
practice means the fostering of only certain aspects of ethnic 
culture - like ethnic folk dances or cuisine. This phenomenon may 
lead, either to a symbolic ethnicity, which does not  reflect itself in 
everyday behaviour (Roberts' & Clifron's 1982), or  to  a fragmented 
ethnicity reduced to  some segments of a n  individual's life (e.g. 
kinship), while the other life segments (e.g. professional life) are 
de-ethnicised (Breton 1978). Hence, in  this case multicultural 
policy has turned out  to  be an efficient adaptive device, which 
ensure the ethnic groups' conformity to  the dominant culture 
(Hiller 1986:165). This adaptation process poses, however, the 
question about viability of distinct culture's survival vdthin the 



broader coiitext of multicultural society, if it does not  have full  
institutional support  of the State. Furthermore, is it possible to  
maintain equality of group defined cultures within the plural 
society? 

It appears that experiences and findings drawn f r o m  the multi
cultural policies carried out  in  the United States of America, may  
prove useful in  addressing the above questions within the context 
of new multi-cultural and multiethnic societies. The American 
multi-cultural policy deliberately maintains and underscores the 
importance of the linguistic and normative (philosophical) 
sources of the idea of the State and of the social cohesion. ' A  
shared language and a shared constitutional commitment produce 
the common foundation on  which a nation's cultural consensus 
rests, and  without them cultural diversity could become incapable 
of sustaining social tolerance' (Brzezinski 1994:114). 

5.5.3 The new communication competence 

Conclusively, notwithstanding the fact that the above identified 
challenges concerning the implementation of 'multi-cultural 
principle' still remain to be  met, already at this stage a 'general 
guideline' may  be  identified. That is, the n e w  type of 
communication competence in  the society, which requires people's 
openness, cultural sensibility, as  well as awareness of the 
relativity of values (Casmir 1989). Hence, this type of 
communication competence should promote both, the  renewal in  
the perceiving and handling of the communication process itself, 
as well as  self-criticism and emphatic and alternative attitude 
towards other cultures. Indisputably, the multicultural society 
requires tolerant citizenry, capable of respecting other people's 
ideas and  values as they would respect their own.  Otherwise, 
clashes of ethnically based values or ideas may  seriously 
challenge tolerant attitudes and practices in our democracies. 



6. An assessment 

Conclusively, the on-going transition f rom the 'closed' to the 
'open'  society, underpinning broader systemic transformation in 
Poland -, 'pulls in '  n e w  ideas and people w h o  further trigger off 
cultural diversification within the country. 

The McDonalisation, - admired for its efficiency and  rationality, -
adds new elements to  the Polish organisational culture, and hence 
contributes to its diversification. 

Mass media's popularisation of both American as well as of 
globally communicated liberal culture(s) contributes to  shaping 
a n d / o r  to revival of distinct cultural a n d / o r  ethnic identities 
within the Polish society. 

International migration brings in entrepreneurs f rom distant Far 
Eastern cultures - such as Vietnam and  China - as  well as Western 
professionals. These migrant 'cohorts' are additionally augmented 
by rather fluid inflows of seasonal or long-term - mostly 
undocumented - labour force f rom the neighbouring Ukraine, 
Lithuania, and Belarus. Altogether, the migrants' settlement in 
Poland and their' economic activities within the Polish market, 
both contributes to  changes in  the country's ethnic structure as 
well as  to diversification of Polish economic culture. 

Indisputably, allowed in  the post-communist era freedom of 
movement and communication - one designator of the societal 
'openness' - create a n e w  'multicultural' situation in  Poland, 
which will require both close scrutiny as well as sustained 
management efforts. These are some of the challenges that the 
post-communist Poland is facing now. 
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Chapter Five: 

From 'Mono Ethnic State' to Cultural 
Pluralism in  Japan 

Atsushi Kondo 

1. Introduction 

1.1 Historical framework 

Japan is gradually transforming f rom the myth of ' the  mono 
ethnic state' to be  seen as a multicultural state (see Onuma 
1993:571, Kajita 1992:293). Even though, Japan is not  formally 
open for regular migration, a substantial number of 'aliens' reside 
in the country. Today, Japan is encountering a whole range of 
challenges brought about by  the dynamics of global economic 
transaction, by  the new information technology, and,  not  least by 
the international migratory movements. The Japanese eat a 
variety of ethnic foods, receive e-mail f rom abroad, encounter and 
talk with aliens residing in  Japan, and not  least, witness, how, the 
Japanese language is increasingly adopting foreign words  and 
terms.i If one puts  these contemporary tendencies at the backdrop 

^ Mainly f r o m  American English. Example of these tendencies may  b e  provided f r o m  m y  o w n  
home city of Fukuoka, where  one  may also find street signs written in the Korean characters. 



of the broader historical context, one may  claim that indeed, there 
is a history of de facto multiculturalism in Japan. 

In the old days the Japanese language and philosophy were 
influenced by  China. Even today, kambun, the Chinese classics is 
a compulsory subject for junior high school students. The 1890 
Meiji^ Constitution was based on  the German legal system 
(Tanaka 1982:14f. and  Oda  1992:14-34),3 while the present 
Japanese Constitution adopted in 1947, was  profoundly 
influenced by the ideas expressed in  the  1789 Constitution of the 
United States of America. The entire Japanese political system, 
may be  said to  resemble the British parhamentary government 
system. 

Interestingly, in  spite of the fact that the Japanese enjoy 
influences f rom various foreign cultures,^ Japan is usually 
perceived as the country which wishes to maintain 'cultural 
homogeneity.'^ For example, in  Stephen Castles's typology of 
immigrant policy models, Japan represents the 'differential 
exclusion' model:^ 'Japanese policies have been driven by the desire to 
'prevent overpopulation' and 'maintain ethnic purity' (Castles 
1995:297), with such implications as profovmd difficulties for the 
foreigners to  obtain long-term residence permits and  Japanese 
citizenship. Castles's conclusions draw especially on  the history of 
the discriminatory treatment of Japan's indigenous minority, the 
Ainu, as  well a s  on  the more contemporary examples of 
discrimination experienced by  the Koreans w h o  were recruited as  

2 Meiji w a s  the n a m e  of Japanese imperial e ra  in the period 1852-1912. 
5 The first draft  of the  1898 Civil Law (including the  Nationality Law) w a s  based o n  the  French 

model, b u t  it w a s  soon revised after the German model.  
4 This m a y  b e  represented b y  the two  mottoes that may  historically b e  distingushed in the 

Japanese discourse: wakon kansai, ('Japanese spirit, Chinese know-how')  of the historical past  and ,  
wakon yosai, ('Japanese spirit. Western know-how')  of the modernisation era. 

5 A n  example of this is the statement made  b y  the former Prime Minister Yasuhiro Nakasone. 
H e  m a d e  it clear that Japan 's  success in the  world  market is d u e  to its superiority a s  a homogeneous 
nation. ' N o  Minority Races in  Japan, '  Japan Times, 24 October 1986. ' In  this case, homogeneity refers 
to a state comprised of a single nation, language, history a n d  culture. Yet, it w a s  or\ly in the Meiji 
Period (1868-1913) that the Japanese began to  characterise themselves a s  homogeneous. Today, the  
term has  become increasingly controversial and  is often the target of criticism in the  academic and  
political wor ld  a s  well a s  in  society at  large' (Hanami 1995:121). 

® Castles (1995) distinguishes between the  following type of models: the  'differential exclusion 
model '  (Germany, Japan), the  'assimilationist model '  (France, the United Kingdom) and  the 'pluralist 
model '  (USA, Australia). In 1999, Germany amended the  Nationality Act a n d  introduced the  ius soli 
principle fo r  permanent resient's children, al though they mus t  chose one  citizenship between the age 
18 a n d  23. 



workers for  Japanese industry i n  the  early par t  of this century a n d  
particularly, dur ing the  Second World War '  (Castles 1995:297). 
Consequently, Castles pu t s  forward a hypothesis, tha t  i t  is 
'historical isolation' which most  profoundly pre-determined the 
Japanese t o  become the  'nation-state based o n  ethnic belonging' 
(Castles 1995: 304). The hypothesis, is consequently p u t  a t  the 
backdrop of the  distinction m a d e  between the  'differential 
exclusion model '  (Germany, Japan), the 'assimilationist model '  
(France, the  United Kingdom) a n d  the  'pluralist model '  (USA, 
Australia): 

(i) Japan a n d  Germany h a s  similar citizenship laws. 
Pursuant  t o  Article 10 of the  Japanese Constitution stipulating 
mandatory regulation b y  l aw  of the  conditions required for  
obtaining Japanese citizenship, the  Japanese Nationality Law 
prescribes the  principle of descent  (jus sanguinis), which implies 
that  Japanese citizenship is usually acquired f r o m  the  citizenship 
of (at least one  of the) parents. In bo th  countries, representing the  
so-called '(pure) differential model, '  according t o  Castles, those 
immigrants w h o  were  allowed to  enter domestic labour markets, 
found  i t  profoundly difficult to  gain a n  access t o  social welfare 
systems, a s  well a s  t o  acquire citizenship of the  country of 
residence a n d  dual  citizenship; hence, they also find it difficult to  
participate i n  the political processes taking place i n  the  host  
countiy. 

(ii) Japan differs profoundly f r o m  ' the  pluralist model '  
represented b y  such classical immigration countries as  the  USA or  
Australia,^ which apply the territorial principle  (jus soli), where  a 
child born  within their territories is entitled t o  obtain citizenship 
of the country of h i s / h e r  birth. The model  is also characterised b y  
the relatively easy access both  t o  naturalisation a n d  t o  retaining 
dual  citizenship, a n d  - i n  its 'purest '  f o rm  - i t  presupposes the 
immigrants '  equal access t o  the scope of rights he ld  b y  the  host  
population, a n d  without  requiring t h e m  t o  give u p  their o w n  
cultural identity. 

(Hi) Since, the  'assimilationist' model  - represented b y  France 

^ Seen in  comparative perspective, in spite of the fact that Sweden applies the  principle of 
decent (jus sanguinis), it is essentially regarded as representing pluralist model. 



and  the United Kingdom - combines elements of the  differential 
and the pluralist models, they apply both the  jus sanguinis as  well 
as elements of the  jus soli. Again, in  the 'pure '  assimilatiorust 
model, immigrants are expected to give u p  their distinct 
linguistic, cultural or social characteristics in order to  become 
cultural-wise indistinguishable f rom the majority population. 
However, in the everyday practices, it is difficult to  maintain rigid 
distinctions between the three models, and, hence even the UK 
incorporated some elements of the pluralist model. 

Consequently, in  spite of the fact that Japan's immigrant policy 
drew initially upon  the German example, significant difference 
may be noticed between these two former emigrant countries 
with regard to  the reception of the return migration f rom a 
diaspora (Hirose 1992:389).® Ethnic Germans entering f rom Russia 
or Romania have, pursuant  to  Art. 116 of the  German 
Constitution (Grundgesetz),the right to  be granted German 
citizenship relatively quickly, while it takes much longer for 
persons of Japanese origin returning f rom Brazil or  Peru to 
formally become Japanese citizens. Upon arrival in  Japan they are 
granted instead granted a quasi-permanent residential status. 
Acquisition of the Japanese citizenship, is preconditioned by  the 
act of naturalisation made at the discretion of the Minister of 
Justice. 

In this context it needs to  be  borne in  mind that  the Japanese 
usually use the word  kokuseki for the designation of formal legal 
'membership of the state' (and which in the English tianslation is 
rendered as 'nationality'), which resembles German 
Staatsangehörigkeit, referring to  the idea of 'state belonging' 
(Onimia 1992:516). Additionally, the term of kokumin is also used 
in the discourse in  order to  designate the 'formal member of the 
state' (frequently translated as 'national' in English). Conclusively, 
ethnic background does not  really count in  citizenship matters, 
since the Minister of Justice's naturalisation decision implies that 
the foreigner (of any ethnic origin) has  the right to obtain 

® Furthermore, the Japanese migration model  differs in another respect f r o m  the German one, 
since it heavily d r aws  o n  the US example in the formation of the Japanese immigration control 
system. 



Japanese citizenship. 
In everyday language, the Japanese also use the word 

shiminken,^ to  connote: (i) the 'rights of a citizen';io (ii) the 
'membership of the state' also referring to  the  kokuseki}^^ (Hi) the 
'status of being full  member of the community'; (iv) the 'status of 
the participants in  the political life of the state;'^^ and, finally, (v) 
the most recent interpretation," of the word  shiminken or 
denizenship {eiju shiminken) designates the scope of civil rights of 
settled aliens (denizens) in  Japan.^^ 

Conclusively, it will be  the concepts of 'citizenship' (kokuseki) 
(referring to  membership of the state) and 'citizen' (kokumin) 
(designating formally recognised by  law member of the state), 
which will guide this analysis. 

1.2 Demographic Framework 

Below, the analysis is p u t  into the broader demographic 
framework. By the end of 1998, some 1,5 million foreigners were 
registered in  Japan (see Table 1). The figure designates foreigners 
staying in Japan for more than 90 days and represents slightly 
more than one percent of Japan's total population.^^ This 
comparatively low number of aliens in  Japan,may be  explained 

9 The w o r d  comes f r o m  English w o r d  'citizenship' o r  the  French w o r d  'citoyenneté'. 
10 As  in the  case of American 'civil rights' and  German  Biirgerrechi (Okuda 1997:32-5). 

According to the Japanese standard textbook, 'nationality' often stands fo r  citizenship (Egawa 
et al., 1996: 4-5). However,  in the  USA and  the United Kingdom, 'nationality' is  different f r o m  
'citizenship.' Usually, terms 'national'  a n d  'nationality' a re  used in international and  immigration 
law, while concepts of 'citizen' a n d  'citizenship' a re  used in  the context of domestic debates o n  
substantial, individual rights (see Oliver & Heater 1994:53). 

2̂ As in the French  citoyenneté. 
13 Which resembles the  French la noiwelle citoyenneté. 

There are  veirious opinions o n  the conditions which should b e  fulfilled b y  the  settled aliens 
{teiju gaikokujin), i n  order  to enjoy f r o m  the rights. One is resident in  Japan fo r  some 3-5 years (based 
o n  the standard requirement for  the naturalisation o r  referring to 4 years regular electoral period in 
the country), while the other requirement is that the alien w a s  residing in  the country for the 
designated period after h e /  she received formal permanent residence permit. As  for  the concept of the 
'denizen,'  see H a m m a r  1990:12-18. 

15 Additionally, the number  of illegally over-staying persons has  risen considerably. It is 
approximated that i n  total, some 1,700,000 foreigners live legally and  illegally in Japan. 

1® The 1997 SOPEMI Report to OECD o n  Tretids in International Migration: Annual Report, gives 
the following figures, wi th  regard the percentage of the foreigners accounting for  the  total population 
of the following countries: Luxembourg (34.1%), Switzerland (19.0%), Austria (9.0%), Belgium 
(9.0%), Germany (8.9%), France (6.3%), Sweden (6.0%), the Netherlands (4.4%), Denmark (4.7%), 
United Kingdom (3.4%), Norway (3.6%), Ireland (3.2%), Italy (2.0%), Portugal (1.7%), Finland (1.4%), 



by several factors: Japan is not  only an  island country with  the 
long history of isolation form other countries (1639-1863), bu t  
even during the relatively recent period of rapid economic growth 
in the 1950s and  60s, it was through the long working hours  of the 
native Japanese workers and the automation of the production 
techniques, rather than through the foreign unskilled labour 
import, that the economic progress was  to  be  achieved. Still, a 
couple of decades later, these measures turned out  to  b e  
insufficient: with the rapid strengthening of the  yen in  the 1980s, 
and the booming national economy, even Japan was  forced to 
recognise that it can n o  longer handle growing domestic demands 
for labour without labour migration f rom abroad. Hence, in  the 
following years the ratio of registered foreigners in  Japan 
gradually increased.^^ 

Dec. 31, 14»» Dec. 3 1,199» 

lota i  941,005 (%) 1,512,116 (%) 

677,140 72,0 638,828 42,2 

Chinese 129,269 13,7 272,230 18.0 

Brazilian 4,159 0.4 222,217 14.7 

Filipino 32,185 3,4 105,308 7.0 

U S  32,766 3.5 42,774 2,8 

Peruvian 864 0.1 41,317 2.7 

Others 64,622 6.9 189,442 12,6 

Table 1: N u m b e r  of Foreign Citizens Resident  in  Japan  Source; Japan 
Invmigration Association,  Zairyu Gaikokujin Tokei (Statistics of Foreigners in  Japan), 
Tokyo; N y u k a n  Kyokai  (1999;8). 

Currently, two distinct categories of immigrants are distinguished 
in Japan: 'old-comers' and  'newcomers.' 'Old-comers' are 

Spain (1.3%), Japan (1.1%). The French data  w a s  f r o m  1990 a n d  all the  other da ta  are  f r o m  1995 
(Paris: OECD, 1998: 224). 

17 Actual figures are  0.77% (in 1988), 0.80% (in 1989), 0.87% (in 1990), 0.98% (in 1991), 1.03% (in 
1992), 1.06% (in 1993), 1.08% (in 1994), 1.08% (in 1995), 1.12% (in 1996), 1.18% (in 1997) a n d  1.20 (in 
1998). Japan Immigration Association, Zairyu Gaikokujin Tokei (Statics of Foreigners in Japan), Tokyo: 
Nyukan Kyokai, 1997:3. 



descendants of Koreans and  Taiwanese,^» w h o  were  subjects of 
the Japanese colonies before the World War Two.^^ The group of 
'newcomers'  consists of the above mentioned foreign workers 
w h o  come f r o m  various countries (notably f r o m  Brasil and  Peru) 
w h o  increasingly began to enter Japan in the 1980s. 

1.3 The structure of the analysis 

In order t o  facilitate understanding the formatory processes 
behind of the  Japanese nation-state as well as the  Japanese 
ethnicity, in  the  second par t  of the essay some light is p u t  o n  the 
legal and  political position in  Japan of the two  native minority 
groups - the Ainu and  the  Okinawans.^o will b e  followed in 
par t  three, b y  the  presentation of the legal status - notably the 
question of citizenship - of Koreans in  Japan, hoping that  research 
findings concerning this largest group of the 'old-comer' in Japan, 
will aUow for putting some light o n  the broader aspects of 
differences in  the  position of 'citizen' and  'non-citizen' in  the 
country. 

Furthermore, the 'cultural pluralism'-perspective will b e  
applied in order to  address the progressing multiculturality of 
Japanese society. The reason is that, while the  'multicultural 
perspective' d u e  to  its insistence o n  the formal parity of all the 
cultures co-existing within the territory of the  nation-state, is 
frequently viewed as disregarding the  dominant culture, the 
'cultural pluraUsm'-perspective, both recognises the  special role 
of the mainstream (dominant) culture as well as allows for the 
various cultures to  co-exist within the same territory (Kajita 
1995:6). Hence, there are reasonable grounds to  assume that  the 
'cultural pluralism'-perspective is well adapted to  the  analysis of 
the current situation in Japan. 

In par t  four, a n  increasing cultural pluralism in  the  Japanese 

Presently, Taiwanese are  regarded in  Japan a s  Chinese Citizens. 
In spite of the fact that, the group  is guaranteed right of permanent residence in the country, 

d u e  to the lack of the  Japanese citizenship, not  seldom they are  exposed to  various disadvantages. 
See for  more, part  three. 

20 While the biological and  anthropologic aspect of the discourse will b e  p u t  aside, o n e  will focus 
instead o n  political a n d  legal position of the native minorities in Japan. 



society, will be  viewed through the lenses of the position in  Japan 
of 'newcomers' f rom Brasil and  Peru. This will be  followed, in 
part five, by  the comparative analysis of the Japanese and 
Swedish immigration and  immigrant policies. Conclusively, there 
is a n  expectation that, this will allow for the tentative 
recommendation of measures, to  be  appUed in meeting challenges 
related to  the co-existence of groups with diverse ethnic and  
cultural background in  Japan of today. 

2. National Minorities 

Despite the pervasive myth of Japan as being a 'homogeneous 
nation' par excellence, some 5 percent of the country's population 
consists of members of minority groups.^i The minority 
population in  Japan consists of: (i) 23,830 Ainu,^^ (U) 1.6 million 
Okinawans,23 (Hi) 2-3 million Burakumin, (iv) more than 1 million 
Koreans,24 and,  (v) 750,000 other (i.e., non-Korean) aliens (Taira 
1997:142, Siddle 1996:6, 201). Except for Burakumin, these groups 
are seemed to  be  considered as ethnic minority groups. Ainu, 
Okinawans and  Burakvimin have Japanese citizenship. 

2.1 The Ainu 

The Ainu, originally settled in  the northern part  of the country 
(notably in  Hokkaido) are Japan's indigenous people. The name 
'Ainu' stands in their own  language {Ainu Itaku) for ' human  
beings,' and in  the old legal Japanese language (Nihongo), it 
designated 'former aborigines' {Kyudojin). In biological, cultural 
and linguistic studies, a number of diverse theories^^ were p u t  

21 Many of w h o m  a re  not  seldom subjected to discriminatory treatment (Siddle 1996:6, 201). 
^ Referring to his research o n  Ainu, Keira points ou t  that the  Ainu a r e  not willing to participate 

in  research o n  the Ainu in  Hokkaidö, because they are  afraid of social discrimination. H e  recalls also 
that, there are  many  Ainus w h o  moved f r o m  Hokkaido, therefore, its population is estimated f r o m  
50,000 to 100,000 (Keira 1995:218). 

23 Including those ethnic Okinawans w h o  live in other parts  of Japan than  Okinawa. 
24 Including those w h o  are naturalised Japanese citizens. 
25 For example, 'Mongoloid Theory', 'Caucasoid Theory',  'Oceanic Race Theory' ,  'Palaeo-Asiatic 

Tribe Theory' a n d  'Rasseninsel Theory' (Sjöberg 1993:85-93). 



forward in order to  shed some light or\ the (so far unclear) origins 
of the 'Ainu'  (Sjöberg 1993). 

One of the earliest descriptions of the Ainu comes f rom a 
Section of the Chronicle of Japan called Nihonshoki devoted to  a 
Japanese Emperor w h o  ruled in years 71-131. This text was 
compiled around year 720 (Siddle 1996:27). The Ainu culture was 
characterised by hunting, fishing, gathering edible plants, as well 
as by the complex spiritual relationship with the  Nature (Keira, 
ed., 1995). The main religious rite held that the spirit of a deity 
(usually a bear) was 'sent back' to  the Land of Gods (Siddle 
1996:26). The group did not  invent letters and  h a d  n o  written 
tradition, bu t  a rich oral tradition (i.e. long heroic epics) 
developed. 

With regard to  the Ainu position in the Japanese history, in 
needs to  be borne in mind that, the first recorded state formation 
in what  is the territory of today's Japan was located in the centre-
western part  of the country (Yamato, close to  Nara) and dated 
back to mid-fovirth century, when the Yamato court^^conquered 
the whole country, with exception for the north-eastern districts 
and southern part  of Kyushil. Between the 6th and 8th centuries, a 
strong centralised Japanese State, which draw heavily on  the 
Chinese State model, was established (lenaga 1953:16-22). In that 
period a (now-vanished) tribe called 'Hayato,' populated southern 
part  of Kyushu, while ancestors of today's Okinawans (who 
swore allegiance to central imperial power) were settled in the 
southern islands of the covmtry. It was approximately at that time, 
that the Ainu ancestors began to move their settlements toward 
the area of Hokkaido. 

There is n o  consensus among academics, with regard to  the 
historical origin of the ethnic Japanese majority population 
(Hanihara 1997:34). In order to  understand the evolution of the 
Japanese Culture some light will be  shed o n  the basic 
characteristics of the Ainu, Okinawans and other native groups in 
Japan. 

26 Chinese historical sources, claim, that the  first unified state-formation within the Japanese 
territory was,  instead, the Yamatai State of the late 2nd o r  3rd century. However,  its location is still 
disputed a n d  there is n o  consensus between the scientists whethe the state w a s  located in the  area of 
Kyushuu (near Fukuoka) o r  Yamato (close to Nara). 



Historically, two early settled cultxires might be  identified in 
Japan; the 'Jomon Culture' (10,000 - 300 B.C.) characterised by  
hunting, fishing and gathering;27and, the 'Yayoi Culture' (300 B.C. 
- 300 A.D.) characterised by  the incorporation of the technique for 
rice cultivation borrowed f rom China and  Korea.^s According to  
one hypothesis, there is some affinity of the Ainu and  Okinawans 
to the Jomon-culture people, w h o  moved in  f rom the south-east 
Asia,29 while the  ethnic Japanese settled on  the main islands 
(Honshu, Kyushu and Shikoku) are said to  have affinity ties to  the 
Yayoi-culture people, w h o  came f rom the north-east Asia 
(Hanihara 1997:34-9, Taira 1997:144, Umehara & Hanihara 
1982:147, Baba 1990:107). Consequently, the Ainu - referred to  as  
' a  dying race' only a f ew decade ago - were most probably settled 
v^thin the territory of today's Japan long before the 'Wajin' - the 
majority population of contemporary Japan, 

According to  Sjöberg (1993:128), the history of Ainu-Wajin 
relations, may  by  divided into four periods designated as: (i) ' the  
intrusion' (1514-1868), (ii) ' the colonisation' (1869-1899), (in) ' the 
assimilation' (1899-1968); and,  finally (iv) the reorganisation and 
revitaHsation of the Ainu values and  beliefs (1968-). At the 
beginning of this decade, a new period in  the relations between 
Ainu and  the Wajin majority population was  initiated, with  (v) 
' the formal recognition of Ainu as a distinct ethnic minority' 
(1991-).3o 

In its first Country Report to the U N  Human Rights Committee, 
after the ratification in  1979 of the 1966 International Covenant on  
Civil and Political Rights, while reporting on  the implementation 
of the Convenant's Article 27 on  minority rights, the  Japanese 
Government declared that 'minorities of the kind mentioned in  
the Covenant do  no t  exist in  Japan' (Siddle 1996:179). This 

27 Jomon is named after the ' rope  print '  o n  their earthenware. 
2® Yayoi' is  named after the  Tokyo site, where  their earthenware w a s  discovered. Its style is 

simple and  neat, in contrast with the highly ornamental style of Jomon earthenware. 
29 Some hypotheses maintain that Jomon people came essentially f r o m  southern China 

(Katayama 1996:28). 
30 According to Hanami  (1995:126), for  over thirty years, the Japanese Government ha s  been 

enforcing separate public education in the Japanese language for  Ainu. It emphasised vocational 
training and  3 years of schooling a s  opposed to 4 years for  the Japanese. After the Ainu were  
educated in the same schooling system, they were  gradually assimilated into the mainstream 
Japanese culture (Hanami 1995:126). 



statement needs to  be interpreted in light of the fact that, the Ainu 
Association {Utari Kyokai) had  been campaiging for some time for 
the abolishment of discriminatory rules of the Hokkaido Former 
Aborigines Protection Law of 1889,3i and for drafting of the New 
Ainu Law. The Ainu Association called the Government for: (i) 
the formulation of the general education policy for Ainu children; 
(ii) drafting a school carriculum for Ainu language instruction for 
Ainu children; (Hi) combatting discriminatory treatment of the 
Ainu in  schooling and social education system; (iv) foimding 
university courses in the Ainu language, culture and  history, and 
employ qualified Ainu as university teachers; (v) establishing a 
national institute for studies (and support) of the  Ainu language 
and culture; (vi) evaluating and taking appropriate measures as 
concerns the preservation of Ainu culture and  its popularisation 
in  the broader context of the Japanese society (Sjöberg 1993:143, 
Siddle 1996:198). Pursuant to these pressures, the Ainu 
Association representatives had  attended the U N  Working Group 
on Indigenous People since 1987, and  in  1991, the Japanese 
Government formally recognises the Ainu as a minority in the 
meaning of Article 27 of the International Covenant on Civil and 
Political Rights. The Government decision of 1991, failed to 
recognise the Ainu as indigenous people (Siddle 1996:185f.). In 
this context i t  should be  underlined that, several years later in 
1997, a local court decision not only recognised the illegality of a 
dam construction, bu t  it also confirmed the Ainu's right to 
'cultural rights' enjoyment,' referring specifically to the Article 27 
of the Covenant and Article 98 Clause 2 (on ' the faithful 
observation of treaties') as  well as the Article 13 of the Japanese 
Constitution (relating to ' the right to  the pursuit  of h a p p i n e s s ' )  

The same year (1997), the Promotion of Ainu Culture Law was  
adopted. However, the n e w  law did not recognise the Ainu's 
specific indigenous rights (such as the complex rights t o  land, 
natural resources, culture and self-determination), and only the 
incidental resolution of a case under  the law, did admit the 

31 The title of the law w a s  humiliating for  the Ainu. See the parliamentary debates, in, Tanigawa 
1972: 521-2. 

32 Hanrei Jiho (Selected Court  Reports] no. 1598,1997: 45. 



indigeneouness of the Ainu (Tsunemoto 1997:5). Still, it needs to  
be recognised that the n e w  law promotes the Ainu language, as  
well as traditional or derivative modern forms of Ainu culture. 
The 1997 Promotion of Ainu Culture Law also recognises in its 
Article 1 the idea of'multiculturalism' (Yoshida 1997:3). 

Despite the above improvements in the legal position of the 
Ainu in Japanese society, the group faces a number of profound 
challenges with regard to the preservation of its distinct identity. 
For example, with regard to the Ainu language, due  to  
discriminatory language policies for more than two  hundred  
years, only very few Ainu are able to speak it fluently (Yashiro 
1995:231). There is an  expectation that the establishment of several 
Ainu language schools as  well as the fact that it is  increasingly 
being studied by  young people as  a second language, will 
improve this situation in the future (Dechicchis 1995:111 & 118). 

2.2 Okinawans 

Okinawans (in Japanese 'Ryukyuan') (Maher 1995b;112),33 differ 
ethnicly f rom the majority population of Japan. Nowadays, 
Japanese academics tend to recognise that both the Okinawans 
and the Ainu are direct descendants of the 'Jomon-culture people' 
of the era between 10,000-300 B.C., while it was  not  until some 
1,300-2,300 years ago, that the ancestors of the today's majority 
Japanese population moved in  several waves into the territory of 
today's Japan f rom the Korean peninsula. In their o w n  language, 
the Okinawan call themselves as Uchinanchu while Japanese are 
named  Yamatunchu. In contradiction to the past  situation, the 
current public use  of these terms by  the Okinawans is accepted 
and sometimes welcomed by the Japanese, which undoubtedly 
indicates a positive trend with regard to the tolerance of ethnic 
diversity in  contemporary Japan (Taira 1997:166). 

The Okinawans - who, in  contradiction to the situation of Ainu-
settlements in  the area of Hokkaido, constitute the  majority 
population in  the islands of their' traditional settlement - are 

33 In old times Okinawa w a s  called Ryukyu. 



determined to preserve their own culture and  language. For 
example, they are allowed to broadcast special radio and TV 
programmes for the children in the Okinawan language, w h o  for 
the most, are inclined to  use Japanese language not  only a t  school, 
but  even at home (Matsumori 1995:40). Hence, many young 
Okinawans have difficulties of understanding as well as of 
speaking their native language fluently (Maher 1997:118). Due to 
these cultural rights, the Okinawans have not  complained to 
international organisations, such as UN Human  Rights 
Commission.34 StiU  ̂ the Okinawans face challenges of a 
geopolitical nature, due to  the fact that with its less than one 
percent of the total population and territory of Japan, the island of 
Okinawa serves as a base for some seventy five percent of the 
American troops stationed in Japan. The Okinawans' demand to  a 
change to this situation, were, however, rejected by  the National 
Parliamentary Assembly of Japan. Some go even so far^^ as to 
demand independence f rom Japan and the creation in the 
territory of Okinawa of a free-trade zone, instead of the today's 
military one. They seek arguments in  the fact that Okinawa is the 
most southern prefecture of Japan, geographically closed to  many 
Asian countries with whom, they have had a long history of 
economic and cultural exchanges (Nakachi 1997:451). 

2.3 Burakumin 

The Burakumin were a traditionally discriminated outcaste group 
in Japan. Diverse theories pertaining to ethnic, religious, 
occupational as well as political factors (Teraki 1996:6-40; Yoshino 
& Murakoshi 1977:26-28) have been proposed to  explain the status 
of Burakumin. Currently, the political factor seems to  be  the most 
salient.36 

As recently as the beginning of this century, the  Burakumin 

^ According to Taira (1997:141), the history of Okinawa is roughly divided into eight periods: (i) 
prehistory (40, 000 B.C. - 1000), (ii) proto-history (1000-1310), (in) T h r e e  kingdoms'  (1310-1429), (iv) 
'Ryukyu kingdom' (1429-1609), (v) dual  subordination to China and  Japan (1609-1879), (vi) Okinawa 
Prefecture I (1879-1945), (vii) US occupation (1944-1972), and,  (viii) Okinawa prefecture II (1972-). 

^ Especially, after the rape  of the Okinawan school girl b y  US servicemen in 1995. 
^ Buraku Liberation Research Institute, 1994:28. 



were regarded as racially distinct f rom the mainstream Japanese 
population. They were believed to be  descendants of the ancient 
slaves, Koreans, or even of the  lost tribes of Israel, even though 
there was  no  historical evidence for these ideas, which were, later 
on, publicly repudiated by  the Report of the Deliberative Council 
in 1965 (Neary 1997:53, 63)?^ The origins of the Burakumin were 
being traced back to  the development of occupational 
specialisation in  the ninth and tenth centuries, as well as to 
Buddhist influences f rom China (De Vos & Wagatsuma 1967:14). 
The fusion of Buddhism (which prohibited the killing of any form 
of animal life) and Shintoism (which associated pollution with 
human death) were believed to  contribute to the  shaping of the 
concept of 'untouchabiUty' (Neary 1989:13),38 and, consequently, 
to the designation of those w h o  worked with slaughtering and  
processing of animals 'outcasts'(Shimahara 1971:18). 

During the Edo period (1603-1867), Japanese society was 
divided into four disparate social classes: soldiers, peasants, 
artisans and merchants.^^ This division, as  well as  the control 
exercised by  the ruling elites over the peasantry, placed the 
Burakumin at the  very bottom of social structure.^" Even today, 
despite of the abolishment of the hierarchical organisation of the 
Japanese society by the Meiji Constitution in  1890, there are still 
numerous examples of discriminatory treatment of Burakumin 
with regard to employment and  marriage. 

Essentially, ' the problem of the Burakumin' is no t  a matter of 
ethnicity.4^ The Burakumin not  only cherish their own  (sub-
)culture, (quite frequently resurfacing in street performances or  
leather crafts), bu t  they also participate and contribute to the 

37 Indeed, i n  the N a r a  period (710-793), people were  categorised into two  main divisions; 'good 
people'  a n d  ' lowly people '  (Shimahara 1971:15). Still, in Hanami ' s  (1995:123) opinion, the slavery 
w a s  abolished long before the e n d  of ancient period (6th-12th centuries). 

^ There are  opinions that traditional notions of 'puri ty '  a n d  'pollution' i n  Shintoism presuppose 
the existence of the 'boundaries, '  which separate those 'within '  f r o m  the excluded 'other ' .  This 
metaphor w a s  applied not  only to Burakumin b u t  also to others of ' foreign blood'  (Weiner 1994:8). 

39 The major productive force, peasants, w a s  the nominal second class, bu t  substantial status w a s  
the fourth class. 

^ Buraku Liberation Research Institute, 1994:2. However,  there are  opinions to trace their origins 
to the middle  ages (Watanabe 19%:63). 

41 Distinct customs such a s  food, dress, speech and  comportment a r e  not clear and  there is n o  
religious a n d  linguistic distinction f r o m  the cultural mainstream in Japan. See De Vos and  
Wagatsuma 1996:276f. 



development of mainstream of Japanese culture. For example, the 
famous traditional N o h  playwrighter, Zeami (1363-1443) and  
Kabuki actress, Okuni  (the early 17th century) were  Burakumin. 

In 1995, the  Japanese Government ratified the  1966 
International Convention o n  the  Elimination of All Forms of 
Racial Discrimination. It  is the interpretation of the  Convention's 
te rm 'descent '  (Art. 1), which creates some interpretative disputes 
in  Japan; contrary to  the  formal interpretation of the  Government,  
some scholars insisted that, since the  issue of the Burakumin 
discrimination w a s  a matter of 'descent, '  there is a need  for  
drafting the so-caUed 'Fundamental  Law for  Buraku Liberation' 
(Kimu 1996:10f.). They also seek arguments i n  Article 14 of the 
Japanese Constitution, which prohibits discrimination for  the 
reason of 'family origin' a n d  the discrimination of Burakumin is 
frequently described as  this type of the  discrimination. 

2.4 Naturalised Citizens 

The remaining national minorities in  Japan, consist of those 
foreigners w h o  are naturalised citizens, individuals retaining dual  
citizenship a n d  Japanese returnees f r o m  China. 

Between 1945 a n d  1993, more  than  230,000 persons were  
naturalised i n  Japan (Moriki 1995:256); mostly 'old-comer' 
Koreans (75,9%) a n d  Chinese (19,4%). In  spite of the fact that  
assimilation is no t  defined b y  the Japanese Nationality Law, as  a 
sine qua non condition for  naturalisation,^^ the  naturalisation 
administrative regulation, no t  only require more  than  fifty diverse 
application forms (Ota e t  al. 1995:172, Yoko 1995:119-20),'^3 
also a rather strict assessment of the  assimilation grade into the 
Japanese lifestyle as  well as  of the Japanese language proficiency 
(Kimu 1990:90-91). In order  for  a positive decision in  citizenship 
matters to  enter into force i n  the past,  the  foreigner w a s  required 
t o  adopt  a Japanese name  (Ryang 1997:121f). In 1983, four  
Japanese citizens of Korean ethnic origin appealed to the  Family 

« See also 1994 SOPEMl Report (OECD 1995: 63). 
Before the amendment  of 1985, all application papers  had  to b e  written in  one 's  o w n  Japanese 

handwriting. See Tsurunen 1993:145. 



Court in  order to regain their native Korean names. While, the 
requests were rejected initially and the Court underlined that 
preservation of consistency of naming is important in  order to  
avoid social confusion in the country and the (non-Japanese) 
nationality per se, was  a n  insufficient reason for the change of the 
name f rom the n e w  Japanese, back to  the old ethnic one. 
However, in 1987, the Family Court accepted that Japanese names 
could be  changed back to Korean ones. This time, the Court took 
into consideration the fact that, the Korean names have gradually 
become socially established in  Japan, and that, pursuant  to 
amendment of the Nationality Law, the principle of 'Japanese 
name only' ceased t o  exist as  the administrative regulation in 
naturalisation matters. Understandably, while used in Japan, 
Korean names are written in  Japanese characters {kanji, hiragana or  
katakana). Since 1994, several juridical decisions gave people the 
right to retain double names (combining both family names) for 
those w h o  entered inter-ethnic marriages (Tezuka 1997:134). 

Finally, the current debates on  the Japanese name for 
naturalisation itself, the  kika, should be  mentioned. The word 
(kika) originally came f rom China and was used to  designate both 
the assimilation as well as the subjection to the Sovereign- the 
Emperor (Yun 1992:127, 140, 169). Since, the old Sino-centric 
dichotomy distingmshed between the 'civilised Self and  
'barbarian Other,'44 some demand the substitution of the naming 
of the naturalisation f rom  'kika' to  'kokuseki no shutoku,' which 
stands for the  legal act of the acquisition of citizenship (Öta 
1995:74). 

2.5 Persons with dual citizenship 

The number of persons with dual  citizenship in Japan is gradually 
increasing, mostly due  to  marriages between foreign citizens and  
Japanese citizens, which stand for some 4 percent of all registered 
marriages in Japan. In spite of the fact that both the Japanese and 
Korean communities seem to aim at maintaining 'ethnic purity,' 

^ Zainichi Chosenjin Shakai Kyoiku Kenkyujo, 1989:10 a n d  91-101. 



some 80 percent of Korean residents marry Japanese nowadaays 
and almost 8,000 children are born annually i n  such marriages 
(Maher & Kawasaki 1995:170). In the past these children were 
pejoratively named in both communities: as 'mixed child' (ainoko) 
in the Japanese and as 'half Japanese' (pan-choppari) in  the Korean. 
Nowadays there is an  increasing tendency in both communities to 
refer to these children as 'double/  which is seen as a positive 
connotation and no  doubt is yet another sign of progressing 
positive perception of cultural diversity in Japanese society 
(Harajiri 1997:7, 69f). Under the 1985 amendment of the 
Nationality Law, children with one parent w h o  is Japanese 
citizen, are permitted to retain dual citizenship u p  to  the age of 22 
years; afterwards they have to choose either the  Japanese or the 
foreign citizenship. The above mentioned amendment to  the 
Nationality Law, substituted the principle of patrilinial jus 
sanguinis to  the principle of patrilinial and matrilineal jus sanguinis^^ 
Generally, it was  emphasized in the Japanese discourse, that there 
was  a whole range of disadvantages with retaining double 
citizenship; notably, conflict between the two countries' 
diplomatic protection rights, potential loyality conflict, potential 
problems with effective immigration control, possibilities of 
bigamy due  to difficulties of establishing personal identity, as 
well as conflict of interests and difficulties with interpretation of 
legal norms and regulations in civil cases (Kuroki & Hosokawa 
1988:251f.).46 

With regard to Koreans, many of them do  not  fulfil the main 
formal requirements for obtaining the Japanese citizenship: 
naturalisation. In spite of the fact that the Korean community has 
existed in Japan for more than 50 years, many Koreans abstain 
f rom applying for naturalisation, since they fear that this will be 
detrimental to  the preservation of their own  Korean ethnic 
identity. For many Koreans citizenship and ethnic identity are 
closely connected. If they are naturalised, they feel to  betray their 

^ As for  the history of the Japanese citizenship, see Hagino 1984:1-9. 
^ In some European countries arguments  are  pu t  forward in the discourse, w i th  regard to 

advantages of dua l  citizenship, both  for  the individual concerned, a s  well a s  fo r  the state. They claim 
that dual  citizenship allows the immigrants concerned to enjoy the same scope of rights a s  the 
nationals of the host country does, and ,  hence, speed u p  their integration into the host societies 
(Schade 1994:408). 



ancestor and ethnic groups. Furthermore, collective memories of 
the period of the Japanese colonisation when Koreans were 
formally obliged to obtain Japanese names and  citizenship, 
strengthen the desire of the Koreans to retain their own  Korean 
citizenship. And  this is a dilemma which calls for a constructive 
settlement in years to  come. 

2.6 Various Returnees 

There are several groups of Japanese returnees, whose cultural 
ways considerably differ f rom those of the mainstream Japanese 
culture. One  special returnee group, is composed of those 
Japanese people w h o  were left behind in  China (especially in  
Manchuria) after World War Two and w h o  lived there for more 
than forty years. Nowadays, they tend to  return to  Japan, usually 
accompanied by  their' Chinese spouses and  children; only 
between 1972 and  1994, some 4,443 former Japanese people (total 
13,952 persons including family members) permanently returned 
f rom China back to Japan (for more, see also Part Three). 

Another distinct returnee group, called Nikkeijin, constitutes 
those persons of Japanese origin who, increasingly return 'home'  
f rom migration in South America (notably f rom Brazil and Peru) 
since mid-1980s. Most of Nikkeijin do  not  have Japanese 
citizenship. This return migration category also tends to  be  
qualified as 'newcomers,' in  the meaning of the concept presented 
earlier in  this essay (for more, see Part Four). Finally, a last group 
of Japanese nationals w h o  return f rom abroad are students.^'' 

3. Old-Comers and the Question of Japanese 
Citizenship 

Persons w h o  do  not  have Japanese citizenship are defined as 
aliens in Japan.^® In the past, aliens did not  enjoy the freedom of 

47 An  increasing number  of Japanese work  a n d  study abroad (Yashiro 1995a:139-64). 
There are  about 1,500 of stateless persons w h o  are  called aliens, too. 



entry into Japan/^ and  those w h o  did enter, were not recognised 
as eligible to  the whole range of social and political rights. The 
reason was  that the social and political rights have been regarded 
as a secondary type of rights,^" as compared to the core of human 
rights (i.e. natural rights) which were referred to  as  having the 
pre-state character. However, with the ratification b y  Japan of the 
International Covenant on  Civil and Political Rights (in 1979), the 
International Convenant on  Economic, Social and Cultural Rights 
and the 1951 Convention Relating to the Status of Refugees (in 
1981), a whole range of social security laws and  regulations were 
amended and many social rights were guaranteed for the refugees 
and as well as those aliens who  settled permanently in  Japan 
(Tanaka 1995:161). The last two treaties aimed, inter alia, at 
securing a n  equal position of citizens and non-citizens with 
regard to social rights. Consequently, not  only the formal 
Japanese immigration policy was changed in 1982, bu t  even the 
citizenship clauses were removed f rom the National Pension Act 
and the National Health Insurance Act. Despite these positive 
changes, many aliens have however problems with an  access to 
employment as  public servants; the same concerns voting rights. 

3.3 Koreans 

Koreans constitute the largest group of foreigners permanently 
settled in Japan. Due to re-occurring discriminatory treatment of 
the Koreans, the vast majority of the group (some 90 percent in 
1992) use new Japanese names instead of their own ethnic ones in 
public life, especially at work or in  the school system (Hanami 
1995:139).^! Gradually, however, Japanese society is changing, and 
there are signs that Koreans are gradually becoming accepted in 
Japanese society; Tanaka (1995:139f) give some examples of this 
positive trend: h e  mentions the case of a Korean resident w h o  was  
employed in 1970 by the Hitachi company, to be  immediately 

Recently the overriding opinion states that right of re-entry is aff irmed in case of a settled 
aliens. See Hagino 1994:205. 

^ They are  sometimes named a s  of ' the  post-state character.' 
51 According to (Maher & Kawanishi 1995b:170f), i n  Osaka only some 23 percent of all Korean 

students used their o w n  Korean names in 1990. 



dismissed when the company discovered that h e  was  only using 
his Japanese name as alias, when h e  in  fact was  a n  ethnic Korean. 
However, he  was  eventually re-employed in 1974 after having 
won his case in court. In another successful case, a Korean 
resident w h o  graduated at law school, was  employed as a lawyer 
in 1977, while only a couple of years before him, twelve other 
foreigners - all of w h o m  had  passed the bar exam - were forced to 
apply for naturalisation in  Japan, in order to  be  able to  obtain jobs 
as lawyers (Tanaka 1995:139f.). 

Despite of the fact that the Japanese Constitution does not  
contain any 'citizenship clause' stipulating mandatory 
requirement of Japanese citizenship in order to  be  eligible to  seek 
employment in public jobs,52 many Koreans find it very difficult 
to get employment as public servants. One  explanation for this 
state of affairs is the fact that both the Cabinet Legislation Bureau, 
the National Personal Authority and the Ministry of Home 
Affairs, apply the so-called 'Postulated Japanese Citizenship 
Doctrine,' with regard to those w h o  'participate in  the exercise of 
public authority or the policy-making of the national and  local 
governments.' Still, some public positions, such as university 
professors, doctors, nurses, post office delivery stuffs as well as  
school lectures are being gradually opened to non-Japanese. 

With regard to the local level, in  1996, the city of Kawasaki - the 
first of all the large Japanese cities - removed ' the citizenship 
clause' with regard to jobs in  General Office, except for firemen 
jobs and the managerial positions. In another case, while in 1966 
the Tokyo District Court^^ refused to recognise the eligibility of a 
nurse of ethnic Korean origin to apply for the position as Chief of 
any Section, a year later, the Tokyo Appellate Court,®^ recognised, 
however, that she is, indeed, eligible to seek the position. Hence, 
in this case, the Court confirmed that the constitutional principle 

52' The citizenship clause for  employment appears  only in Article 7 of the Diplomat Law. 
Additionally, Article 10 of the Election Law stipulates eligibility to b e  restricted to a 'Japanese citizen.' 
Also, Article 67 of the Constitution lays d o w n  that the Prime Minister is elected f r o m  a m o n g  Diet 
representatives. 

53 Tokyo District Court  Judgement, May. 16,1996. 
54 Tokyo Appellate Court  judgement,  Nov. 26,1997. 



of popular sovereignty^® should not be an  obstacle for foreign 
citizens permanently settled in Japan f rom being employed in 
managerial positions - assuming that the applicants are competent 
and qualified for the jobs they seek. According to  the statement 
made by the Japanese Minister of Home Affairs in 1996, the 
interpretation of the 'Postulated Japanese Citizenship Doctrine' 
should be  left to the discretion of local governments. In 1997, 
about 80 percent of all middle and large local governments 
employed foreign residents, even though, only some 20 percent of 
these governments offered employment in  all type of jobs for the 
foreigners permanently settled in Japan.®® 

As for voting rights, in the past, three sorts of arguments were 
used in  order to justify the prohibition of voting rights for the 
foreigners permanently settled in the country: (i) ' the people have 
the inalienable right to  choose their public officials' (Article 15 of 
the Constitution);®'' (ii) the principle of national sovereignty 
pressuposes, inter alia, that the Sovereign is ' a  body of citizenship 
holders'; and, hence, that (Hi) foreigners can not be  granted voting 
rights, because in the light of the so-called 'Dual Doctrine,' the 
institution of suffrage not only presupposes rights (entitlements) 
granted to  a n  individual, bu t  it also imposes obligations which are 
pu t  upon  the citizen. 

Currently, the situation tends to vary on the national and  local 
levels (Kondo 1997b). According to Supreme Court decision of 
Feb. 26,1993, in the light of the Constitution, there is a mandatory 
requirement of Japanese citizenship for participation in  the 
national suffrage. With regard to local suffrage, the Supreme 
Court stated that the Japanese Constitution neither guarantees, 
nor prohibits or requires the participation in the suffrage a t  the 
local level of foreign citizens permanently settled in  Japan (or of 
any other alien groups). Instead, the Supreme Court recognised 
on 28 February 1995, that participation of foreigners in voting at 

55 According to the  principle of national sovereignty {soiweraineté national) all public power  
emanates f rom the 'people, '  defined a s  all persons of Japanese citizenship. 

56 Asahi Shimbun, 25 Aug. 1997. 
57 Despite of the fact that the English translation of the  Constitution uses the term, 'people /  it 

w a s  used to b e  understood a s  synonymous wi th  the w o r d  'citizens.' Currently, there is a tendency to 
understand broadly this concept (of people) a s  a designation of not only the citizens, bu t  even of 
those foreigners w h o  are settled permanently in Japan. 



the local level, should be  left to further the legislative 
adjustments. The decision was  an  epoch-making decision, and  
gave a clear sign to the National Diet of Japan, that the 
introduction of the local voting rights for the foreigners may  be  
permitted by the means of statutory legislation, and  even without 
amending the constitutional law. 

Currently, the following arguments are used in the discovirse: 
(i) the 'people' are not  only citizenship holders; (ii) both the 
principles of democracy and  of the sovereignty of people provide 
a sufficient conceptual and legislative basis for the understanding 
of (the concept of) Sovereign as constituted not only b y  the 'body 
of participants of the Social Contract,' bu t  also by  ' those w h o  are 
affected by  political decisions;' and, finally, (in) the 'Right 
Doctrine' with regard to  the interpretation of the institution of 
suffrage, should not  review the suffrage as imposing obligations 
upon  an  individual. As a counter balance to these demands for 
the suffrage to  foreigners, there is also a kind of modus vivendi 
position in the  debate, holding that the Constitution neither 
prohibits nor  requires participation in  voting b y  any aliens, 
neither in  the national o r  in  local elections. Furthermore, 
referring to  ' the local autonomy principle,' which is stipulated by  
the Japanese Constitution, a n d  which provides legal basis for the 
inhabitants' self-governance, many scholars support  the earlier 
quoted Court  decisions, which allow foreign nationals 
permanently settled in  the  Japan to  obtain voting rights a t  the 
local level only. These argvunents also refer to  the fact that the 
'only-local-voting-model' has  been chosen by the predominant 
number of host countries (see, Oriol 1992:136). They also remind 
u s  that those countries which allow for the dual citizenship (in 
cases of marriage with a foreign national or for second generation 
of immigrants), are also granting the individual with dual 
citizenship the right to  participate in  voting at the  national as  well 
as a t  the local level (C^inar 1994:59). 

Articles 11 and 97 of the Japanese Constitution guarantees 
fundamental human  rights both for the citizens as well as for the 
citizens in spe, where the notion of the ' future citizen' not  only 
refers to  descendants of (ethnic) Japanese, bu t  also to  those 



foreign residents w h o  are expected to  obtain citizenship in  a due 
process of law (Kondo 1996a:167-171 & 1996b:150f). This broad 
interpretation of the concept of ' future citizen' refers specifically 
to foreigners permanently settled in  the country, who, hence, 
meet the required conditions for naturalisation, and  who  
consequently, fulfil the  cine qua non condition for applying for the 
citizenship. 

Significantly, the General Association of pro-North Korean 
Residents, argues instead that since voting a t  the local level 
constitutes the first step towards assimilation into Japanese 
society, it may  both infringe upon  the state sovereignty of Japan, 
bu t  it may also split the Korean community i t s e l f . I n  this context, 
it needs to be  borne in mind that the Korean community in  Japan 
does not  display the same identifications; the pro-North Korea 
and the pro-South Korea associations often display opposing 
views and opinions. Moreover, in spite of the fact that some 97 
percent of the first generation Koreans came f rom the southern 
part of the Korean peninsula, in the 1970s, it was  estimated that 
only 58 percent of the entire Korean population in  Japan, 
identified themselves with South Korea; still, by  1992, as  many as 
78 percent of them held South Korean c i t i z e n s h i p . T h e  second, 
third and fourth generation of Koreans tend to  assimilate into 
Japanese society, and, consequently, to  dissociate f rom the native 
Korean associations. 

Still, there is, the n o w  and then reccurrent issue of war-
compensations (formally settled by the 1965 bilateral agreement 
between Japan and Korea), which does no t  compensate to 
Koreans residing in Japan. They maintain that Korean soldiers 
and army genus were insufficiently compensated by Japan 
(Tanaka 1996:10); while many other countries which took part  in 

58 Chosen Shimpo, 13 May 1996. 
After World War II a n d  the liberation of Korea, some four-fifths of the  2.4 million Korean 

population in Japan returned either to South o r  to North  Korea. Pursuant to  directives of the US 
occupation authorities, they were  allowed to take back h o m e  n o  more  than 10.000 yen. Referring to 
the fact that the North  Korean authorities formulated legal foundations fo r  several larger social 
reforms - such a s  free of charge distribution of land to farmers, formal gender equality vis-å-vis law, 
or regulations in the field of social security - some Koreans residing in  Japan, were  inclined to 
describe North  Korea a s  the 'paradise o n  earth'  (see, Ryang 1997:3-5, 78-82,114,127). This assessment 
has  been m a d e  b y  some Koreans even during the period of critical food shortages in 1997 and  despite 
of the fact that the Nor th  Korean authorities were  reluctant to permit wifes  of the  Japanese citizens to 
b e  allowed to leave the country in order  to migrate to Japan. 



the World War Two (i.e. the USA, England, Germany, France and  
Italy) compensated foreigner soldiers to  a much  larger degree. 
However, bearing in  mind that the U N  Human Rights Committee 
recently acknowledged cases of discrimination in  Japan of those 
who  do  not have the Japanese citizenship with regard to  war  
compensation, there are reasonable grounds to  believe that some 
corrections will be  made  in  this respect in the future  (Iwasawa 
1998:18ff.). 

Another current issue of concern for the Korean community in  
Japan relates to  the question of education. Both the General 
Association of Pro-North Korean Residents as  well as  the Pro-
South Korean Residents Union make efforts to organise their' own  
schoohng, in which bilingual Japanese-Korean curricula would  b e  
used. The Association runs  one university as well as  over 150 
primary and  secondary schools enrolling totally some 20,000 
pupils. The Union runs eleven schools and  less than 2,000 
students (Maher & Kawanishi 1995a:89f.; Hicks 1997:135). 
However, the Korean schools are not  recognised by  the Japanese 
authorities, which implies, that graduates f rom these schools are 
not entitled to  enter national imiversities. Consequently, the 
predominant majority of Korean students (86% in  1985), instead 
choose the Japanese public schools with instructions carried out  
only in  the Japanese language (linuma 1993:401, 405). 

3.2 Chinese (Taiwanese) 

In spite of the fact that there is an  increasing number  of Chinese 
who  are currently settling in  Japan, they have lived in  the country 
for centuries, and  there is a long history of cultural and  economic 
exchange between China and  Japan. Between 630 and  894, Japan 
sent its emissaries and  students to China, w h o  brought Buddhist 
ideas back to Japan, the Chinese characters for waiting called kanji, 
as well as knowledge about the Chinese legal system, among 
other things.^° Initially, the Sinocentric world-view (i.e., viewing 
China as the centre of the 'civilised' world surrounded by  

60 The  kanji w a s  introduced in Japan already by the 5th century. Currently, the Japanese use  not 
only the  kanji, bu t  also hiragana a n d  katakana, which are  Japanese inventions based o n  the  kanji. 



'barbarians') was also shared by the Japanese eUtes, w h o  regarded 
China as the primary source of high culture. The period of the 
Japanese isolationism^i between 1639-1863, did not  only lead to 
the ban  o n  Christianity f rom 1639 on, bu t  also to  the re
assessment of Confucianism.02 Japanese scholars began to  search 
for the 'pure  Japanese spirit' in  the native Japanese classics and in 
Shintoism, and distance themselves f rom Buddhist and 
Confucianist influences (Yoshino 1992:46-9). By the time of the 
Meiji era of modernisation (1867-1912), Japanese intellectuals were 
deeply influenced by  Social Darwinism. Moreover, while one 
faction of the intellectual elites feared the partition of Japan 
between the Western imperial powers; another believed that 
Japan shoiild disassociate itself f rom Asia and align with the 
West. It was  in  such a n  intellectual climate of the end  of the 
nineteenth and  the beginning of the twentieth century, that the 
Japanese elites tended to  regard Japan as the centre of the civilised 
world, superior even to  China. 

After the Sino-Japanese War and the annexation of Taiwan in  
1895, the earlier restrictions were lifted with regard to  the entry of 
the Taiwanese into the country, which subsequently lead to 
constant flow of the Taiwanese students, labourers and soldiers 
into Japan. The creation in 1931, of the puppet  pro-Japanese state 
in Manchuria (north-east China), also contributed to  the Chinese 
in-migration into Japan. After the World War Two, most  of the 
mainland Chinese were repatriated back to  China, while the 
predominating number of the Taiwanese remained; mostly, due 
to  the on-going civil war  in China and  also because the American 
occupation authorities in  Japan, forbade the returnees to take 
home more than 1,000 yen (in cash or in objects of equivalent 
value). 

With regard to  the formal status of the Chinese in Japan, the 
signing in 1951 of the San Francisco Peace Treaty by  Japan 
implied that both mainland Chinese and  Taiwanese w h o  h a d  been 
settled in Japan for a long period of time, lost the earlier acquired 

The city a n d  port  of Nagasaki w a s  a n  exception, where  both  the Chinese a n d  the  Dutch traders 
could enter for commercial transactions. 

62 Confucianism w a s  the dominant philosophy at that t ime in  Japan. 



Japanese citizenship. Moreover, with the recognition of (the 
legitimacy of) the People's Republic of China by  Japan in  1972, 
Taiwanese were regarded as citizens of the People's Republic of 
China; the situation, which pronnpted many Taiwanese to  strive 
for naturalisation and consequently to obtaining Japanese 
citizenship (Vasishth 1997:133). 

Even though the Chinese are currently scattered throughout 
entire Japan, the  largest numbers of the Chinese are registered in 
Yokohama, Kobe and Nagasaki, all of which have their own 
Chinatowns. Until 1988, all these three port  cities a s  well as  Tokyo 
had their own  Chinese schools (Maher 1995a:130,137).^^ 

3.3 Other 'Old-Comers' 

No doubt, there are old-comers f rom other countries than those 
mentioned above w h o  are settled in  Japan, bu t  their numbers are 
small compared to  other western countries. The reason is that 
Japan, in  contrast to  many European industrialised countries, 
strove to  maintain its economic growth without attracting foreign 
labour (Mori 1997:32). 

4. Newcomers and Cultural Pluralism 

Basically, traditional policy of non-entry for foreign unskilled 
labour force remains unchanged even in  contemporary Japan, 
even though exceptions to this rule could be  observed in  last 
decades. These 'newcomers' initially came f rom neighbouring 
Asian countries, to  be  joined since mid-1980s by  a growing 
number of persons of Japanese ethnic origin (called Nikkeijin) 
f rom South America (Mori 1997:70). Migrants work, for the most, 
in the construction sector, in manufacturing and  in various 
service industries (Mori 1997:xi). They are quite frequently 
shunned by  their Japanese co-workers for the reason of being 

The Chinese school in  Nagasaki w a s  closed in  1988 



employed in  the so-caUed '3K'-jobs: kitsui (demanding), kitanai 
(dirty) or  kikenna (dangerous). 

4.1 Nikkei Brazilians 

The number of Brazilians residing in  Japan has gradually 
increased since 1985, when the high growth of the Japanese 
economy called for labour import f rom abroad. It is for these 
compelling economic reasons that, exceptions were made  with 
regard to  persons of Japanese ethnic origin (Nikkeijin), primarily 
f rom Latin America, in  spite of the fact that the Japanese 
immigration laws were designed, inter alia, to prevent the entry of 
unskilled labour into Japan. The  Nikkeijin migration has been, in 
particular, facilitated by  a broadening in 1985 of the formal 
interpretation of the residential category called in legal terms -
'spouse or child of Japanese citizen.' In 1990, pursuant  to  the 
amended Immigration Control and  Refugee Recognition Law a 
new category of 'quasi-permanent resident' was  created in  Japan. 
The status of the 'quasi-permanent resident' may  be  granted to 
the  Nikkeijin of the second and the third generation, as well as to 
spouses of the  Nikkeijin of the second and the third generation.^ 
In 1996, 106,665 (41.2%) of Brazilians residing in  Japan, obtained 
the status of 'spouse or child of Japanese national,' while the 
'quasi-permanenet resident' status was provided for 87,164 (or 
50.4% of) workers f rom Brasil. Consequently, the size of Nikkei 
population in Brasil is declining, which n o  doubt, makes it 
difficult for the Nikkei Brasilians to maintain knowledge of the 
Japanese language and culture (Watanabe 1995:35). 

4.2 Nikkei Peruvian 

The number of Nikkei Peruvians settled in Japan has  also 

^ The term 'quasi-permanent resident' is the author 's  translation. The formal government 
translation 'long-term resident' is  not appriopriate since this status can b e  granted just after arrival in 
Japan a n d  has  to b e  renewed every 6 months, than each year o r  each third year; this is t rue even 
though the renewal is granted wi th  ease. The same a s  permanent residence permit, the 'quasi-
permanent '  status entitled to work  in Japan without any restriction. 



increased during recent decades; in  1996, the status of spouse or 
child of Japanese national' was  granted to 11,293 (4.4%) of them, 
while 16,526 (9.6%) individuals obtained the 'quasi-permanent 
residence' permits. Totally, it is estimated that some 40% of the 
Nikkei Peruvians - out  of which 80% originally emigrated to  Peru 
f rom Okinawa - returned back to  Japan. 

Strictly speaking, the Nikkeijin should not  be  categorised as 
'return migration,' i.e. as  emigrants moving back f r o m  the host  to  
the home country after the fulfilment of earlier set migration 
goals; they shotdd be  rather labelled, as  the so-called 'U-tum 
migration,' i.e. the migratory flow of emigrants and  their 
descendants to  the country of origin, essentially, for the sake of 
obtaining employment (Mori 1997:106). 

There are considerable challenges with regard to  the position of 
Nikkeijin children and  youth in  the Japanese education system. 
According to the 1993 survey, some 10,450 Nikkeijn children 
required additional language training a t  the compulsory schools 
level (elementary and junior high schools);^^ essentially, since 
their own  native languages were- Portuguese (38.8%), Chinese 
(30.3%), Spanish (12.9%), Vietnamese (3.3%) a n d  Korean (3.1%) 
(Mori 1997:203f.). While, for the most, the Nikkei children are able 
to speak Japanese relatively soon after their cirri val in  the  country, 
writing in Japanese (which generally requires more than five 
years of schooling) provides a considerable challenge (Sato 
1996:69). In the  pubhc school system, there are very few 
systematic and concrete support  measures to  help them with 
these problems; consequently, the Japanese language training for 
the foreign b o m  children, relies heavily on  sustained efforts of 
individual class masters. For the most, schools d o  no t  take any 
additional support  measures with regard to  instruction of native 
languages, and  only very few communes employ (usually part-
time) teachers w h o  teach individually the native languages for the 
Brazilian and  the Peruvian students. Portuguese language 
instruction is provided for the Brazilian pupils only at the 
elementary school level (Azusawa 1997:14). 

^ According to the  survey of 1991, 5,463 children lacked knowledge of the Japanese language 
(Takai 1993:3). 



If the Nikkeijin will continue to  move periodically between 
Japan and their home coimtries, it will be  extremely difficult for 
their children both to  acquire fluency in  the Japanese language as 
well as  to maintain their own  native languages (Kajita 1996:116). 

4.3 Other 'Newcomers' 

Currently, substantial number Chinese come to  Japan to study or 
work. According to  the 1996 survey, Chinese make u p  the largest 
group among college students: 32,370 (54.3%), pre-college 
students: 20,050 (65.3%) and trainee: 15,646 (57.7%).^ One reason 
for these large numbers is simply that many Chinese characters 
were incorporated into the Japanese v^itten language, and  that, 
consequently, Chinese migrants find it less difficult to  kanji (the 
old Chinese characters and the present Japanese characters) than 
other foreigners do. 

Generally, foreign students are allowed to take four hours  extra 
employment a day, in order to  be able to  cover costs of tuition and 
living expenses (Yamada & Kuroki 1994:35). In order to  promote 
international transfer of skills and technology, the so-called 
'trainee system' for highly qualified professionals is also 
established in Japan; however, employers are de facto permitted to 
recruit even unskilled foreign workers within the framework of 
this exchange system (Mori 1997:114). For this reason it is not 
surprising that in the discourses on  Japanese immigration policy 
the trainee system is sometimes referred to as  ' the  side door' 
policy, as opposed to the 'front door' policy of skilled workers' 
immigration and  the 'back door' policy of illegally employed 
foreign workers (Kajita 1995:13.)®  ̂

Some other immigrant groups in Japan are also categorised as 
'newcomers,' such as those coming f rom the Philippines, Korea, 
Thailand, Malaysia, Taiwan, Iran, Pakistan or Bangladesh.^® Since, 

Japan Immigration Association, op.  cit., pp.  17-19. 
The  Nikkeijin immigration, is also sometimes regarded a s  the 's ide door '  for unskilled labour 

migration. 
I n  order to prevent illegal over-stays in  Japan of persons wi th  a short-stay (less than 90 days) 

residence permits f r o m  such countries a s  Pakistan, Bangladesh a n d  Iran, the  former bilateral visa 



the large numbers of irregular residents f rom these countries 
reside in  Japan (approximately 270.000 overstays in  1999), they 
meet various problems; they are not  entitled to  social welfare 
benefits, or to  getting help from the state healthcare system. A 
group of overstayers asked the Minister of Justice to  give them 
special permission to live in  Japan. Some of them work and  live 
with their children, w h o  have possibility of attending Japanese 
schools (Japan Times 1999). 

Notwithstanding the above challenges, which foreigners meet 
upon  their' arrival in  Japan, indeed, there are many indications 
that the newcomers confribute to  a revitalisation of the  Japanese 
culture and  to  the creation of ethnic sub-cultures i n  the country. 
Notably, there is a whole range of various ethnic media operating 
in Japan; for example, there are more than one hundred  of ethnic 
newspapers and  journals (over 60% of created in  the  1990s), as  
well as  quite impressive numbers of multi-ethnic radio programs 
and digital-satellite television channels in  such languages as  
Portuguese, Spanish or Korean (Shiramizu 1996:15-18). With 
regard to  the food cultvire, currently, there is a n  increasing 
nvmiber of Brazilian food shops being established in  Japan in  
addition to  the earlier established Chinese and  Korean shops. 

5. Conclusion 
In order to  assess the dynamics of coexistence of groups with 
diverse ethnic and  cultural backgrounds in contemporary Japan, a 
comparison between Japan and  other counfries, could b e  
instructive. I have chosen to look at Sweden's experiences in  this 
field. 

Referring to  his own  categorisation of Sweden as a 'pluralist 
model'-counfry, but,  yet, as  an  'anomaly,' Castles points ou t  that 
Sweden ' is a society which h a d  a high degree of ethnic and  
cultioral homogeneity until recently. Its national traditions seem to 
be close to  those of Germany,' representing the  'differential 
exclusion mode.'  Sweden 'has  had  large-scale settlement and 

exemption agreements wi th  these countries were  recently suspended b y  Japan (Sakanaka & Saito 
1994:304). 



adopted multi-cultural policies very close to  those of Australia 
and Canada' (Castles 1995:305). 

With regard to  Japan, even if the naturalisation rate among the 
foreigners permanently settled in  Japan is gradually increasing 
f rom 0.6% in 1991, to 0.8% in 1993, and, to 1.0% in 1995, it is still 
relatively small as compared to  other industrial countries; for 
example to  Sweden with its naturalisation rate ranging 5.7% in 
1991, 8.5% in 1993, and  6.0% in 1995 (SOPEMl 1998:225). Since 
both countries apply the (same) principle of descent (jus sanguinis) 
in  their naturalisation procedures, what  is, than, the reason 
behind this discrepancy? There are reasons to believe that part  of 
the explanation might be linked to the fact that, in  contradiction to 
Japan, Swedish language proficiency is not  a sine qua non 
requirement for the naturalisation in  Sweden (Qinar 1994:51f.).®5 
Moreover, pursuant  to  the mandatory requirement of 
uninterrupted residence in  Sweden for at least five years after the 
age of 16 years, young foreign nationals w h o  were raised in 
Sweden, have a legal right to  acquire Swedish citizenship by  a 
simple act of declaration made  between the ages of 21 and  23. 

Generally, there is an  increasing tendency to  accept dual 
citizenship in  Europe (Hailbronner 1992:50ff.). This change of 
policy was obvious in 1993, when the Dutch, Swiss and  Italian 
aliens acts were amended in order to provide the juridical basis 
for dual citizenship. The 1997 European Convention on 
Nationality is neutral with regard to  dual citizenship and Sweden 
is preparing to  amend the Citizenship Act. Currently, a number of 
Japanese experts maintain that the Japanese nationality law 
should also be  amended accordingly (i.e. to  provide basis for the 
dual citizenship), if cultural pluralism in Japan is to be  promoted 
in the future. 

Both voting rights at the local level (which is permitted since 
1976)7° as as employment in  public jobs, are relatively 
accessible for the foreign nationals in Sweden as compared to 
other host countries, while EU-citizens w h o  want  to  take u p  

In Sweden, the applicants a re  accepted o n  the criterion of regular residence {jus domicili) and,  
in some circumstances, they are allowed to retain their previous citizenship (Qinar 1994:53, 61). 

0̂ The right to vote at  the  local level is also accessible in Sweden for  the  Third Country nationals, 
that is nationals of countries f r o m  outside the European Union. 



employment in  Sweden are excepted f rom a special labour permit. 
When the Maastricht Treaty came into force in  1993, EU-citizens 
who  reside in  other Member State are entitled to  participate in  the 
election a t  the local level as  well as in  the election to  the EU 
Parliament. In the fovtr Nordic countiies (except for Island), the 
Netherlands and  in Ireland, voting rights a t  the local level apply 
also to  those Third Country nationals (i.e. non-EU citizens) w h o  
are permanently settled in  the  countries concerned (Kondo 
1997a:93-lll). Moreover, with the possible exception of Greece 
and Luxembourg, all Member States of the European Union are 
taking measvires to  facilitate for citizens of other Member State 
settled within their territories to  be  entitled to  employment in  the 
pubUc sector (Auer et al., 1996:40; Niedobitek 1994:33-36). 
Significantly, while there are extremely limited opportimities^i for 
Third Country nationals to settle down in any of the EU Member 
States in  order to  take employment, those w h o  succeed to  be  
granted permanent residence permits are usually entitled to take 
u p  employment in  the host country. 

There are reasons to  believe that, the broadening of the scope of 
political rights as  well as equal opportunities concerning 
employment for all foreigners residing permanently in Japan, and  
independently of their formal citizenship, may, indeed, give a 
profound impetus to  the deepening of the Japanese democracy as 
well as  to  the positive and  enriching cultural diversity in  the 
country. 

To given an  example, let u s  compare the situation of the  largest 
immigrant group in Japan, the  Koreans, to  the 300,000 person 
Finnish population in  Sweden (Lainio 1993:23). Pursuant t o  the 
' freedom of choice'-principle - the core tenant of the Swedish 
multicultural policy, - those foreign nationals w h o  reside in 
Sweden are permitted to choose their own cultural affiliations 
and, hence, h i s /he r  individual identity. This ' f reedom of choice' is 
facilitated by the fact that public funding is available for private 
ethnic schools, including Finnish speaking schools (Westin 
1995:55, 59). According to  statistical data f rom 1991, 12% of all 
children enrolled in  the  Swedish compulsory comprehensive 

^ This concern, for  example, experts a n d  professionals working in some sectors. 



school system, had  other than Swedish language^z h is /her  
mother tongue. According to  the Swedish School A c t P  these 
pupils are entitled to two hours per week of home language 
instruction in  public schooling (Boyd 1993:278), with the aim of 
maintaining the 'active billingualism' (Viberg 1994:181). In Japan, 
the official goal for the public compulsory comprehensive school 
is Japanese 'monolingualism,' even though (mainly in  private 
schools) foreign languages are taught by especially employed for 
this sake, foreign teachers. 

With regard to  the situation of indigenous people, the position 
of the Ainu in  Japan, may  be  compared to the situation of the 
Saami people in  Sweden. In both countries, indiginous people 
have not had  the formal right to schooling in  the native languages 
or to  the native languages' instruction.^^ However, in connection 
with the imposition of n e w  laws and regulations concerned with 
home languages instruction for the migrant children, Saami 
children in  Sweden may be  provided mother tongue instructions 
within the Swedish public school system under  the same laws.''^ 
The Saami r u n  a university research centre in  Kautaheino in 
Norway, one community college as well as six elementary schools 
in Sweden (Beach 1994:160-1). The so-called Saami Parliament 
serves as an  advisory council to  the Swedish Government in 
Saami matters (Beach 1994:200). With regard to Ainu, even though 
since 1994, they have their own representative in  the Upper 
House of the Japanese ParUament, they are still not  entitled to 
native language instruction in  public schooling. 

With regard to  two other comparable native groups - the 
Japanese Burakumin and the former Swedish Tattare ('travellers'), 
there are substantial differences between the two groups. While in 
the past, the Tattare were descendants of formerly itinerant 
families and  were looked upon  as social outcasts, they have 
ceased to constitute a distinct social group, and, hence, they are 
not recognised as such by  the Swedish authorities. Perhaps one 

72 Ou t  of these, Finnish 22%, Spanish 10%, Arabic 8%, Persian 7%, Polish 6%. 
73 Skollagen 1985:1100. 
74 The situation, differs f r o m  Norway,  where  the parliament ratified the ILO Convention N o  169 

relating to indigenous and  tribal peoples. 
75 In this context, perhaps one  should mention that the Saami people, were  not  fully satisfied 

with such a legal solution; i.e. to b e  regarded a s  'migrants. '  



should add  that, despite the fact that Gypsy heritage could b e  
identified in  some Tattare families in  the past, this was  not  always 
the case (Heymowski 1969:15f). Bearing in  mind, that the Tattare 
had  n o  political self-organisation in  Sweden in the past - as  
compared to the effective political self-organisation which is 
currently seen in Japan by  the Buraku Liberation League, the 
Tattare in Sweden h a d  small possibilities to  negotiate formal 
governmental anti-discriminatory measures. 

Comparing refugee policies of the two countries, it should be  
borne in mind that, before 1975 Japan did not  admit refugees at 
all. However, the situation has  gradually changed after Japan 
became in 1980 the signatory of the 1951 Geneva Convention 
Relating to  the Status of Refugee. Still, by  1996, Japan with its 
population of 125 million granted residence permits t o  some 
10,000 refugees (Harada 1997:43), while Sweden with is 
population of 8 million provided shelter and  comparatively 
generous scope of social and economic rights to as  many as 
233,236 refugees and other protection seeking aliens between 1980 
and 1996 (SIV 1997:22). 

Seen in  the longer perspective there are certain similarities 
between the two countries. It should be  noted that while in  the 
past both Sweden and Japan were  par excellence emigrant 
countries, later on  both countries became immigrant countries 
accepting both voluntary and  forced migration; even though, it 
was  never officially acknowledged by the Japanese authorities. 
StiU, while Japan currently, experiences, the large-scale ' return'  
migration of the Nikkei BrasHians and Nikkei Peruvians, there is 
no  evidence whatsoever of this type of ' return'  migration of 
descants of Swedish emigrants back to Sweden. 

While the Japanese seem to  strive to preserve a 'community of 
blood,' as in  the German case, n e w  ideas seem to  enter the 
discourse on citizenship in  Sweden, which in turn, resembles 
some elements of the citizenship discourse in France (Brubaker 
1989:8-10; Brubaker 1992:x, 33.) 

In spite of adoption of external impulses into Japanese culture 
and society, the Japanese policy with regard to  handling of 
migrant presence within its territory, should be characterised as a 



predominantly 'assimilationist model;' particularly, as  concerns 
the naturalisation processes and education. However, such 
positive examples as  the new Ainu Law or  the access to 
employment in  the public sector, which is currently provided to 
denizens, there are reasons to  reassess the assessment of Japan as 
a solely assimilationist type of society vis-a-vis its old and new 
minorities. Indeed, contemporary Japanese society stands a t  a 
cross-roads, seeking for  a modus vivendi between the preservation 
of its traditional cultural values, norms and institutions, as well as 
finding ways to make it easier for those residents w h o  were born 
abroad, to  become full-fledged members of Japanese society. 
There are reasons to believe that this is one of the challenges that 
Japan is going to face to years to come. 

Finally, it should be  noted that in connection with the visit to 
Japan by the President of South Korea in 1998, the climate of 
bilateral relations between the two countries changed. South 
Korean Government is preparing to  introduce local voting rights 
for aliens residing in  South Korea for at least five years. The 
Japanese government decided to  amend the law concerning 
abolishment of mandatory fingerprinting for all alien residents. 
Opposition parties (one of them entered the present coalition 
government) submitted a bill on  local voting suffrage for 
permanent residents. The Prime Minister and the Minister of 
Home Affairs expressed positive opinions in  this matter. 
Generally, also the Japanese people are increasingly believing in 
the importance of aliens' rights and in the idea of cultural 
pluralism. 
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PART TWO: 

Diversity Perception and Categorisation 





Chapter Six: 

The Logic of Construction of Protection 
Categories in the Modern International 

Refugee Regime 1950s-1990s 

Janina W. Dacyl 

1. Introduction 

Over fifty years ago. Members States of the United Nations 
solemnly proclaimed in  Article 14.1. of the 1948 Universal 
Declaration of Human  Rights that, 'everyone has  the right to  seek 
and enjoy in other countries asylum f rom persecution.' This essay 
is devoted to  a presentation of the historical evolution of 
international consensus with regard to  the subject of this right -
refugees and other people of humanitarian concern (the 
'everyone'). 

From the onset it needs to be  pointed out, that in comparison to  
other issue areas in  which human  rights are involved the question 
of refugee protection involves a special type of challenge. Most of 
the issues within the human rights discourse concern 
relationships between the State and its citizenry - where the State 
is assumed either to refrain f rom certain types of actions which 
could ha rm  the satisfaction of the rights, or  the State is supposed 
to undertake actively certain types of measures in  order to ensure 



human rights implementation. Still, a t  the conceptual level, the 
structure of these relationships is much more diversified in  the 
refugee issue area. At the  causal stage of the refugee phenomenon 
(i.e. when the violation of human rights by  the State is the major 
cause of the flight), such challenges concern the relationship 
between the State signatory to  the Universal Declaration of 
Human Rights and  its own  citizen(s). At the protection level these 
challenges involve a relationship between the recipient State and 
either foreign citizens or  stateless persons, and  concerns the fact 
that Member States of the United Nations Organisation do  not 
have any formally binding legal duty to provide the protection 
Art. 14.1. of the Universal Declaration of Human  Rights only 
provides for the individual's right to  apply for the protection. 
However, the duty to provide the protection may be  derived f rom 
Art. 33 of the 1951 Geneva Convention which prohibits 
Contracting States exptilsion or return  {refoulement) of a refugee 
' in any manner whatsoever to  the frontiers of territories where his 
life or freedom would be  threatened on  account of race, religion, 
nationality, membership of a particular social group or  political 
opinion.' This essay will address the key question of h o w  the 
applicability of Art. 33 has been gradually extended to  other 
subjects of protection than the convention refugees after the 1951 
Geneva Convention entered into force. It will be  reviewing the 
way in  which n e w  protection categories entered international 
protection discourse. 

Clearly, the logic of naming and denoting of subjects of 
international protection needs to be  seen in  the broader context of 
the so-called international refugee regime. Holding that the concept 
of the  'regime' constitutes 'the manner, method or system of rule or 
government, a system or institution having widespread influence or 
prevalence,' the 'regimes analysis' has  been applied by  
international law- and international relations scholars to  analyse 
international co-operation in  selected issue areas (Krasner 1983, 
Keohane & Nye 1977 & 1986, Hass 1983). The regime analysis may 
be viewed as an  attempt of reconciliation of the idealist and  the 
realist traditions (within studies of international relations). It 
holds that in spite of the fact that international behaviour is 



institutionalised, and, that patterns of state action at the 
international arena are defined by norms, such norm-governed 
behaviour is however consistent with  the  pursuit  of national 
interests (Haggard & Simmons 1987, Dacyl 1992a:59-70). Three 
leading interpretations of the essence of international regime may 
be discerned: (i) patterned behaviour (Puchala & Hopkins 1983); 
(ii) a modus vivendi between 'order '  a n d  explicit commitments 
(Krasner 1983); (in) multilateral agreements (Young 1980). There 
are reasonable grounds to  assume that Krasner's (1983) 
normatively oriented interpretation may  prove to be  most fruitful 
in an  einalysis of international co-operation in  the refugee issue 
area. Hence, in  this essay, international refugee regime will be  
understood as  'implicit or explicit principles, norms, rules and 
decision-making procedures around which actors' expectations converge 
with regard to the settlement of large-scale refugee problems' (modified 
after Dacyl 1990). The essay is guided by a hypothesis that 
Member States of the regime are willing t o  form a n  international 
consensus with regard to  designation of subjects of international 
protection essentially only to  such an  extent to which such norms 
are not  running against their' own (actual or perceived) interests. 
Hence, the core challenge of the international refugee regime is to 
seek a modus vivendi, to reconcile the legitimate national interests 
of the recipient States' (particularly in situations involving large-
scale entry of protection seeking aliens) with those of the 
refugees' interests. 

The essay starts with a repertory of designations of 
protection subjects which entered a n  international protection 
discourse during the Cold War period, to be  followed b y  a n  
identification of the major factors which are used in  the 
construction of these categories. The paper commences with a 
general assessment of the logic of naming and  denoting of 
international protection categories during the period concerned, 
as well as  with a n  identification of core challenges in  the 
international protection discourse as  these have presented 
themselves in the 1990's. 



2. The logic of the concept formation 

2.1 Nominal definitions 

Generally speaking, a classification of the objects in  a given 
domain D is effected by  laying down a set of two or  more criteria 
such that every element of D, satisfies exactly one of those criteria. 
Each criterion determines a certain class, namely, the class of all 
objects in  D which satisfy the criterion (Hempel 1952:1). 
Traditional logic distinguishes between 'nominal'  and  'real' 
definitions. A nominal definition may  be  characterised as a 
stipulation to  the effect that a specified expression, the 
definiendum, is to  be  synonymous with a certain other expression, 
the  definiens, whose meaning is already determined. All nominal 
definitions are of the form '— = Df ' {definiendum = definiens), 
where notation ' =  D f  means 'is, by  definition, to  equal in  
meaning' (Hempel 1952:3). Hence, a nominal definition 
introduces (or defines) a new expression, or  singles out  a certain 
concept (i.e. a non-Hnguistic entity such as a property, a class, a 
relation, a function, or the like) and, for convenient reference, lays 
down a special name for it. 

Still, the  definiendum expression of an  adequate nominal 
definition does not  have to  consist only of the 'new'  term to  be  
introduced, as  was  unjustifiably maintained by  the doctrine of 
classical logic (Hempel 1952:4f). Classical logic maintained that 
every definition must  be  stated in  the form of genus proxium and  
differentia spedfica, for which a class or property is the logical 
product of two  other classes or properties; e.g. the definition: 
'minor = Df person less than 21 years of age'. This definition 
characterises, in  effect, the class of minors as that subclass of the 
genus, persons, whose members have the specific characteristic of 
being less than 21 years old. In other words, the  class of minors is 
defined as the logical product (the intersection) of the class of 
persons and the class of beings less than 21 years old. 

The doctrine that every definition must  have this form (i.e. 
genus proxium and  differentia spedfica) was widely accepted in  the 
elementary textbooks on  logic, and it sometimes seriously 



hampered the adequate formulation of definitions - both nominal 
and 'real' - in  scientific writing and  in dictionaries. Hempel 
maintained that the  genus proxium and  differentia specifica fo rm of 
the definition is inapplicable when  the  definiendum is no t  a class or 
property but, say, a relation or function, as the majority of terms 
used in  contemporary science; e.g. the contextual definition of the 
relation 'harder than'  for minerals, ....  or definition of ' the 
average density.' The  contextual definition constitutes a special type 
of nominal definition which introduces a symbol s by  providing 
synonym for certain expressions - both single words  and  
compound phrases - containing s, bu t  not  for s itself. Even for 
class or property concepts the traditional form of definition is not  
always required; e.g. when a property might be  defined as the 
logical s u m  of certain other properties rather than as a product. 

Consequently, the nominal definition of a term has  to  satisfy 
only one basic requirement: it must  enable u s  to  eliminate that 
term f rom any context in which it can grammatically occur in 
favour of other expressions whose meaning is already 
understood; to  define a sign is to  show h o w  to  avoid it (Hempel 
1952:6). 

2.2 Real Definitions 

A real definition is a statement of the  essential nature or the  essential 
attributes of some entity. Still, since the notion of essential nature is 
too vague to render this characterisation of the definition useful 
for the ptirpose of rigorous inquiry, the quest for the  real definition 
need to  be  reinterpreted in  a manner which requires n o  reference 
to  essential natures or  essential attributes. This reinterpretation may  
take a form of empirical explanation or  a meaning analysis (Hempel 
1952:6). Empirical explanation of a given phenomena constitutes a n  
assertion which claims to be  true; the expression on  the right-
hand side of equation might be  claimed to  be  synonymous with 
the given phrase. 

The  real definition pxrrports to characterise the meaning of the 
given term. Hence, it constitutes what  Hempel calls a meaning 
analysis (or an analytic definition) of that term, and  its validation 



requires solely a reflection upon  the meanings of its constitutional 
expressions. N o  empirical investigation of the characteristics of 
the object which is named by the term is required. Empirical 
analysis, on  the other hand, is not  concerned with linguistic 
expressions and their meanings bu t  with the empirical 
phenomena: it states characteristics which are, as a matter of 
empirical fact, both  necessary and  sufficient for the realisation of the 
phenomenon under  analysis. Usually a sentence expressing an  
empirical analysis will have the characteristics of a general law, a 
special case of scientific explanation aiming a t  the sub-sumption 
of empirical phenomena under  general laws or theories. 

The meaning and empirical analysis differ f rom each other and 
f rom the  nominal definition. Both nominal definition and  meaning 
analysis deal with the meanings of linguistic expressions. Whereas 
a nominal definition introduces a new expression and gives it 
meaning by  stipulation, a meaning analysis {an analytic definition) is 
concerned with an  expression - called the  analysandum - which is 
already in use and makes its meaning explicit by  providing a 
synonymous expression, the  analysans. Since an  analytic definition 
(meaning analysis) is a statement which is true or false depending 
whether its analysans is, or is not, synonymous with its 
analysandum, it has  to  use language consisting of expressions 
which have precisely determined meanings. This condition is, 
however, usually not  satisfied by  natural languages bu t  only by 
some artificial languages. Hence, the process of determination of 
the meaning of an  expression in a given natural language used by 
a specified linguistic community would involve a n  assertion of 
the conditions under which the members of the community use or 
better, are disposed to  use it. Consequently, an  analysis of the 
meaning of a given expression requires that conditions of its 
application are; (i) well determined for every user  {the conditions of 
determinacy) and  (ii) the same for all users of the language 
{uniformity of usage). Since neither of these two requirements are 
fully satisfied by  any natural language, the idea of a true analytic 
definition (i.e. one in which the meaning of the  analysans is the 
same as that of the  analysandum) rests on  an  untenable 
assumption. In many cases, there exists for a n  expression in a 



natural language, a class of contexts in  which its iisage is 
practically uniform. Hence, analytic definitions within a natural 
language might therefore be  qualified as at least more or  less 
adequate according to the extent to  which uniform usage of the 
analysandum coincides with that of the  analysans. Consequently, 
analytic definitions for expressions in  a natural language will 
accordingly mean characterisations of approximately uniform 
pattern of usage. 

Meaning analysis or  analytic definition in the purely descriptive 
sense considered so far has to  be distinguished f rom another 
procedure called logical analysis, rational reconstruction, or 
following Carnap, an  explication. The logical analysis is concerned 
with an  expression whose meaning is vague such as ' truth' ,  
'probability', 'number' ,  ' law', 'explanation.' It aims a t  giving those 
expressions a n e w  and  precisely determined meaning, so  as to  
render them more suitable for clear and  vigorous discoiirse. A n  
explication sentence does not  simply exhibit the commonly 
accepted meaning of the expression under  study, bu t  rather 
presupposes a specific new and precise meaning of it. In spite of the 
fact that explications (put in  the form of proposals) cannot be  
qualified as being either true or false, they are by  n o  means a 
matter of arbitrary convention, since they have to  satisfy two 
major requirements: {i) it mus t  permit u s  to  reformulate, in  
sentences of a syntactically precise form, a t  least a large par t  of 
what  is customary expressed by means of the terms under  
consideration; (ii) it should make it possible to  develop, in terms 
of the reconstructed concepts, a comprehensive, rigorous, and  
sound theoretical system. Hence, an  explication of a given set of 
terms combines essential aspects of meaning analysis and of 
empirical analysis. 

Taking its departure f rom the customary meanings of the 
terms, explication aims at reducing the limitations, ambiguities 
and inconsistencies of their ordinary usage by  propounding a 
reinterpretation intended to enhance the clarity and  precision of 
their meanings as well as their ability to function in hypotheses 
and theories with explanatory and predictive force. Thus 
understood, a n  explication cannot be  qualified simply as t rue or 



false; bu t  it may  be  adjudged more or less adequate according to 
the extent to  which it attains its objectives. 

2.3 Other definitions 

Both with regard to  analytic definitions explications as well as to 
nominal definitions, there is a requirement of syntactical 
determinacy. A definition has  to  indicate the syntactical status of 
the expression it explicates or defines; i.e. it has  to make clear the 
logical form of the contexts in which the term is to  be  used. 
'Operational definition' was  conceived as means to  insure their 
suitability for this purpose by  providing criteria for the test of the 
statements in  which the terms occur. But the testability of a theory 
does not require full definition of its constituent concepts in  terms 
of observables: a partial empirical interpretation will suffice. 

A distinction is also made between natural classifications (based 
on the essential characteristic of things under  investigation and 
grouping together objects with fundamental similarities) and 
artificial classifications (viewed as groupings determined by 
superficial resemblances or external criteria) (Hempel 1952:54). 

Finally, there are also quantitative or  metrical concepts or, briefly, 
quantities, which attribute to  each item in their domain of 
applicability a certain real number, the value of the quantity for 
that item. The idea of less or more of a certain attribute may  be 
expressed in quantitative terms, as  when the classificatory 
distinction of hot, cold, etc. is replaced by  the concept of 
temperature in degrees centigrade. 

3. Historical roots of modem international 
protectior\ categories 

Since centuries the label of refiigee has  been used to denote a 
special category of migrants; e.g. Huguenots w h o  sought 
protection in  England from religious persecution in  France, or the 
English 'loyalists' escaping the former English colonies in 



connection with the American revolution. The first international 
treaties broaching the topic of refugees were concluded in  the 
18th century Europe and provided for the non-extradition of 
persons sought for 'political offences' - the legal tradition that  t o  a 
large degree explains both the 'individual scope of the notion and  
the emphasis on  political activity of refugees' in  contemporary 
international refugee regime (Pandya 1989;32f). In the  19th 
century, political refugees (e.g. those fleeing Tsarist Russia) were 
labelled as 'émigrés' rather than 'refugees.' However, wi th  the 
outbreak of massive flows of protection seekers a t  the  beginning 
of the  twentieth century, the terms 'refugee' returned once again 
to the centre of the international protection discourse; mainly 
since i t  was  simply preferred b y  the international donor 
community (Skran 1989:15ff.). 

Between World War I and  World War II, a whole range of 
international documents came about t o  legislate that refugees 
constitute a special category of migrants and that they should, 
therefore, be provided a special type of assistance; for example, 
the Refugee Conventioris of 28 Oct. 1933 and  of 10 Feb. 1938 and  
the Protocol of 14 Sept. 1939 or  the Arrangements of 12 May 1926 
and of 30 June 1928. The 1933 League of Nations Draft 
Convention Relating to  the  International Status of Refugees 
provided that the  state party h a d  t o  admit a refugee into its 
territory if the  refugee was  coming directly f rom the state a t  
whose hands h e / s h e  feared persecution. Still, neither the 
Convention of 1933 nor  the Convention of 1938 managed to  
succeed in  shaping a universal defiiution of the 'refugee.' Instead, 
two major protection categories called 'Nansen refugees' and  
'German refugees' were created. The designation of these en 
groupe recogniseable protection categories was based on: (i) lack of 
legal protection by  the country of origin, and  (ii) ethnicity a n d / o r  
country of origin. Pursuant to  the 1933 Refugee Convention, the 
name 'Nansen refugees' (referring to  Fridtjof Nansen the League 
of Nations' first Refugee Commissioner) was  applied to  Russians, 
Armenians, Turks, Assyrians and (since 1935) to protection-
seekers f rom Saar. The so-called 'German'  refugees - no t  all of 
them were ethriic Germans, many, especially Jews, were 



denationalised - were protected by  the 1938 Refugee Convention. 
Generally, a n  interpretation of these definitions 'by categories' 
was simple and caused n o  greater difficulty i n  ascertaining who  
was a refugee and  w h o  was not  (see, even, the UNHCR's 
Handbook o n  Proceduures and  Criteria for Determining Refugee 
Status (Handbook:3). 

Between 1938 and 1950 the first foundations of m o d e m  
international refugee regime were shaped, even though several 
unsuccessful attempts were undertaken by  the League of Nations 
in order to  create a separate refugee organisation. In 1946, the 
International Refugee Organisation (IRO) - a predecessor of the 
United Nations High Commissioner for Refugees (UNHCR) - was 
created. The IRO's Convention broadened the international 
refugee definition by stipulating that  persecution or fear, based on 
reasonable grounds of persecution should be considered a valid ground 
on which one could refuse repatriation (UNTS, l;nr 238, vol. 18, pp .  
18f). Still, the very fact that the definition comprised both an  
individualistic perspective ('subjective fear') as  well as  the 
requirement of belonging to a certain refugee group considerably 
deteriorated possibilities of its application. 

Consequently, in  the process of the shaping of contemporary 
international refugee regime - based on  the Statute of the Office of 
the United Nations High Commissioner for Refugees of 1950 
(adopted as Annex to GA Resolution 428(V) of 14 Dec. 1950) and 
the Geneva Convention Relating to  the Statute of Refugee of 1951; 
and  eventually, on  the N e w  York Protocol Relating to the Status 
of Refugee of 1967 (606, UNTS 267, Art 1) - sustained efforts were 
made  in  order to  shape a more consistent definition of a 'refugee' 
so  that the difficulties noted above might b e  avoided. The 1951 
Geneva Convention (Art 1.2) stipulates that the term 'refugee' 
shall apply to  any person w h o  

'As a result of events occurring before January 1 1951, and owing to well-
founded fear of persecution for reasons of race, religion, nationality, 
membership of a particular social group or political opinion, is outside the 
country of his nationality and is unable or, owing to such fear, is unwilling 
to avail himself of the protection of that country; or who, not having 
nationality or being outside the country of his habitual residence as a result of 
such events, is unable or, owing to such fear, is unwilling to return to it.' 



In spite of the fact that this 'classic' definition of refugee was  
aimed to b e  formulated in  the universal language, it should be  
borne in  mind that it 's connotation was  both a product  of specific 
historical circumstances (notably 'Cold War') as  well as  that it was  
deeply rooted in  western cultural values, which are characterised, 
inter alia, by  a relatively strong position of the  individual. As 
Pentzer (1991:5) points out, 'developed world occupies a central 
role in  generating refugee definitions a n d  policies, b e  it through 
overseas assistance, acceptance of refugees for resettlement, or  
increasingly as coimtries of first asylum... ' ,  and  it should not  b e  
surprising that ' . . .most  international dociiments dealing with 
refugees trace their roots to the European arena dominated by  the 
realpolitik of sovereign states.' 

Consequently, in  addition to  the above mentioned 'old '  
refugees recognised by  the earlier refugee instruments, the scope 
of the beneficiaries of the Convention consisted essentially of two 
categories of protection seekers: (i) old, handicapped World War 
Two-refugees (mainly of Central and  Eastern European origin) 
who, for more than a half a decade waited for permanent 
residence permits in  the West; and  (ii) the  so-called escapees f rom 
the communist countries in  Eastern Europe. Very soon after the  
Convention entered into force, it turned out  that its refugee 
defiiution was  too narrowly defined in  order to  serve as basis for 
the provision of the protection to  gradually emerging n e w  
categories of protection seekers. Since, the  international 
community did not  manage to  broaden the connotation of the 
Geneva Convention's refugee definition (despite several attempts 
to  this end), a whole spectram of labels (not necessarily formal 
legal definitions) entered the international protection discourse 
during the post-1951 period. Below, the repertory of these labels 
and names will b e  made. 

4. The Repertory of Modem Protection Categories 

A review of the international refugee legislation and  the past  
practices provides grounds for the construction of the following 



repertory of (not necessarily binding) labels, terms and 
denominations that emerged in  the international discourse during 
the first - to  use Modelski's (1987) and  Ogata's (1992a) 
terminology - ' long cycle' of the existence of the modern 
international refugee regime running f rom the creation of the 
UNHCR and  drafting of the Geneva Convention the begirming of 
the 1950s, until the refugee crisis in  the former Yugoslavia in  the 
begirming of the  1990s. The repertory of labels and  terms is based 
on  the following clusters of (not necessarily mutually excluding) 
categorisation factors. 

4.1 Flight causes and type of dangers 

'Convention refugees' (1): The 1951 Geneva Convention 
Relating to  the  Statute of Refugee stipulated in  Art. 1.2. that the 
term 'refugee' shall apply t o  any person w h o  'As a result of events 
occurring before January 1,1951, and  owing to  well-founded fear 
of persecution for reasons of race, religion, nationality, 
membership of a particvdar social group or  political opinion, is 
outside the country of his nationality and is unable or, owing to 
such fear, is unwilling to  avail himself of the protection of that 
coimtry; or who, no t  having nationality or being outside the 
country of his habitual residence as a result of such events, is 
imable or, owing to  such fear, is unwilling to  return to  it'. The 
Convention defined the conceptual space within which 
international refugee policies have since developed, even thought 
it proved unable to  address every possible refugee situation. In 
spite of the fact that this irutially regional European refugee 
regime was modified in  1967 in order to  cover outside-European 
refugee situations (see category '29'), other limitations to  is 
applicability may  be  related to  the fact that the Convention was  
heavily grounded in  the western cultural tradition, while the core 
arena of its applicability constituted non-european regions. 

'Economic refugees' (2): In 1955, Austria for the first time 
appUed the term 'economic refugee' in  order to justify deportation 
of asylum-seekers f rom the former Yugoslavia; Austria claimed 
that they were not  'classic' (Geneva Convention's) refugees 



(Plentzer 1991:13). Austrian policy was  tolerated b y  the remainirig 
Western countries largely due  to  geopolitical considerations of the 
time; Tito's communists Yugoslavia was  not  only non-aligned 
with the U.S.S.R., bu t  it even developed a special relationship 
with the West. After 1968, Austria applied the  same denomination 
(i.e. 'economic refugees') to  those w h o  fled f rom Czechoslovakia. 
In decades to  come term 'economic migrant'  has  been increasingly 
used, instead of 'economic refugee'; the  change in  vocabulary 
which further indicates decline in the 'protection ethos' of the  
concept itself. The Handbook (par. 62) proclaims that  ' a  migrant is  
a person who, for reasons other than those contained in  the  
definition, voluntarily leaves his country in  order t o  take u p  
residence elsewhere. H e  may  move because of a desire for change 
or adventure, or  b y  family or other reasons of personal nature. If 
h e  has  moved exclusively for economic reasons, h e  is a n  economic 
migrant and not  a refugee.' The Handbook (par. 63) recognises, 
however, that the distinction between economic migrant and  a 
refugee is sometimes blurred in  the same way as ' the distinction 
between economic and political measures i n  a n  applicant's 
country of origin is not  always clear. Behind economic measures 
affecting a person's livelihood, there may  be  racial, religious and  
political a im or  intentions directed against particular group. 
Where economic measures destroy the economic existence of a 
particular section of a population (e.g. withdrawal of trading 
rights o n  a discriminatory basis or excessive taxation of a specific 
ethnic or  religious group), the victims may  according to  the 
circumstances become refugees o n  leaving the country.' 

'Displaced due to severe internal uphecwals or armed conflicts' 
(3): At  a n  operational level, since 1985 the UNHCR has  extended 
its legal protection responsibilities to  persons w h o  have been 
displaced f rom their countries owing to  severe internal upheavals 
or armed conflicts. Under the High Commissioner, Jean-Pierre 
Hocké, the UNHCR extended its protection concern even further 
to individuals or  groups based on  'universal humanitarian 
principles underlying the 1951 Convention and the  1967 Protocol' 
(Hocké 1986) a n d  then to  ' the whole spectrum f r o m  the causes of 
flight to  the refugee's eventual re-establishment in  a stable 



community...(with) f ew restrictions on  the range of rights and 
interests that fall within the competence of the High 
Commissioner' (Hocké 1986 & 1989, UNHCR1987, Bayer 1989:3). 

W a r  refugees' (4): The Handbook, in  its Chapter V 
dealing with Special Cases (par. 164), proclaims that 'persons 
compelled t o  leave their countries of origin as  a result of 
international or national armed conflicts are not normally 
considered refugees tinder the 1951 Convention and  the 1967 
Protocol. They do, however, have the protection provided for in  
other international instruments; e.g. the Geneva Conventions of 
12 Aug. 1949 on  the protection of War Victims and the  1977 
Additional Protocol to the Geneva Conventions Relating to  the 
Protection of Victims of International Armed Conflicts (Article 85 
on the repression of breaches of this protocol). The Handbook 
(par. 165) notes however, that 'foreign invasion and  occupation of 
all parts of the country can result in  persecution for one or  more 
reasons enumerated in  the 1951 Convention. In such cases, 
refugee status will depend upon  whether the applicant is able to  
show that '  h e  has ' a  well founded fear of being persecuted' in  the 
occupied territory and, in addition, whether or  not  h e  is able avail 
hirr\self of the protection of his government, or of a protecting 
power whose duty it is to  safeguard the  interests of his country 
during the armed conflict, and  whether such a protection can be  
considered to  be  effective.' 

Unwillingness to  return to  the country of origin or  habitual 
residence due  to  'war  or  warlike conditions, occupation b y  a 
foreign or colonial power, events seriously disturbing public 
order ' has  been recogrused as vaUd reason for being regarded 
as  de facto refugee by  the 1974 Report of the fact finding study on  
de facto refugees (Weiss 1974:3ff.). 

'Victims of man-made disasters' (5): In 1976, the UNHCR 
mandate was  extended t o  'victims of man-made disasters' b y  the 
ECOSOC Res. 2011(LXI) of 2 Aug. and  by  the General Assembly 
Resolution (GA Res.) 35(XXX1) of 30 Nov. Even though a n  explicit 
definition (of 'man-made' disaster) is missing, typical examples of 
'man-made disaster' may  be  derived f rom General Assembly 
resolutions concerning Algerian refugees (1286(X111) of 5 Dec. 



1958, 1389(XIV) of 20 Nov. 1959, 1500(XV) of 5 Dec. 1960 and  
167(XI) of 18 Dec. 1961); Angolan refugees in  Congo (1671 (XVI) of 
18 Dec. 1961); East Pakistani refugees in  India (2790(XXVI) of 6 
Dec. 1971), as  well as  in  GA Res. 3271(XXIV) of 10 Dec. 1974 
concerning voluntary repatriation of refugees t o  decolonised 
territories. At the  regional level, the 1969 OAU Convention 
relating to  refugee problem in Africa recognised (in art. 1.2) 'man-
made disasters' as  a legitimate ground for  the provision of refugee 
status in  Africa. 

'Escapees from 'massive violations of human rights' (6): The 
1980-1981 Report of the Inter-American Commission on  Himian 
Rights drew attention to  ' the  organic relationship existing 
between the violations of the  rights to  physical security on  the one 
hand, and  neglect of economic and  social rights and  the 
suppression of political participation, o n  the other' (OEA, L / V / 1 1  
54, Doc. 9, Rev.l). This consequently led, in  1984, to  the 
Carthagena Declaration on  Refugees recognising that, in  addition 
to those w h o  flee individual persecution (i.e. refugees according 
to 1951 Geneva Convention) and those w h o  flee 'generalised 
violence' (i.e. refugees according to 1969 OAU Convention), legal 
protection and  humanitarian aid should, in  the regional context, 
be also provided for those w h o  escape 'massive violations of 
human rights and  other circxmistances which have seriously 
disturbed the public order.' Also, the 1986 Report of Group of 
Governmental Experts o n  International Co-operation to  Avert 
New Flows of Refugees noted that the  root causes of mass 
spontaneous flights and expulsions include, inter alia, 'violations 
generally of human  rights' (U.N. Doc. A./^1I32A). 

4.2 Refugee/Refugee Group's Characteristics and Mode of 
Displacement 

'Coerced movements' (7): Pursuant to  the second Report 
of the Group of Governmental Experts on International Co
operation to  Avert N e w  Flows of Refugees (presented in  May 
1986), the earlier used label 'man-made disaster' (see category '5') 
was replaced by  the notion of 'coerced movements. '  Accordingly, 



to  the 'compulsion' (relating both to  the situations of spontaneous 
mass flight as well as mass expulsions) was to be  understood in  a 
broader sense covering a variety of natural, political and  socio
economic factors which directly or indirectly force people to  flee 
in fear for life, liberty and security such as: 'wars  and  armed 
conflicts, along with oppressive, segregationist, and  racially 
supremacist regimes and violations generally of human rights, 
economic or social factors (sometimes the legacy of recent history 
or aggravated by  the international economic situation), severe 
natural disasters (such a floods, prolonged drought, soil erosion 
and desertification).' The report concluded that ' a  core 
characteristic of a refuge movement is its forced (or coerced) 
character attributed to  one or several causes or  factors, political, 
socio-economic, or natural or combination of them' (UNHCR Doc. 
A/41/324; see also GA Res. 148(XXXVI) of 16 Dec. 1981, Coles 
1989:14, Pentzer 1991). 

'Refugee minors' (8): The Final Act of the United Nations 
Conference of Plerupotentiaries on the Status of Refugees and 
Stateless Persons recommended that, 'Governments take 
necessary meastires for the protection of the refugee family, 
especially with a view to ' the protection of refugees w h o  are 
minors, in particular unaccompanied children and  girls, with 
special reference to guardianship and  adoption (Part IV, U.N.T.S., 
(189), 37). In it 's resolution 1389(X1V) of 20 Nov. 1959 relating to  
'Refugees f rom Algeria in  Morocco and Tunisia,' the General 
Assembly recognised ' that the situation of these refugees, and 
especially of the yovmg children w h o  constitute the majority of 
them, remains precarious' (see especially. Supplement No.  16, 
A/4354). The 35th Session of the UNHCR's Executive Committee 
(EXCOM) which took place in  1987, noted with serious concern 
the violation of child refugee's himian rights in  different parts of 
the world and drew the attention to  their special needs and  
vulnerability within the broader refugee population (see EXCOM 
'Conclusion o n  Refugee Children' and  the High Commissioner's 
'Report on  Refugee Children' EC/SCP/46). The same concern has 
been expressed in the conclusion of the 40th EXCOM on 'Refugee 



Children' and  Report of the High Commissioner on  Refugee 
Children (A/AC/96/731).  

The Handbook notes that 'there is n o  special provision in  the 
1951 Convention regarding the refuge status of persons under  
age. The question of whether an  unaccompanied minor may  
qualify for a refugee status may be  determined in  the first instance 
according to the degree of his mental development and  
maturity....Minors under 16 years of age may  normally be  
assumed not  t o  be  sufficiently mature. They may  have fear and  
the will of their own, bu t  these may not  have the same 
significance as in  the case of adult '  (The Handbook: par.  213ff, see 
even pars. 182 and 185). 

Other legal provisions relevant for the protection of refugee 
children may  be  derived inter alia f rom the following GA 
resolutions (26(XXXIII) of 29 Nov. 1978, 60(XXX1V) of 29 Nov. 
1979, 41(XXXV) of 25 Nov. 1980, 135(XXXV) of 11 Dec. 1980, 
187(XXXV) of 15 Dec. 1980, 125(XXXV1) of 14 Dec. 1981, 
195(XXXV1I) and 196(XXXVII) of 18 Dec. 1982,121(XXXVIII) of 16 
Dec. 1983, 105(XXX1X) of 14 Dec. 1984, 140(XXX1X) of 14 Dec. 
1984, 118(XXXX) of 13 Dec. 1985. Finally, in  order to  acknowledge 
the special protection needs of refugee children, the post  of the 
UNHCR's Ombudsman for refugee children was  created. 

'Old refugees in Europe' (9): 'Old '  refugees are mentioned 
as a separate protection category by the GA Res. 1673(XVI) of 18 
Dec. 1961, accepting yearly 'Report of the United Nations High 
Commissioner for Refugees'. In the resolution the General 
Assembly expressed 'its appreciation for the efforts made  b y  the 
High Commissioner which indicated a need of lavinching of the 
major 'a id '  programmes for 'old '  refugees in  Europe. 

'Mentally disturbed persons' (10): Recalling the  fact that 
' in determining refugee status the subjective element of fear and  
objective element of a well-founded need to  be  established, the 
Handbook points out  that ' it  frequently happens that an  examiner 
is confronted with a n  applicant having mental and  emotional 
disturbances that impede a normal examination of his case. A 
mentally disturbed person may, however, be  a refugee, and while 



his claim cannot therefore be  disregarded, it will call for different 
techniques of examination' (Handbook: pars. 206-212). 

'Handicapped refugees' (11): The G.A. Res. 1388(XVI) of 20 
Nov. 1959, accepting the Report of the United Nations High 
Commissioner for Refugees noted  inter alia, ' the progress made 
within the framework of the World Refugee Year, as  regards 
admission of handicapped refugees to  countries of resettlement'. 
Similar assessment has  been made by  the G A in Res. 1502(XV) of 5 
Dec. 1960 concerning the 'World Refugee Year'. The 32nd EXCOM 
Conclusion on  'Protection of Asylum-Seekers in  Situations of 
Large-Scale Influx' (part 11, Al.) recognised in  1981 that asylum-
seekers should b e  admitted without discrimination as to  their 
'physical capacity.' 

'Stateless persons' (12): Already in the GA Res. 319(1V) of 
3 Dec. 1949 concerning the creation of the Office of UNHCR, 
protection needs of 'stateless persons' were recognised. The 
General Assembly dealt again with the question of the provision 
of protection for this group in  its Res. 629(V11) of 6 Nov. 1952 
concerning the Draft Protocol Relating t o  the Status of Stateless 
Persons, which was  prepared by  the ECOSOC's A d  Hoc 
Committee on  Stateless and Related Problems (Official Records of 
11th ECOSOC, Annex, Agenda item 32, Doc. e/1618 and  Corr. 1, 
Annex 111:17). In 1979 the High Commissioner, Mr. Paul Hartling 
mentions specifically ' the plight of "stateless persons" that were 
assisted b y  the UNHCR' (Hartling 1979:125 & 134; see also 
Moussalli 1982) and the 39th EXCOM restated in  1988 ' the  close 
connection between the problem of refugees and  of stateless 
persons' GA Doc. No. 12A (A/43712/Add.l. l) .  

'Bona fide asylum-seekers' (13): The 30th EXCOM (1979) 
underlined (upon the recommendation of the Sub-Committee of 
the Whole of International Protection of Refugees) in  its 
Conclusion No. 15 on 'Refugees without a n  asylum country', that 
'States should use their best endeavour to  grant asylxim to  bona 
fide asylum-seekers.' 

'De facto refugees' (14): The fact finding study on  the 
problem of de facto refugees that has  been carried out  through in 
1973-1974 defined  de facto refugees as  persons w h o  'are not 



recognised as refugees within the meaning of Article 1 of the 
Convention Relating to  the Status of Refugees of 28 July 1951 as 
amended by  the Protocol of 10 Jan. 1967 Relating to  the  Status of 
Refugees and w h o  are unable and for reasons recognised as valid 
unwilling to return to  their country of nationality or, if they have 
no  nationality, to  the country of their habitual residence (Weiss 
1974:3f). In 1976, the Council of Europe's Parliamentary Assembly 
Rec. 773, also expressed the concern with regard to  the situation 
of ' de  facto' refugees, even though it has  not  moved to  formalise 
their status or rights. 

'Displaced persons' (15): Term  'displaced persons' was  used 
for the first time in GA Res. 2958(XXVII) of 12 Dec. 1972. Since 
then, the label 'Displaced Persons' (DP) has  been used with a n  
increasing regularity in various UN agendas. By 1977, UNHCR's 
responsibility for refugees and displaced persons (with a separate 
attention to  displaced women and children) had  established their 
place in  the protection discourse carried out  within the General 
Assembly. Still, i t  was  no t  until mid-1979 that the  General 
Assembly has  unofficially broadened the UNHCR's mandate 
when it requested in  Res. 60(XXXIV) of 29 Nov. 1979 (Supp. No.46 
at 173) the  High Commissioner ' to continue to 
promote...solutions to  problems of refugees and  displace persons 
wherever they occur' (see even, Garvey (1985:489:n.29). Concern 
over the plight of 'displaced persons' was  expressed in  a number 
of other GA resolutions; for example in: 26(XXXIII) of 29 Nov. 
1978, 41(XXXV) of 25 Nov. 1980, 135(XXXV) of 11 Dec. 1980, 
187(XXXV) of 15 Dec. 1980, 125(XXXVI) of 14 Dec. 1981, 
195(XXXV11) of 18 Dec. 1982, 196(XXXVII) of 18 Dec. 1982, 
121(XXXV1II) of 16 Dec. 1983, 105(XXX1X) of 14 Dec. 1984, 
140(XXXX) of 14 Dec. 1985, 118(XXXX) of 13 Dec. 1985; 41(XXXX1) 
of Dec. 1986. The 28th EXCOM's (1980) 'Conclusions on 
International Protection of Refugees' (GA Doc. No. 
12A(A/35/12/Add.l.j .)  welcomed in 1980 the 'Declaration on  the 
International Protection of Refugees and  Displaced Persons' and  
the 'Declaration on  Pirate Attacks on  Refugees and  Displaced 
Persons.' The declarations were earlier adopted by  the Round 
Table of Asian Experts, which met  in Manila, 14-18 April 1980. 



'Lar^e-scale influx of asylum seekers' (16): The 1979 
EXCOM's Conclusion 15(XXX) on  'Refugees without a n  Asylum 
Country' drew particular attention to situations involving 'large-
scale influx of asylum seekers' (pars, f and g). Consequently, it 
stipulated (in par. f) that, ' In cases of large-scale influx, persons 
seeking asylum should always receive a t  least temporary refuge. 
States which, because of their geographical situation, or 
otherwise, are faced with a large-scale influx should as necessary 
and a t  the request of the States concerned receive immediate 
assistance f rom other States in accordance with the principle of 
equitable burden-sharing. Such States should consult with the 
Office of the United Nations High Commissioner for Refugees as 
soon as possible to ensure that the persons involved are fully 
protected, are given emergency assistance, and  that durable 
solutions are sought'  (par. f). The 1981 EXCOM Conclusion 
22(XXX11) on  'Protection of Asylum Seekers in  Situations of Large-
Scale Influx,' noted that 'The refugee problem has become 
particularly acute due  to  the increasing number of large-scale 
influx situations in different areas of the world and  especially in 
developing countries. The asylum seekers forming part  of these 
large-scale influxes include persons w h o  are refugees within the 
meaning of the 1951 United Nations Convention and the 1967 
Protocol relating to the Status of refugees or  who, owing to 
external aggression, occupation, foreign domination or  events 
seriously disturbing public order in  ether par t  of, or  the whole of 
their coimtry of origin or nationality are compelled to  seek refuge 
outside the country.' 

4.3 Geographic or 'procedural' location of protection 
seekers 

'Persons displaced within the country of origin' (17): Since 
the beginning of the 1970s, 'persons displaced within the country 
of origin' have been increasingly benefiting f rom assistance and 
protection of the UNHCR; the first group within this category 
concerned persons displaced by internal disturbances in  Sudan in 
1972. In particular, the ECOSCXZ! took action to  promote voluntary 



repatriation of internally displaced, including measures of 
rehabilitation and  assistance, pursuant  to  its resolutions: 1655(LI1) 
of 1 June 1972; 1705(L11) of 27 July 1972; 1741(L1V) of 4 May 1973; 
1799(LV) of 30 July 1973; 1877(LVII) of 16 July 1974. 

'Externally displaced' (18): For the first time the fact of 
external displacement has  been recognised as sufficient grounds 
(irrespective of direct flight causes) for being eligible to  
international assistance and protection f rom the UNHCR in the 
GA Res. 3455(XXX) of 9 Dec. 1975, which concerned Indochinese 
displaced persons. 

'Refuirees in Africa' (19): GA Res. 2040(XX) of 7 Dec. 1965, 
dealing with 'Assistance to  Refugees in  Africa' 'noted with the 
satisfaction that the African States are showing a continuing 
interest in  the problems of refugees b y  generously receiving 
refugees in  a truly humanitarian spirit, and  by  acceding in  
increasing nimibers to  the 1951 Convention Relating to  the Status 
of Refugees'. The resolution also recognised ' the efforts made  by  
the United Nations High Commissioner for Refugees, the WFP, 
the special agencies and many non-govemmental organisations to  
solve the problems of refugees in Africa' (see also, GA Res. 
2197(XX1) of 16 Dec. 1966). 

Art. 1.2. of the  1969th OAU Convention on  Refugee Problems in  
Africa (UNTS No. 14,691) declared that in  addition to  persons 
subjected to  the  individual persecution as defined in  the  1951 
Geneva Convention, i n  the  African context ' the term "refugee" 
shall also apply to  every person who, owing to  external 
aggression, occupation, foreign domination or  events seriously 
disturbing public order in  either par t  or  the whole of his country 
of origin or  nationality, is compelled to  leave his place of habitual 
residence in order to  seek refuge in  another place outside his 
country of origin or  nationality.' Consequently, the OAU 
Convention distinguished between two refugee categories: one, 
claiming individual persecution entitling to  permanent asylum, 
and the other one, fleeing f rom general violence legitimating 
temporary refuge until safe return home could be  secured. To 
both groups applied the  non-refoulement principle (for comments 
see, Hathaway 1991:17, Ortiz Miranda 1990:323). 



'Refugees from East Pakistan in India' (20): the GA Res. 
2790(XXVI) of 6 Dec. 1971 concerning 'United Nations assistance 
to East Pakistan' denoted East Pakistani protection-seekers as a 
distinct protection category. The resolution designated the 
UNHCR as ' the focal point in co-ordinating international relief 
assistance for refugees f rom East Pakistan in  India. . .from and 
through the United Nations system.' It also devoted attention to  
the U N  Secretary General's initiative of establishing the United 
Nations East Pakistan Relief Operation. 

'Persons at sea' (21): In 1976 EXCOM Conclusion 2 
(XXVII) on  the 'International Protection of Refugees and the Sub-
Committee of the Whole/  appealed ' to  the States scrupulously to 
observe the legal provisions relating to  the rescue of person at sea, 
as contained in  the Brussels Convention of 1910, and the United 
Nations Convention on  the High Seas of 1958, and  urged States to 
make every possible effort to  ensure that the provisions of these 
legal instruments be  respected by  ship masters under  all 
circumstances' (par. g). EXCOM also 'appealed to States: (i) to 
grant asylum to  refuges and  displaced persons rescued a t  sea or 
w h o  had  come directly by  sea; and  (ii) to  offer resettlement 
opportunities to  those w h o  had been unable to  obtain permanent 
residence in the state of first asylum.' The 1979 EXCOM 
Conclusion 14(XXX) (see even GA Doc. No. 12A, 
A734/12Add.l.c.) - mentions 'refugees arriving by  sea' (par. c) 
and the Conclusion 15(XXX) on  'Refugees vdthout an  asylum 
country' refers, inter alia, to 'person on  board of vessels in  distress' 
(par. c). The 1980 EXCOM Conclusion 20(XXXI) o n  'Protection of 
Asylum-Seekers at Sea,' as well as the Conclusion 16 (XXXI) on  
'International Protection of Refugees' (see also, GA Doc. No. 12A, 
A/35/12/Add.l . j . )  expressing EXCOM's appreciation of the 
Declaration on  Pirate Attacks on Refugees and  Displaced Persons, 
adopted in  Manila in April the same year, by  the Round Table of 
Asian Experts. The 1981 EXCOM Conclusion 21 (XXXII) on  the 
International Protection of Refugees (GA Doc. No. 12A, 
A/36/12/Add. l .g . )  and Conclusion 23(XXXII) on 'Problem 
Related to the Rescue of Asylum Seekers at Sea,' expressed, inter 
alia, serious concern about 'asylum seekers at sea...victims of 



piracy attacks.' Other relevant documents include the 1982 report 
of the  Working Group of Experts on the Rescue of Asylum Seekers in 
Distress at Sea (1982/EC/SCP/21) and several EXCOM 
conclusions in  following years. 

4.4 Legal basis of institutional protection responsibilities 

^Statutory refugees' (pre-war refugees) (22): The denomination 
designated those protection-seekers, w h o  otherwise (and 
notwithstanding the fulfillment of the conditions required for the 
qualification as mandate and  Convention refugees) would be  
excluded f rom the UNHCR's protection. This concern especially 
those persons w h o  were covered by  older refugee instruments. 

Such protection-seekers could, anyway, benefit f r o m  the 
UNHCR's aid and  protection under the terms of the 1950th 
UNHCR's Statute, hence the name 'statutory refugees' (The 
Handbook: pars. 13-19). 'Although few persons covered by  the 
terms of the early instruments are likely to request a formal 
determination of refugee status at the present time, such cases 
could occasionally arise Persons w h o  meet the definitions of 
international instruments prior to  the 1951 Convention are 
usually referred to  as "statutory refugees" ' (The Handbook:par. 
4). The Statute contains definitions of those persons to w h o m  the 
High Commissioner's competence extends, which are very close 
to, though not  identical with, the definition contained in  the  1951 
Convention. Hence, the category covered, inter alia, persons w h o  
met those definitions of refugee, which were formulated in  
international instruments prior to the 1951 Convention. 
Consequently, Art. 1A(1) of the 1951 Geneva Convention 
stipulates that 'For the  purpose of the  present Convention, the  
term "refugee" shall apply to  any person who: (1) has  been 
considered as a refugee under  arrangements of 12 May 1926 and  
30 June 1928 or  under  the Convention of 28 Oct. 1933 and  10 Feb. 
1938, the Protocol of 14 Sept. 1939, or the Constitution of the 
International Refugee Organisation.' 

'Mandate refugee' (23): The Handbook (par.l6) states that 
(any) 'person w h o  met  the criteria of the UNHCR Statute qualifies 



for the protection of the United Nations provided by  High 
Commissioner, regardless of whether or  not h e  is in a country that 
is a party to  the 1951 Convention or  the 1967 Protocol or whether 
he  has been recognised by  his host country or no t  as a refugee 
under  either of these instruments.' International documents 
laying down foundations for the creation of the UNHCR, 
expressed, inter alia, a consensus that the new organisation should 
see to the protection and assistance needs of 'such persons as the 
General Assembly may f rom time to  time determine' (UNGA Res. 
319(IV) of 3 Dec. 1949, Annex, par. 3). Consequently, the GA Res. 
639(V1) of 20 Dec. 1951 on  'Report of the United Nations High 
Commissioner for Refugees' mentions 'groups of refugees xmder 
his mandate '  and the GA Res. 538(VI) of 2 Feb. 1952 concerning 
'Assistance to and  Protection of Refugees' authorises the High 
Commissioner (under par.  10 of the Statute of his Office), to 
formulate an  appeal for funds  for the purpose of enabling 
emergency aid to  be  given to the 'most needy group among 
refugees within his mandate '  (Part B. pars. 1 «fe 3). The GA Res. 
728(V11) of 23 Oct. 1953 on  'Work of the United Nations High 
Commissioner for Refugees' refers in  the invocation to 'refugees 
w h o  are the concern of the United Nations High Commissioner 
for Refugees' and  (in par. 3) to 'refugees within his mandate;' 
while the entire GA Res. 832(IX) of 21 Oct. 1954 is devoted to 
International Assistance to  Refugees within the  Mandate of the 
United Nations High Commissioner for Refugees. 

The designation 'refugees within mandate'  of the United 
Nations High Commissioner for Refugees is repeated once again 
in the GA Res. 925(X) of 25 Oct. 1955, on  the Report of the United 
Nations High Commissioner for Refugees as well as in the  Report 
of the High Commissioner accepted b y  the General Assembly as 
Res. 1039(XI) of 23 Jan. 1957 (par.3). The GA Res. 1166(X1I) of 26 
Nov. 1957 o n  'International Assistance to  Refugees within the 
Mandate of the United Nations High Commissioner for Refugees' 
speaks also of 'refugees within the mandate of the  United Nations 
High Commissioner for Refugees, w h o  are the concern of the 
United Nations Refugee Fund (UNREF)'. 



'Good offices' refugees (24): The 'good offices' of the 
UNHCR has been used for the first time to Chinese refugees in  
Hong Kong in  1957, even though the international action taken for 
those fleeing Himgary after the Soviet invasion of the  country in  
1956 strongly resembles the 'good offices' procedure. O n  Nov.  9, 
1956, the General Assembly requested, a t  its Second Emergency 
Special Session (res. 1006(ES-11), the Secretary General to  call upon  
the High Commissioner to  consult with other appropriate 
international agencies and interested governments with a view of 
making speedy and  effective arrangements for emergency 
assistance to  refugees f rom Hungary'  and  in  res. 1129(XI) of 21 
Nov. 1956, the G A requested the Secretary General and  the High 
Commissioner ' to  make an  immediate appeal to  both 
Governments and non-governmental organisations to  meet the 
minimum present needs as estimated in  the  report of the  Office of 
the United Nations High Commissioner for Refugees to  the 
Secretary General and authorise them to  make subsequent 
appeals o n  the basis of plans and estimates made  by  the High 
Commissioner with the  concurrence of his Executive Committee.' 
GA Resolution 1039(XI) of 23 Jan. 1957 (par. 4), requested the 
High Commissioner in consultation with the Secretary General 
and with the  governments concerned, to  develop a 
comprehensive assessment of the needs, both material and 
financial, of the Hungarian refugees, to be submitted to  the 
United Nations Refugee Fund Executive Committee for its 
approval at the earliest possible date'. The legal basis for UNHCR's  'good offices' to  Chine refugees in 
Hong Kong constituted the GA Res. 1167(XII) of 8 Nov. 1957 and 
GA Res. 1784(XVII) of Dec. 1962, both concerning 'The problem of 
Chinese refugees in  Hong Kong.' Resolution 1167(X1I) authorised 
the High Commissioner to  use  his 'good offices' to  encourage 
'arrangements for contributions with regard to a refugee problem 
outside the mandate of the Office, bu t  nevertheless 'such as to  be  of 
concern to  the international community.' Subsequently, following 
its resolutions, the  GA authorised UNHCR's 'good offices' to  
Algerian refugees in Morocco and  Tunisia (1389(X1V) of 20 Nov. 
1959, 1500(XV) of 5 Dec. 1960 and 1672(XVI) of 18 Dec. 1961) and  



to Angolan refugees in Congo (1389(XIV) of 20 Nov. 1959, 
1500(XV) of 5 Dec. 1960 and  1672(XVI) of 18 Dec. 1961). The GA 
Res. 1388(XIV) of 20 Nov. 1959, 'Authorizes, the High 
Commissioner, in  respect of refugees w h o  do  not  come within the 
competence of the  United Nations, to use his good offices in the 
'transmission of contributions designed to provide assistance' to 
these refugees. The G A Res. 1499(XV) of 5 Dec. 1960 'Invites States 
members of the United Nations and members of the specialised 
agencies to  continue to devote attention to  refugee problems still 
awaiting solution "by continuing to consult with the High 
Commissioner in respect of measures of assistance to  groups of 
refugees w h o  d o  not come within the  competence of the  United 
Nations".' The GA Res. 1500(XV) of 5 Dec. 1960, noted a 
'remarkable and  encouraging progress...in solving many of the 
problems of refugees, both under  his mandate and  through the 
use of his good offices.' O n  18 Dec. 1961, the GA Res. 1673(XVI) 
noted 'with satisfaction the efforts made by  the High 
Commissioner in  His various fields of activity for group of 
refugees for w h o m  h e  lends his good offices' and  requested the 
High Commissioner to  pursue his activities on  behalf of the 
refugees within his mandate or those for w h o m  h e  extends his 
'good offices.' The GA Res. 1783(XV1I) of 7 Dec. 1962 and  GA Res. 
1959(XVIII) of 27 Nov. 1963 complimented ' the  High 
Commissioner for efforts h e  has  made  in  finding satisfactory 
solutions of problems affecting refugees within his mandate and 
those for w h o m  h e  lends his good offices'. After the reference to  
the concept of 'good offices' by  the GA Res. 1959(XVI11) of 12 Dec. 
1963, the term does not  recur again until GA Res. 3143(XXVIII) of 
14 Dec. 1973, requesting the High Commissioner to  'continue his 
assistance and protection activities in  favour of (a) refugees within 
his mandate as  well as for (b) those to  w h o m  h e  extends his good 
offices, or (c) is called u p  to  assist in  accordance with relevant 
resolutions of the General Assembly'. 

'Refugees of UNHCR concern, within his competence' (25): 
The GA Res. 1388(X1V) of 20 Nov. 1959, 'invites States Members 
of the United Nations and members of the specialised agencies to  
devote, o n  the occasion of the World Refugee Year, "special 



attention" to  the problems of refugees coming within the  
competence of the United Nations High Commissioner for 
Refugees'. The GA Res. 2039(XX) of 7 Dec. 1965 notes 'various 
groups of refugees within (UNHCR) competence'. Gradually, 
however, one starts to use  a more composed terminology and  
starts to speak instead about 'refugees of concern to  UNHCR' 
(Goodwin-GiU 1987:9). 

GA Res. 2197(XXI) of 16 Dec. 1966, (par. 1) requested the High 
Commissioner ' to  continue to provide international protection to  
refugees "who  are his concern"- within the  limits of his 
competence, and  to  promote permanent solutions t o  their 
problems'; see also GA Res. 2294(XX1I) of 11 Dec. 1967 and  GA 
Res. 2399(XXI11) of 6 Dec. 1968. GA Res. 2594(XXIV) of 16 Dec. 
1969, requests the High Commissioner ' to  continue to provide 
international protection and assistance to  refugees w h o  are his 
concern, in accordance with relevant GA resolutions and,  in 
particular those relating to the n e w  refugees in  Africa, and  with 
the directives of the Executive Committee of the High 
Commissioner's Programme. GA Res. 2789(XXVI) of 6 Dec. 1971, 
'requests the High Commissioner to  continue to  provide 
international protection and  assistance to  refugees w h o  are his 
concern, in accordance with relevant resolutions of the General 
Assembly and  Directives of the High Commissioner's 
Programme.' See also GA Res. 2956(XXV) of 12 Dec. 1972. 

'Persons receiving protection and assistance from UN 
agencies' (26): Art. 1(D) of the 1951 Convention excludes f rom 
possibility of receiving assistance f rom the UNHCR those 
'persons w h o  (have been...) receiving f rom organs or  agencies of 
the United Nations other than United Nations High 
Commissioner for Refugees protection and  assistance.' However, 
if 'such protection or assistance has  ceased for any reason, 
without the position of such persons being definitely settled in  
accordance with the relevant resolutions adopted by  the General 
Assembly of the  United Nations, these persons shall ipso facto be  
entitled to  the benefits o f  the  1951 Convention. Those other 
organs or  agencies of the United Nations, included the former 
United Nations Korean Reconstruction Agency (UNKRA) or 



United Nations Relief and Works Agency for the Palestinian 
Refugees in  the Near East (UNRWA). 

^Refugees who do not come within the competence of the 
United Nations' (27): The GA Res. 1499(XV) of 5 Dec. 1960 
accepting the 'Report of the United Nations High Commissioner 
for Refugees' called upon  the Member States of the United 
Nations to  continue to  consult with the High Commissioner in 
respect of measures of assistance to  groups of refugees w h o  'do  
not  come within the competence of the United Nations.' 

'New f^roups' of refugees in conformity with relevant General 
Assembly Resolutions and Executive Committee directives (28): GA 
Res. 18/1959 of 12 Dec. 1963 requested the High Commissioner ' to 
give particular attention to n e w  refugee groups, in conformity 
with the relevant General Assembly Resolutions and Executive 
Committee directives (par. 1) and improve the legal status of 
these refugees, inter alia, by  treating new refugee problems in 
accordance with the  principles and the  spirit of the Convention' 
(par. 2). The GA Res. 2399(XX111) of 6 Dec. 1968 called upon  the 
states to  treat ' new refugee situations in  accordance with the 
principles and  spirit of the Declaration on  Territorial Asylum and 
the Universal Declaration of Human Rights.' 

'Protocol refugees' (29): The 1967 N e w  York Protocol 
Relating to  the Status of Refugee removed f rom the 1951 
Convention both geographic (the Convention has  been originally 
designed for the settlement of the refugee problem in Europe) and 
temporal (the flight had  to  take place before 1 Jan. 1951) 
application clauses. Consequently, beneficiaries of the Protocol -
that is post-1 Jan. 1951 flights in non-European regions f rom 
individual persecution for the reasons of race, religion, 
nationality, membership of social group or political opinion - are 
sometimes referred to as 'protocol refugees'; see Hathaway 
1991:10f. 

Beneficiaries of'special humanitarian tasks' undertaken by the 
High Commissioner (30): Massive assistance operations in India 
and Bangladesh as well as in  Cyprus led (pursuant to the GA Res. 
3271(XX1X) of 10 Dec. 1974 and Res. 3454(XXX) of 9 Dec. 1975) to 
shaping of 'special humanitarian tasks' of the High 



Commissioner. See even, the GA Res. 1502(XV) 5 Dec. 1960 on  
'World Refugee Year/ requesting 'state members of the United 
Nations and members of the specialised agencies, as  well as 
international non-governmental organisations, to  continue their 
efforts to  assist refugees on  purely humanitarian basis.' 

'Humanitarian law refugees' (31): Even though label 
'himianitarian law refugees' entered firmly the international 
protection discourse in the 1980s, already the GA Res. 1784(XVII) 
of 7 Dec. 1962 on  'The problem of Chinese refugees in  Hong 
Kong' underlined that for 'humanitarian reasons' refugees in 
various parts of the world would 'require international 
assistance.' The concept of 'humanitarian law refugees' is used to  
refer to  refugees f rom armed conflict situations and  distinguish 
them f rom refugees f rom persecution. It refers to  the (four)1949 
Geneva Conventions on  the protection of the civil population in 
the situations of armed conflicts as  well as to  two  additional 
protocols to  the conventions f rom 1977. The 39th EXCOM 
Conclusion o n  'International Solidarity and Refuge Protection' 
(GA Doc. No. 1 2 A / A / 4 3 / 1 2 / A d d  1. a & b.) noted in  1988 the 
'direct relationship between the observance of human  rights 
standards, refugee movements and problems of protection' and  
stressed ' that  States must  continue to  be  guided, in  their treatment 
of refugees, by  existing international law and  humanitarian 
principles and  practice bearing in mind the moral dimension of 
providing refugee protection.' The 1989 EXCOM Conclusion 
57(XXXX) on  'Implementation of the 1951 Convention and  the 
1967 Protocol Relating to the Status of Refugees' stressed ' a  need 
for a humanitarian, positive approach to  b e  continued to  b e  taken 
by  States to  implementation of the provisions of the Convention 
and the Protocol' (Dacyl 1992:59-66, Hoffmann 1981:2ff, Vincent 
1986:118). 

4.5. The duration of refuge anchor screening 

'Refugees in orbit' (32): The term 'refugees in  orbit' has  been 
used for the first time in the memorandum on  the Draft 
Convention on  Territorial Asylum, presented in  Geneva by  



special N G O Committee on  Human Rights in  October 1976 (p. 
14). The term denotes a situation in  which refugees or asylum-
seekers move in  irregular manner f rom the first to the second 
asylvim country. The 'refugees in orbit' phenomenon has  been, 
inter alia, facilitated by lack of co-ordination of the refugee 
reception procedures between the recipient countries and, hence, 
diversification of refugee reception conditions among various 
countries, especially before the Schengen Agreement and Dublin 
Convention were drafted (see also, Melander 1987:2). 

'Irregular movements of refugees' (33): The 1989 EXCOM 
Conclusion 58(XXXX) on  'Problem of refugees and Asylum-
seekers w h o  move in  an  irregular manner f rom a country in  
which they had  already found protection' noted that 'irregular 
movements of refugees and asylum-seekers w h o  have already 
found protection in  one country, to a large extent, are composed 
of persons w h o  feel compelled to leave due  to  absence of 
educational and employment possibilities and the non-availability 
of long-term durable solutions by way of voluntary repatriation, 
local integration and resettlement' (par. b). Such irregular 
movements designate entry into the territory of another country 
without prior consent of the national authorities or without an  
entry visa, or without any or insufficient doctunentation normally 
required for travel purposes, or with false or fraudulent 
documentation. The same thing applies to  refugees and asylum 
seekers w h o  willfully destroy or dispose off their documentation 
in order to mislead the authorities of the country of arrival. 

'Stowaway asylum-seekers' (34): GA Resolution 1499(XV) of 
5 Dec. 1960, calls Member States of the United Nations to  devote 
attention to  'refugee problems still awaiting solution'. The 1988 
EXCOM Conclusion 53(XXXIX) on  'Stowaway asyliun-seekers' 
noted t h a t '  "stowaway asylum-seekers" often find themselves in 
a particularly vulnerable situation with regard to  provision of 
international protection and durable solutions.' 



4.6 Mixed Categories 

'Refugees 'sur place' (35): The Handbook (pars. 94), points 
out that ' the requirement that a person must  b e  outside of his 
country to  be  a refugee does not  mean that h e  mus t  necessarily 
have left the country illegally, or that h e  must  have left it on  
accoxmt of well-founded fear. H e  may  have decided to  ask for 
recognition of his refuge status after heaving already been abroad 
for some time; hence, a person w h o  was  not  a refugee when h e  
left his country, bu t  w h o  becomes a refugee at a later date, is 
called a refugee  sur place.' 'A person becomes a refugee  sur place 
due t o  circumstances arising in his country of origin during his 
absence. Diplomats and other officials serving abroad, prisoners 
of war, students, migrant workers and  others have applied for 
refugee status during their residence abroad a n d  have been 
recognised as refugees' (pars. 95). See even pars. 96 and  83. 

'Deserters and persons avoiding military service' (36): The 
Handbook (par. 167), states that 'fear of persecution and  
punishment for desertion or draft-evasion does no t  in  itself 
constitute well-founded fear of persecution imder the definition. 
Desertion or draft  evasion does not, on  the other hand,  exclude a 
person f rom being a refugee, and  a person may b e  a refuge in  
addition to  being a deserter or  draft  evader.' ' H e  may, however, 
be a refugee if his desertion or  evasion of military service is 
concomitant with other relevant motives for leaving or  remaining 
outside his country, or if he  otherwise has  reasons, within the 
meaning of the definition, to fear persecution' (ibid: par.  168). ' A  
deserter, or  draft  evader may  also be considered a refugee if it can 
be shown that h e  would suffer disproportionately severe 
punishment for the military offence o n  account of his race, 
religion, nationality, membership of particular social group or 
political opinion. The same would apply if it can be  shown that h e  
has a well-founded fear of persecution on  these grounds above 
and beyond the punishment for desertion' (ibid: par.  169). 



5, Core dimensions of the past logic of the 
categories' construction 

In this section an  attempt will be made  to  identify the logic of the 
construction of international protection categories and link it to 
their' normative status. 

At the very basic level, the issues of categorisation addressed in 
this essay need to  be linked to the very idea of modernity and its 
quest for order, the meticulous defining and classication of small 
problems to be  solved. As Bauman (1991) insists, the struggle for 
classifications depends on  coercive power: the power to  define 
and make the definition hold. In modern society such power is 
only wielded b y  the state, a state whose border control is the 
reason d'etre of the immigration bureaucracy. Consequently, as 
Fuglerud (1997:448) puts  it, 'nothing outside is relevant to the state if 
it is not related to its inner life, its 'national interests'; nothing inside is 
irrelevant to its enforcement of order. It is, therefore, in the nature of the 
nation-state to fight alternative sources of social order within its own 
area of jurisdiction. To be acceptable, and become accepted, strangers 
mustExternal events are irrelevant to the State unless related to its inner 
life, its national interest, but nothing internal is irrelevant to its 
enforcement of order. It is, therefore, in the nature of the nation-state to 
fight alternative sources of social order within its own area of 
jurissdiction. To be acceptable, and become accepted, starngers must 
themselves accept, and in fact undego, a process of re-classification whch 
is what immigration departments around the world administer. This is 
in deciding questions of refugee status so much weight is put on 
individual circumstances.' Hence, the recognition of groups by a 
bureaucracy is always a derivation of imperfect knowledge about 
individuals. 

5.1 Causality 

5.1.1 Types of threat 

5.1.1.1 Centrality of persecution 



The set of provisions concerning individualised persecution or well 
founded fear of persecution for 'political reasons' is a central 
constitutive factor around which the concept of refugee was  
shaped in  the modern refugee regime. 

The 1951 Geneva Convention also drafted  group specific 
(transitory) provisions relating to the work of the League of 
Nations o n  behalf of populations displaced during the World War 
I. Still, since the classic refugee definition in  Art. 1.2 of the 1951 
Convention was  shaped with the view of those fleeing f rom 
Eastern E;irope, the draftees were convinced that these protection 
seekers did fulfil the refugee definition. Moreover, by  its focus on  
a 'political' type of flight causes (i.e., persecution for the reasons 
of race, religion, ethnicity, political opinion, membership in  a 
particular social group), the Convention did essentially reflect the 
geopolitical paradigm in Europe at the beginning of 1950s. N o  
doubt, this impact of the Cold War considerations o n  the shaping 
of m o d e m  concept of refugee, turn  to  be  one of the major 
obstacles in  the effective work of the High Commissioner's Office. 

Moreover, the Convention is not  well drafted with regard to 
situations of large-scale influx. One  the one hand, it is  essentially 
an  instiument for the  status of individual refugee, and  o n  the 
other hand,  it a n  instiument for last ing or permanent settlement 
within the country of refuge'- a solution which is difficult to  
accept both for logistic and  geopolitical reasons for those 
countries which are affected by  sudden influx of hundreds of 
thousands of foreign citizens seeking protection within their' 
territories (see also Coles 1984:98). By the shaping of 'a general 
equilibrium model, the draftees of the Convention indicated that they are 
willing and able to exchange small numbers of political refugees, but are 
logistically unprepared and often politically unwilling to deal with the 
destabilising effects of mass exodus caused by forces which do not fit the 
narrow criteria of persecution as subscribed to in the Convention' 
(Pentzer 1987:8f). 

Significantly, when  after the WWII a 'refugee' was  defined as a 
person outside a countiy of h i s /her  nationality owing to  a well-
founded fear of being persecuted (for the reason of race, religion, 
nationality, membership of particvdar social group, or  political 



opinion). 'There was n o  question as to  w h o  were the persecutors 
and the obUgation to help the victims was  a n  unchangeable tenet 
of the immediate post-war consensus. (Today), the persecutors are 
not  defeated and defunct regimes... bu t  most  frequently 
governments, able to insist on the prerogatives of sovereignty 
while creating or  helping to generate refugee crisis' (Garvey 
1985:483-85). Pentzer (1991) insists that the emphasis on 
persecution makes sense to the western tradition rooted in  the 
liberal democratic view of the function of the State. The 
Convention refugee definition 'translated the western concern for 
political and  civil rights into a persecution-based definition of the 
refugee.' H e  insists consequently that nowadays, any 'definition 
of the refugee which takes into account the full implications of the 
State's responsibiUty to  insure the common good need to 
recognise several other situations 'where the failure of the State 
produces  bona fide refugees' (Pentzer 1991:31). For Shacknowe 
(1985) 'persecution is bu t  one manifestation of a broader 
phenomenon: the absence of state protection of the citizens' basic 
needs;' 'refugees represent whole spectrum of persons 'whose 
basic rights are unprotected by  their country of origin, w h o  have 
no  remaining recourse other than to seek international restitution 
of their needs' (Shacknowe 1985:275). 

Finally, it needs to be  borne in mind that ' the legal ancestors of 
contemporary refugee law dealt with states as  subjects of law, 
while treating individuals as objects of state policy. Such priority 
fit the logic of a developing international system in which 
sovereign territorial states were the chief subjects of rights under 
international law. The right of diplomatic protection, the  basic 
principle governing the international legal treatment of aliens, 
enshrined the same state-centred logic' (Pentzer 1987:5). 

5.1.1.2 'Generalised violence' and human rights violations 

The concept of 'humanitarian law refiigees' refers to those w h o  were 
displaced a n d /  or prevented f rom enjoying the diplomatic 
protection of the State due  armed conflict situations and 
distinguish, rather than due  to individual persecution. The legal 
basis for the provision of protection to  this category of protection-



seekers are being drawn by experts f rom the four 1949 Geneva 
Conventions (on the protection of the civil population in  the 
situations of armed conflicts) and two additional protocols to  
these Conventions f rom 1977. Still, a consensus is missing among 
experts whether this group constitutes a distinct protection 
category. For example. Coles (1989:21) draws attention to  the fact 
that treaty provisions of international humanitarian law which are 
relevant to  the refugee protection, relate specifically to  the 
protection of 'refugees  within areas of armed conflict' a n d  not  with 
the protection of refugees 'from armed conflict situations'. Another 
weakness of the legal foundations for the protection of the so-
called 'humanitcirian law refugees' constitutes the fact that the 
refugee law essentially only protects those w h o  escape 
persecution (ibid.). Melander (1987), sees a need for clearer 
identification of specific characteristics and  needs of 
'humanitarian law refugees' in  order to distinguish this group 
f rom  'human rights- and  Convention refugees'. 

Significantly, flights f rom armed conflict situations frequently 
constitute mass expulsions. Difficulties involved in the provision of 
international protection in  mass expulsion situations are, 
however, related not  Just to  the  above described limitations of the 
Geneva Convention's refugee definition (notably the  fact that it 
was essentially a n  instrument for individual persecution, outside 
the country of origin for those w h o  flee f rom persecution, or a 
well founded fear of persecution for political reasons). The term 
mass expulsion is 'not  helpful as legal tool' due to  the fact that 
essentially, as Garver (1985) insists, it is 'not  defined legally, bu t  
politically'. Consequently, when introduced into debate dxu-ing a 
crisis, 'such terms simply enhance the difficulty of diplomatic 
resolution' (Garvey 1985:497). 

The linkage between the social order, internal stability and  the 
physical conditions within a country requires, according to  Coles 
(1989), care in  drawing a distinction between a 'man-made 
disaster' and a 'natural disaster.' A general situation of violence 
and disorder, which normally marks a situation of armed conflict 
or serious internal disturbance, is the awesome size and  rapidity 
of an  eventual exodus' (Coles 1989:16). Consequently, h e  opts 



instead for a broader category called 'compelled movement,' which 
would denote that 'circumstances in  the country of origin were 
such that the person or persons seeking refuge shoidd be 
recognised as having sufficiently grave reasons for entering 
another country and obtaining refuge there. Such reasons would 
cover expulsion as well as flight' (Coles 1989:19). 

Even though a clear international consensus on  the issue is still 
lacking, the connotation of the notion of 'compulsion' could be 
derived f rom Article 2.2. of the 1969 OAU Convention stipulating 
that 'no person shall be subjected by a Member State to measures such 
as rejection at the frontier, return or expulsion, which would compel him 
to return to or remain in a territory where his life, physical integrity or 
liberty would be threatened for the reasons set out in Article I, paragraph 
1, and 2.' Consequently, in  the Ught of the 1969 OAU Convention, 
the term 'refugee' applies in the African context both to  those 
protection seekers w h o  could be  defined as refugees according to 
the Geneva Convention and to  those w h o  flee 'external 
aggression, occupation, foreign domination, or  events seriously 
disturbing public order' (cf. Art. 1.1. and  Art. 1.2). 

With regard to  the Central-American context, the 1980/1981 
Report Inter-American Commission on Human  Rights draws 
attention to  ' the organic relationship existing between the 
violations of the rights to physical security on  the one hand, and 
neglect of economic and social rights and the suppression of 
political participation, on  the other' (OEA, L / V / 1 1  54, Doc. 9, 
Rev.l). The 1984 Carthagena Declaration on  Refugees stipulates 
that - in  addition to  those protection seekers w h o  flee individual 
persecution (i.e. 'refugees' according to 1951 Geneva Convention) 
and 'generalised violence' ('refugees' according to 1969 OAU 
Convention) - protection should be provided even to those who  
escape 'massive violations of human rights a n d  other 
circumstances which have seriously disturbed the public order'. 

At the global level, the 1986 Report of Group of Governmental 
Experts on International Co-operation to Avert N e w  Flows of 
Refugees (U.N. Doc. A/41/324) recognised a variety of natural, 
political and  socio-economic causes or  factors which directly or 
indirectly forced people to flee f rom their homelands in  fear for 



life, liberty and  security. Consequently, the document recognised 
that the 'root causes' behind the mass spontaneous flight and  
mass expulsions include: 'wars and armed conflicts, along with 
oppressive, segregationist and racially supremacist regimes and 
violations generally of human rights, economic or social factors 
(sometimes the legacy of recent history or aggravated by the 
international economic situation), severe natural disaster (such as floods, 
prolonged drought, soil erosion and desertification).' 

Modes of danger to  human beings that may  lead to  large-scale 
flights in  the situations of armed conflict may, following Coles 
(1989:13f) be  distinguished as: (i) deliberately caused by  pursuit  of 
military activities 'grave and massive violations of human  rights,' 
'perils and  hardships;' (ii) undeliberate, uncontrolled and random 
violence and 'serious general deterioration of the social, economic 
and physical conditions of a country;' (Hi) both deliberate and  
imdeliberate fighting that may  lead to: 'widespread and 
indiscriminate death and destruction,' to  collapse of social order 
to the point where anarchy exists and  even basic rights and  
freedoms cannot be  protected', to  'economic collapse and  a 
general deterioration in  the physical environment [that] can lead 
rapidly to  widespread famine, drought and disease;' and,  (iv) 
aggravation of famine and  diseases by  armed conflict and  serious 
internal disturbance, which are leading to conditions where even 
the tiansportation of urgently needed relief to  support  life may  be  
rendered impossible or  extremely difficult.' Still, Coles (ibid.) 
insists that ' i t  is  no t  usually helpful to present a n  immediate 
problem of armed conflict as a direct consequence of a human  
rights situation. It may or may  not  be  accompanied by hvmian 
rights violations, 'but  the main and immediate problem is the  use 
of force.' Likewise, if ' the root cause of a refugee situation is a 
general problem of social and  economic development,' it would 
not be  helpful to  characterise it as  solely a problem of violence'. It 
may be  tiue, ' that  the genesis of many refugee situations lies in  
grave violations of human  rights, however, it should not  cause 
one to  overlook the major role that acts of aggression or of 
unlawful intervention in the internal affairs of states have played 
in the refugee movements.' Still, 'these violations may  only be  the 



root cause of a refugee flow, not  the proximate cause. The 
proximate cause may  be  the physical violence provoked by  the 
violation of rights, or the further violation of rights in response to 
the violence, or a widespread situation of violence and disorder 
generally. It is usually the latter situation which produces the 
mass exodus'. Armed conflict or serious internal disturbance, 
therefore, is not  something quite different or  separate f rom 
violations of human rights. It is often only a step in  the gradual 
deterioration of social conditions generally, adding to  the dangers 
of a deliberative kind such as the violation of human rights, the 
non-deliberative dangers which inevitably increase significantly 
in times of war  or serious internal disturbance (Coles 1989:15). 
Consequently, since 'people flee - and perish f rom - not  only 
deliberate acts of persecution bu t  also, much more significantly, 
violence generally, armed conflict and  violence, domestic or 
foreign, have been the many causes of the massive trans-frontier 
movement of peoples'. 

Coles criticises the traditional Western understanding of 
'persecution' as the only major cause of refugee flows deserving a 
considered and formal international response a t  the levels of law 
and institutional arrangements.' Recognising that 'armed conflict 
is a major aspect, [while] other conditions are also significant', h e  
insists that ' to  a significant extent, "how these conditions are 
identified or  described" is inevitably a political and practical 
problem. It will depend on what  interests or  concerns are 
predominant a t  the time and on  h o w  it is thought that the 
protection can best be handled'  (Coles 1989:14). 

5.1.2 Economic 'root causes' 

Geopolitical considerations in the Western responses to refugees, 
contributed to  a large degree for the inclusion of the concept of 
'economic refugee' into the international protection discourse 
already after a couple of years since Geneva Convention came 
into force. In 1955, Austria began to deport Yugoslavian asylum-
seekers claiming that they were not  'classic' refugees, b u t  rather 
'economic refugees'. Austrian policy was tolerated by  other 



Western countries because of the special relationship between 
Tito's communist - bu t  non-aligned with  the  U.S.S.R. - Yugoslavia 
and the West; the situation which made  it a n  exception to  the rule 
applied to  the rest of the Eastern Bloc (see, Plentzer 1991:13). At 
the end of the 1960s, the label 'economic refugee' was  appUed by 
Austria to  persons fleeing Russian invasion of Czechoslovakia. 

Gradually, the term 'economic refugee' has  been substituted by 
the label 'economic migrant' in  the international protection 
discourse. In the 1980s, this term (i.e. 'economic migrant') was  
widely applied in  order to deny impoverished third world asylvmi 
seekers a refugee status in  industrialised countries. Hence, as 
Pentzer pu ts  it, this 'dismissive term was  used to  justify various 
poUcies which refuse to  offer asylum to  those seeking it which is 
based on  a fictitious dichotomy pitting those w h o  flee a covmtry 
for supposedly political reasons against those w h o  are pres\m\ed 
to have emigrated solely to  seek a better life. The argument is 
reinforced by  (the fact that) the vast majority of those seeking 
refugee status being desperately poor '  Pentzer (1991:13). H e  
insists that  'when an unwanted potential refugee arrives at a country's 
frontier it is a simple matter to point to the obvious, tangible reality of 
her or his poverty and deduce economic advancement as the sole motive 
for emigration.' For Platner, 'such policies have always ignored an 
underlying factor, chiefly that the majority of the world's population is 
impoverished by the standards of the developed world and consequently 
that in refugee producing countries poverty and political persecution 
usually coexist and are often directly linked.... (It is tempting thus  
that) when for whatever reason a person is deemed unacceptable for 
refugee status, poverty is seized upon, taken out of the context and cited 
as the sole and unacceptable motivation for flight' (Platner 1987:14). H e  
insists that such policies have always ignored the fact, that  'the 
majority of the world's population is impoverished by the standards of 
the developed world, and consequently that in refugee producing 
countries poverty and political persecution usually coexist and are often 
directly linked.' Consequently, he  warns that ' the continued use of 
the term  'economic migrant' in the vernacular language of refugee 
discourse is the clearest sign of widespread manipulation of the 
refugee definition,' and which may  result in two  sets of 
consequences. The first constitutes the fact that 'by creating a 



situation in  which the same definition is used to  justify policies 
ranging f rom offers of asylum to  detention, forced repatriation 
and rejection at the frontier, the definitions are drained of any real 
meaning....A meaningless refugee definition, by  leaving states to 
their own devices and prejudices in determining w h o  is a refugee, 
ultimately results in disagreements over w h o  should b e  offered 
asylum as a refugee and  w h o  should b e  send back as an  economic 
migrant 

The unpredictable atmosphere surrounding refugee policy also 
sustains a second set of consequences. Uncertain standards leave 
many people unprotected and threaten the international 
commimity's future ability to  protect those w h o  most desperately 
need it. Pentzer (1991:17f) consequently insists that; 

'given the limited willingness of territorial states to absorb refugees, it is 
crucial to reserve what space there is for those who are in the greatest danger. 
This cannot be achieved as long as refugee status depends more on foreign 
policy and factors other than the objective human rights conditions producing 
refugees'....'The Convention and Protocol definition, with its reliance on the 
concept of individual persecution, has always been well suited to such 
manipulations. The economic refugee distinction and the Convention 
definition were borne together and depend on each other to define who is 
accepted and who is left out.' 

5.2 The UNHCR's protection responsibilities 

The scope of competence as well as the range of protection 
respoiisibilities of the Office of the United Nation's High 
Commissioner for Refugees (HCR) broadened considerably since 
its establishment in  1951. Both, the class of persons benefiting 
f rom and entitled to HCR's protection and assistance, as  well as 
the nature of the services provided have changed (Goodwin-Gill 
1983 & 1987). Significantly, the concept of 'refugee, '  as it has  been 
applied in the HCR's work, has  been extended beyond the specific 
terms of it' Statute. 

In this context, it should to be  keptin mind that already at the 
moment of the creation of the High Commissioner's Office, the 
General Assembly acknowledged that ' the refugee problem was  
international in  scope and  nature, and that the United Nations 



was responsible for the interr\ational protection of refugees' 
(UNGA Res. 319(IV) of 3 Dec. 1949, Preamble). 'The legislative 
history of UNHCR also clearly shows that the General Assembly 
was aware of the likely necessity and desirability of modifying the 
competence of the Office, and to extend it t o  n e w  groups of 
refugees and  to n e w  fields of activity' (5 GAOR/1950, C. Ill, p .  
363, note 2 and  3, quoted in  Goodwin-Gill 1987:6). The first terms 
of reference proposed for HCR's protection responsibilities in  
1949 included not  only IRO refugees, bu t  also such persons as  the 
General Assembly 'max/ from time to time determine, including any 
persons brought under the jurisdiction of the High Commissioner's 
Office under the terms of international conventions or arrangements 
approved by the General Assembly' (UNGA Res. 319(IV) of 3 Dec. 
1949, Annex, par.  3). N o  doubt, the fact that the UNHCR was  
created as a subsidiary organ of the General Assembly implies 
that the Office's protection duties goes far beyond the scope of 
duties defined in  its Statute. Some of these duties may  be  derived 
f rom other relevant UN Treaties, and most notably f rom Art. 1 
and Art. 55 of the U N  Charter (see Dacyl 1996). 

The UNHCR's protection responsibilities may  also be  derived 
f rom the 1948 Universal Declaration of Human  Rights, which 
stipulates that  'Everybody has a right to seek and enjoy in other 
countries asylum from persecution' (Art. 14.1). Hence, it implicitly 
reinforces the fact that, a t  the  very basic level, the UNHCR's 
general protection responsibilities are founded on  general 
hvmianitarian principles. Hence, the process of broadening of the 
scope of the UNHCR's beneficiaries may  be  described as a shift 
from those defined in the Statute, through those outside the  
competence assisted on  a 'good office' basis, those defined in  
relevant resolutions of the General Assembly and  directives of the 
Executive Committee, arriving finally a t  the generic class of 
refugees and displaced persons 'of concern' to UNHCR. 

In spite of the fact that the UNHCR's  'good ojfices' were applied 
for the first time o n  the basis of GA Res. 1167 (XII) of 8 Nov. 1957; 
already in  the preceding year GA (Res. 1129(XI) of 21 Nov. 1956), 
approved the (similar) HCR's action already taken to  assist 
Hungarian refugees and gave the High Commissioner the right to  



encourage arrangements for contributions in  regard to any 
refugee problem outside the mandate of the Office which is 'of 
concern to  the  international community.' In 1961 (GA 
Res.l673(XVI)) the  High Commissioner's mandate and  'good 
offices' were linked in a common request for the pursuit  of 
activities on  behalf of refugees in both categories. The States were 
similarly invited to lend their support  to  the alleviation of refugee 
problems at large' (cf. GA Res. 1783 (XVII) of 7 Dec. 1962). 

In 1963, the GA requested the High Commissioner to  pursue 
efforts on behalf of 'refugees within his mandate and of those for whom 
he extends his good offices, by giving particular attention to "new 
refugee groups", in conformity with relevant General Assembly 
resolutions and Executive Committee directives' (Res. 1959(XVIII), 
par. 1). The Member States 'were also invited to improve the legal 
status of refugees, particularly in new refugee situations, both by 
acceding to the 1951 Convention "and by treating new refugee problems 
in accordance with the principles and the spirit of the Convention" ' 
(ibid., par. 2). There are reasonable grounds to assume that the 
invocation of 'the principles and the spirit of the UNHCR' implied 
that there were n o  legal obstacles for the provision by  the  HCR of 
the same type of protection and assistance, as  was  s o  far supplied 
to convention refugees, to any n e w  groups of refugees of concern 
for the United Nations. In this context, it needs to  be borne in 
mind that already in 1960, the GA Res. 1500(XV) noted  'remarkable 
and encouraging progress.. .in solving many of the problems of refugees, 
both under his mandate and through the use of his good offices.' While 
in 1973 (Res. 3143 (XXVIII) ), when  the label of 'good offices' 
reappeared for the last time in  its resolution, the General 
Assembly requested the High Commissioner 'to continue his 
assistance and protection activities in favour of (a) refugees within his 
mandate as well as for (b) those to whom he extends his good offices, or 
(c) is called up to assist in accordance with relevant resolutions of the 
General Assembly'. In 1965 (Res. 2039(XX) ), the General Assembly implicitly 
recognised the fact that one cannot speak about one consistent 
group of refugees within UNHCR competence, bu t  instead, of 
'various groups of refugees within it's competence.' And the following 
year (Res. 2197(XXI), the General Assembly started to  apply a 



more composited terminology and spoke instead about  'refugees 
"of concern" to UNHCR' (cf. even GA Res: 2294(XXII), 2366(XXIII), 
2594(XXIV), 2650(XXV), 2789 (XXVI), 2956(XXVII) of 12 Dec. 
1972). 

In 1972, the term  'displaced persons' enters international 
protection discourse, in the context of the provision of assistance 
to persons affected by  internal developments in Sudan and  in 
North Vietnam; the GA Res. 2958(XXVII) applied the concept (of 
the 'displaced persons') in order to include the 'internally 
displaced' within assistance programmes for returning refugees. 
Still, the range of beneficiaries was however limited to those 
displaced within their own country by  a 'man-made disaster,' 
while the concept of 'refugee' was  simultaneously extended to  all 
who had  crossed an  international frontier, either as a consequence 
of man-made disaster or a well-founded fear of persecution. See 
also the ECOSOC - which is the supervisory organ to the UNHCR 
- resolution 1655(LII) of 1 June 1972, as well as its resolutions: 
1705(LII), 1741(LIV), 1799(LV), 1877(LVII)). 

In 1975, in the context of the Southeast Asian refugee crisis, the 
General Assembly recognised in its Res. 3455(XXX) the fact of 
external displacement as sufficient reason for qualifying for 
UNHCR's assistance and protection' (cf. G A Res. 31 (XXXVI) and  
ECOSOC Res. 2011(LXI)). In the same resolution ((Res. 3455(XXX) 
of 9 Dec. 1975), and  with reference to massive humanitarian 
operations in India and  Bangladesh as well as  in Cyprus, the 
General Assembly recognised 'special humanitarian tasks' of the 
High Commissioner. Significantly, the following year the HCR's 
mandate had  been extended by  the ECOSOC and b y  the General 
Assembly (Res. 31(XXXVI) of 30 Nov. 1976) o n  'victims of man-
made disasters'. 

Still, typical instances of 'man-made disasters' were already 
designated by  the earlier GA resolutions referring to refugees 
from Algeria (1389(X1V) of 1959, 1286(Xni) of 1958, 1500(XV) of 
1960,1672(XVI) of 1961), to  Angolan refugees in Congo (1671(XVI) 
of 1961), East Pakistan refuges in India (2790(XXVI) of 1971), as 
well as in the context of refugee repatriation f rom decolonised 
territories (3271 (XXIX) of 1974). The concept of 'man-made disaster' 



is also referred to  m Art. 1.2 of 1969 OAU Convention on  Refugee 
Problems in  Africa, as well as i n  the GA Res. 148(XXXVI) of 16 
Dec. 1981, establishing a Group of Governmental Experts on 
International Co-operation to  Avert N e w  Flows of Refugees.' By 
1977, UNHCR responsibilities for  refugees and displaced persons -
with a special attention to  displaced women and children - had 
established their place in  the Hght of the broad range of GA 
resolutions (26(XXXIII) of 1978, 60(XXX1V) of 1979, 41 (XXXV) of 
1980, 135(XXXV) of 1980, 187(XXXV) of 1980, 125(XXXVI) of 1981, 
195(XXXV11) of 1982, 196(XXXV11) of 1982, 121(XXXVIII) of 1983, 
105(XXXIX) of 1984, 140(XXXIX) of 1984, 118(XXXX) of 1985; 
41(XXXXI) of 1986 (see also Garvey 1985:489). 
Two years later, in 1979, the GA requested that the High 
Commissioner 'continue to promote ... solutions to problems of 
refugees and  displaced persons  wherever they occur' (34 U.N. 
GAOR Supp. (No. 46) a t  173, U.N. Doc. A/Res /34 /60  (1979)). 

The 1986 Report of the Group of Governmental Experts (UN 
Doc. A/41/324) replaced the term  'man made disaster', by  the label 
'coerced movements', where 'compulsion was to be understood in a wide 
sense covering a variety of natural, political and socio-economic factors 
which directly or indirectly force people to flee...in fear for life, liberty 
and security.' 'Wars and armed conflicts were cited as a major cause of 
refugee flows, for flight was often the only way to escape 'danger to life 
or extensive restrictions of human rights' (Goodwin-Gill 1987:13). 

At a n  operational level, by  1985, the UNHCR had  extended its 
protection responsibilities to  persons w h o  h a d  been displaced 
f rom their countries of origin owing to  'severe internal upheavals or 
armed conflict.' Under the High Commissioner Jean-Pierre Hocké, 
the UNHCR extended its protection responsibilities even further 
to  'individuals and groups based on the universal humanitarian 
principles underlying the 1951 Convention and the 1967 Protocol' 
(Hocké 1986 & Beyer 1989); and then subsequently to  'the whole 
spectrum from the causes of flight to the refugee's eventual re-
establishment in a stable community... (with) few restrictions on the 
range of rights and interests that fall within the competence of the High 
Commissioner' (UNHCR 1987 & Beyer 1989:3). In the light of these 
developments, the underlying rationale for UNHCR competence 



could, according to  Goodwin-Gill (1997:13) be  described as 'need of 
protection deriving front valid reasons involving elements of coercion 
and compulsion.' Hence, the refugee in  flight f rom persecution and  
refugee in  flight f rom the violence of a 'man-made disaster' needs 
to be  seen as alike in  the responsibility of UNHCR. Goodwin-Gill 
insists that  'given the human rights rationale it can be seen that there is 
no justification for the theory which would allow UNHCR discretion, an 
option whether to provide international protection depending on which 
particular category of refugees and displaced persons were involved' 
(ibid.). 

Finally, by  the beginning of the 1990s, especially under  the 
current High Commissioner, Ms. Sadako Ogata, a doctrine of 
UNHCR's 'crossed-mandate' has  developed, essentially in  order 
to address needs of the entire community  'including the needs of 
refugees, internally displaced, drought victims, demobilised soldiers and 
returnees' {Refugees, Dec. 1992:12). 

5.3. The spatial location and the mode of screening 

The large-scale character of many refugee movements, especially 
those created by  'generalised violence' and armed conflict, 
deteriorates possibilities of individual determination of refugee 
status; and  hence, the strict application of the Geneva Convention. 
Moreover, in spite of the fact that in  the light of its mandate, the 
UNHCR was  obliged to  provide protection essentially for those 
protection seekers w h o  were outside the coimtry of origin, since 
the beginning of the 1970s, 'persons displaced within the country' 
have been increasingly a subject of UNHCR's concern. First 
actions for internally displaced have been undertaken in  mid-1972 
in Sudan at the initiative of ECOSOC (res. 1655(LII) of 1 June 
1972), which undertook action to  promote the voluntary 
repatriation of refugees, including measures of rehabilitation and  
assistance, and  also to  extend the benefit of such measures to  
'persons displaced within the country.' The General Assembly 
applied the term (interally) 'displaced persons' for the first time in  
its Resolution 2958(XXVII) of 12 Dec. 1972. 



The validity of 'external displacement' as a sufficient reason for 
qualifying for the UNHCR's assistance and protection, has for the 
first time been explicitly acknowledged by  the GA Res. 3455(XXX) 
of 9 Dec. 1975, relating to  'Indochinese displaced persons.' 

Generally, it is assumed that the basis of a 'right of refuge' in 
cases of flight f rom the military conflict situations constitutes the 
'compelled' character of the flow; i.e. where the circumstances in 
the country of origin are such that the person(s) seeking refuge 
should be  recognised as having sufficiently grave reasons for 
entering another country and obtaining refuge there. Such reasons 
would cover expulsion as well as  flight. Right to  refuge in  ' the 
situation of grave and urgent necessity or of stress can be  postulated 
as an  emanation of a general principle of law.' It can be  regarded 
a n  elementary consideration of humanity and, also, a right 
derived f rom the basic values and  principles concerning the 
human being which are reflected or expressly stated in  human 
rights law, humanitarian law in armed conflict and  refugee law. 
In Coles' (1989:19) opinion; 'it is not necessary that a treaty constitute 
basis for this right. It would be abhorrent to suppose that a question 
which was vital to the life or basic well-being of an individual and which 
concerned the responsibilities of other persons was incapable of a legal 
answer in the absence of a "positive" legal rule directly on the point.' 
For example, the International Court of Justice recognised in  the 
Corfu Channel Case (I.C.J. Reports 1949:22) that obligations could 
be based on  'certain general and well-recognised principles, namely 
elementary consideration of humanity^ even more exacting in peace than 
in war,' and in  the 'Reservations to  the Genocide Convention' case 
(I.C.J. Reports 1951:3), the Court observed that the principles 
underlying the Convention were 'principles which are recognised 
by civilised nations as binding on  States, even without any 
contractual obligation.' And in  the Barcelona Traction Case (I.C.J. 
Reports 1970:3), the Court observed that certain obligations were 
owed by the States towards the international community as a 
wholeThese obligations 'derive, for example, in contemporary 
international law from the principles and rules concerning the basic of 
the human person, including protection from slavery and racial 
discrimination.' 



The right of refuge which is based on  necessity or stress is also in 
tune with well established legal doctrine i n  relation to  protection 
of human  life in  other contexts {'The Eleonor' (1809) Edw. 135:61). 
For example, the international humanitarian law contains 
provisions applicable to civilian victims w h o  became refugees as  
the result of hostilities. The humanitarian law express also general 
values and  principles which can be  invoked in  aid of refugees. 
Still, there are doubts whether the term humanitarian law 
refugees' may serve as  the basis for the provision of protection, 
since the treaty provisions of international humanitarian law 
which relates specifically to refugees deals only with the 
protection of refugees  'within' areas of armed conflict and  no t  with 
the protection of refugees  'from' armed conflict situations' (Coles 
1989, Ogata 1995). 

Another factor that distinguished protection seekers f rom 
generalised violence caused by  conflict f rom those fleeing 
individual persecution is that in  situations of large-scale 
movements, as  it frequently is the place in  situations of 'armed 
conflicts,' the pattern of response - especially with  regard to  the 
'right of entry' - is usually determined vis-å-vis the whole group. 
At the moment  of flight, 'it is hardly relevant for the purposes of their 
'admission' whether they are fleeing persecution, indiscriminate mass 
executions carried out by lawless militias or the many physical dangers 
of intensive fighting or widespread famine or disease' (Coles 1989:18). 

It is pertinent to  recall that in  the relation to the first large-scale 
refugee problem which was  the subject of organised international 
co-operation, that of Russians displaced at a result of the 1917 
revolution and the ensuing civil war, the  Secretary General of the 
League of Nations informed Member States that the  term 'refugee' 
was used indifferently to  indicate Russian citizens w h o  found it 
impossible to return: ' they all suffered,' h e  said, ' f rom the general 
disorganisation of their country. A problem may arise, however, 
when a n  individual determination of status or the establishment 
of justification for refuge is possible and  considered useful. '  This 
concerns, however, the minority of mass flight situations that are 
"usually geographically distant f rom the area of armed conflict", 
where normal immigration controls can be  effectively exercised 



and are considered necessary' (Coles 1989:18). Still, while 
'geographical factors may  have a bearing on  the size of an  exodus, 
...experience has  shown that desperate and determined people 
are prepared to  take great risks and  endure hardship to escape an 
intolerable situation. They are also capable of great 
resourcefulness in  obtaining their departure. In many cases, the 
authorities of the receiving country, however unwilling they 
might be  to  receive refugees, f ind that they have n o  alternative 
bu t  to  let them in '  (Coles 1989:16). 

Finally, it needs to be  borne in mind that a n  indirect recognition 
of parity of individual- and  en group screening of refugees may be  
derived f rom GA Res. 2650(XXV) (of 30 Nov. 1970), in which the 
General Assembly noted that  'the constant efforts being done to this 
end by the High Commissioner for refugees.... to promote the voluntary 
repatriation, the integration in the countries of asylum or the 
resettlement in other countries of refugees who are his concern-
"whether groups of refugees or individual refugees".' 

6. An assessment 

In this article, a n  attempt was  made  to  review the scope of the 
terms and labels referring to diverse subjects of concern for the 
international refugee regime dvuing the Cold War period. 
Subsequently, core variables of the logic of naming and denoting 
these protection categories were identified. The article concludes 
that after a n  extensive and thoroughly carried out  process of the 
formulation of the 'classic' refugee definition in  the 1951 Geneva 
Convention, most of the later designations of protection 
categories came into existence in  an  ad hoc, 'reactive-type-of 
manner; usually in the context of urgent need for policy responses 
to large-scale protection demands. Hence, and not  surprisingly, a 
lack of consistency in  the structure of these concepts may  be  
identified. Instead, a broad range of (not necessarily mutually 
excluding) variables shaped the structure of these terms. These 
variables cover, inter alia: (i) type of flight causes (root causes, 
immediate cause, direct, indirect); (ii) type of immediate dangers 
behind the flight (threat to  life, threat to health, human  rights 



violations, himger, loss of freedom, natural disaster, man-made 
disasters); (in) individual characteristics of protection seekers 
(age, health, sex, family, civil status, citizenship); (iv) refugee 
flow's characteristics (single, mass flight); (v) mode  of 
displacement (expulsion, flight, self-exiled); (vi) location 
(within/outside country of origin, first asylum country, transit 
country); (vii) legal basis for protection (1951 Convention, Statute, 
Protocol, the OAU Convention, Carthagena Declaration; 
humanitarian law, human  rights); (viii) institutional protection 
responsibilities (UNHCR, UN, OAU); (ix) mode  of screening 
(individual, en groupe); (x) (lack of) responsibility for screening 
refugee application ('refugees in  orbit'); (xi) solution mode  
(returnees); (xii) time (stayaways); (xiii) mixture of factors; for 
example location and  cause (returnees). 

N o  doubt, the highly diversified character of variables used in  
naming and denoting of the subjects of international protection, 
impinged consequently on  the difficulties in  consistent 
systematisation of the identified concepts and  terms. Still, 
drawing on  Hempel 's  (1952) study, it needs to  b e  assessed that 
most of terms naming and  denoting subjects of international co
operation within international refugee regime, should b e  regarded 
as so-called 'nominal'  definitions, while very f e w  should b e  
assessed as  'real'  definitions. 

Moreover, with regard t o  geopolitical consideratioris behind the 
naming and  denoting of subjects of humanitarian concern, i t  
needs to  be  assessed as follows. Generally, all the  naming and  
denoting of subjects of humanitarian concern was  based on  the 
Cold-War paradigm's assumption of the  equilibrium existing in  
the international political system in which states were politically 
and logistically prepared to  'exchange' limited numbers of 
escapees and refugees fleeing f rom the 'enemy' for political 
reasons. The relatively manageable numbers of these ('political') 
protection seekers, as  well as  a symbolic function the refugee 
issue played in  the East-West contention, also implied that  a 
permanent asylum in the host country constituted a classic 
solution to  any refugee problem in the period concerned. 



N o  doubt, the geopolitical transformations of the 1980s and  the 
beginning of the 1990s as well as a dramatic increase of protection 
claims f rom n e w  groups of protection seekers (fleeing for the 
most, f rom other dangers than individualised political 
persecution) create a n e w  set of challenges for the  international 
refugee regime; for example, with regard to  legal protection 
guarantees for those fleeing f rom armed conflict, those w h o  were 
located within borders of the country of origin, or  those w h o  were 
forced to leave places of habitual residence due  to  non-military 
internal conflict or random violence by  non-State agent of 
persecution. Other challenges concern cultural foundations of the 
international refugee law, which is based on  highly individualised 
Western concept of human rights bu t  which is, for the most, being 
applied in non-European cultural settings. This needs to  be  kept 
in  mind, indeed, even though one rejects cultural relativism with 
regard to the  violation of basic human  right. 

Addressing these challenges is crucial for the smooth 
functioning of the  whole international refugee regime, bu t  more 
importantly, it is often a matter of life or death for millions of 
people in need of protection all over the world. H o w  these 
challenges will b e  addressed will n o  doubt testify about the 
humanity of today's global ecxmiene. 
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Chapter Seven: 

In the Public Space of the City: 
Lifestyles, Ethnicity, Mediation 

LeifAhnstrem 

1. Introduction 

Large-scale immigration of people f rom distant par t  of the globe 
brings diversity of lifestyles and ethnicity into the public spaces of 
our big Western cities of today. The diverging ethnicity related 
lifestyles are experienced and interpreted by  people a t  large under 
the influence of various mass media. 

This observation/assumption serves as  the point of departure 
for the following treatment of what  Germain (1995) and  other 
writers have called 'public sociability' {sociabilité public): 
encounters involving two or more parties which do  not 
necessarily imply verbal communication, bu t  at the very least a 
mutual awareness of copresence, a perception of the other. The 
idea of public sociability seems to derive f rom the sociology of G. 
Simmel.^ Applying it to the mentioned consequences of 
international migration, the notions of 'public space,' 'lifestyle' 

This chapter is based o n  a communication delivered at  Transformations in the Plural City, a n  
international seminar arranged b y  International Migration a n d  Etr\ic Research (IMER), Norway,  
Bergen, May 1997. 

^ See Simmel (1997:109-35) a n d  Germain 1997. 



and 'ethnicity' will be  briefly developed and  related to the 
'mediation' offered by  various providers of 'virtual reality' (i.e. 
the mass media). The adopted conceptual scheme concerning 
cities derives f rom H.  Lefebvre's writings o n  'social space' 
(Lefebvre 1991). 

What will b e  said indicates certain research orientations: 
phenomenology, hermeneutics, commvmication studies —a kind 
of urban studies which requires consideration of the physical, 
built-up form of the urban locales where social intercourse is 
taking place, and  particularly its connections to  symbolism, 
ideology and  culture. The approach is theoretical, no t  in  the sense 
of elaborating hypotheses for the explanation of certain behaviour 
or modes of conduct, bu t  in  its manner of referring to  possible 
ways of regarding things, the angles f r o m  which w e  can watch a 
train of social events, a group of people engaged in some kind of 
performance. It relates to  Gadamer's (1989:454) understanding of 
' theory' as  etymologically related to  'theatre,' both words 
stemming f rom the Ancient Greek word  for 'spectacle.'^ Theory 
implies consideration, contemplation, enhancing our  capacity to 
'see.'3 

2. Social space (Lefebvre) - locales (Giddens) 

As for cities it seems here appropriate to  adopt the idea of social 
space developped by  the French philosopher and  urbanist 
Henry Lefebvre. 

'Everyone knows what is meant when we speak of a 'room' in an apartment, 
the 'corner' of the street, a 'marketplace,' a shopping or cultural 'centre,' a 
public 'place' and so on. The terms of everyday discourse serve to distinguish, 
but not to isolate, particular spaces, and in general to describe social space. 
They correspond to a specific use of that space, and hence to a spatial practice 
that they express and constitute. Their relationships are ordered in a specific 

2 The following explications of words,  derive f r o m  the digitalized version of the  Oxford English 
Dictionary, 2nd. edition o n  Compact Disc (OED), supplemented b y  Ernest Klein's Comprehensive 
Etymological Dictionary of the Enghsh Language, Amsterdam, London & N e w  York; Elsevier, 1971. 

3 As says Bourdieu (1984:2): ou r  capacity to see (voir) is a function of o u r  knowledge  (siwoir), of 
ou r  concepts; that is, the  words ,  that a re  available to n a m e  visible things, a n d  are, a s  it were,  o u r  
programmes for  perception. 



way. Might it not be a good idea, therefore, first to make an inventory of them, 
and then to ascertain what paradigm gives them their meaning, what syntax 
governs their organization?' ( L e f e b v r e  1 9 9 1 ) .  

This quotation illustrates the use of the term social space by 
Lefebvre: social space is a social product serving both as a tool of 
thought and action; both as a mental thing and a n  object of 
physical existence, it is a means of production, bu t  also control, 
and hence domination and power (Lefebvre 1991:26). It 
'incorporates' the social actions of both individuals and 
collectives, w h o  develop, give expression to  themselves, and 
encounter prohibitions (ibid:34); it subsumes things produced, 
encompassing their interrelationships, coexistence and 
simultaneity — their (relative) order a n d / o r  (relative) disorder 
(ibid:73).4 

Social space implies encounter, assembly, simultaneity. It 
assembles things produced by nature and  society — through their 
cooperation or  conflicts: living beings, material objects signs and 
symbols. It implies actual or potential assembly at a single point, 
i.e. the possibility of accumulation. This holds for the village as 
well as  the dwelling;'... it is overwhelmingly confirmed by  urban 
space ... Urban space has her crowds, products in the markets, 
acts and  symbols. It concentrates all these, and accumulates them' 
(ibid:101f.). 

Social space, as  Lefebvre demonstrates, can b e  studied with 
regard to the contained 'spatial practice,' implying the way  it is 
perceived, or  caught b y  our senses (espace pergu), as 'lived-through 
space' or something subjectively experienced (espace vecu) and as 
'conceived-of space' communicated by  means of representations 
(espace congu). While the latter is ' the (abstract) space of scientists, 
planners, urbanists, technocratic subdividers and  social engineers' 
(shot through with a mixture of understanding and  ideology), the 
lived-through space is predominantly that of its inhabitants and 
users (ibid:38). As such it is typically studied by  ethnologists, 

4 'We  are confronted not by one  social space b u t  by many — indeed, b y  a n  unlimited 
multiplicity o r  uncountable set of social spaces which w e  refer to generally as 'social space' ... 
(ibid:86) ... Social spaces interpenetrate one  another a n d  / o r  superimpose themselves u p o n  one  
another. ... The space of a room, bedroom, house o r  garden may  b e  cut off i n  a sense f r o m  social 
space b y  barriers and  walls, b y  all the signs of private property, yet still remain fundamentally part  of 
that space' (ibid:86f.) 



anthropologists and  psychologists (ibid:41). While conceived-of 
space (communicating knowledge a n d  ideology) gives rise to 
various 'representations/ lived-through space is in itself 
'representational,' overlaying physical space a n d  making 
symboUc use of its objects' (Lefebvre 1991:39).^ 

The three aspects of 'social space' as  distinguished by Lefebvre 
(1991) are presented ideographicaUy in Figure 1. 

Lived 
through 
space 

Representations 
of space 

Social space: people 
& built environment . 

Perceptions 
of space 

Socio-spatial practice 

Figure 1: Aspects  of 'social space '  according t o  Lefebvre (1991). 

The social space a of city can be  studied with reference to: 
(a) the socio-spatial practices of its users and  their perceptions, 
(b) as lived-through ('subjective') experience, and  
(c) as abstract, conceptualized space, or representations — 
implying both knowledge and ideology. 

What socio-spatial practices (or activities) are taking place within 
the confines of the city or a part  of it (and h o w  are the agents 
related in their pursuits to other agents within that space and (or) 

5 'What  is a n  ideology without a space to which it refers /  Lefebvre asks, ' a  space which it 
describes, whose  vocabulary a n d  links it makes use of, and  whose  code it embodies?... What would  
remain of the Church if there were  n o  churches?' (ibid:44). 



outsiders)? H o w  is this space perceived and  experienced by  the 
users (the 'representational' aspect of lived-through-space)? H o w  
is it conceptualized and represented by  its (broadly understood) 
'students'—politicians, administrators, researchers, planners, 
media people, artists? 

As used by  Lefebvre, the term social space is compatible with 
what  Giddens calls locales. In the writings of the latter, the word 
'locale' denotes a bounded physical setting (stage or scene) for 
work, residence, recreation and other activities. It also refers to 
events or circumstances connected with it; it is the chosen venue 
for particular operations, where certain things are done, or  not 
done (Giddens (1979:206f.). 'Locales may range f rom a room in a 
house, a street corner, the shop floor or a factory, towns and  cities, 
to territorially demarcated areas occupied by  nation-states. But 
locales are typically internally regionalized, and  the regions 
within them are of critical importance in  constituting contexts of 
interaction' (Giddens 1984:118). It is emphasized b y  Giddens that 
locales communicate meaning—and provide meaning for the 
people and activities that inhabit them. Furthermore, there are 
symboUc properties attached to any locale, and  generally also to 
its subdivisions and regionalization. 

3. The public space of the city 

The social space (and locales) of the city can be  divided into the 
categories of public, private and semi-private. 

The 'public space' of any city refers to  those urban locales to 
which (almost) everyone has  access, in  contradistinction to  those 
where this is no t  the case, such as the homes of the inhabitants 
and their places of work. PubUc space is where one moves, 
displays oneself and communicates with other people. It is where 
one engages in  various socio-spatial practices, or routines: daily 
movements between one's home and  place of work, shops and 
other service establishments. In the course of these practices one 
necessarily perceives things (physical objects and artefacts as  well 
as  other human  beings), and  also experiences these things in  the 



sense of being affected by  them. The public space is also space 
about which people have ideas —even if they d o  not  live in the 
particular locale, or use it for practical purposes. The space is, as 
Lefebvre maintains, not  only perceived of in connection with 
various socio-spatial practices', and lived through b y  people, it is 
also a n  object for conceptuaUzations, the  latter representing both 
knowledge and  ideology, conveyed b y  images and  various kinds 
of descriptions (including scientific reports, political programmes, 
popular media accounts, and  pieces of creative writing). Figure 2 
depicts this simple typology of locales. 

Private 

Semi-private 

• • 
Public 

Private 

Figure 1 : Typology of locales: Public, private,  semi-private. 

Hence, in  the city there are  (a) public locales, (b) private locales 
and  (c) semi-private locales. Public locales are epitomized by  the  
open square, the possible meeting place of each and  every one (or 
the 'public domain' in Sennett 1974). Private locales are primarily 
the residents' homes.^ While public space alludes to the 

® For the genesis of these bipolar categories, and  their enduring symbolic connotations, see 
Hodder  1990 passim & p .  83f: the conceptual themes which  link together the attributes of the 
domus  include mothering (women a n d  children), nurtur ing (providing food), and  caring (storage). 



forum/agora of Ancient times, private space represents the sphere 
of the  domus. Semi-private locales, as an  intermediate category, 
are spaces to  which there is restricted access, or  access only on 
certain conditions. Places of work have been mentioned. Other 
examples would be  premises access to  which requires payment, 
or entitlement, not to mention seclusion, or incarceration, e. g. the 
offices of the head of the state and  government ministers, school 
buildings, hospitals, prisons. As an  example of this intermediary 
category of space one could also mention ' the fortified urban 
enclaves,' described by  Caldeira with references to Sao Paulo and 
Los Angeles. 'Fortified enclaves are privatized, enclosed and 
monitored spaces for residence, consumption, leisure, and  work. 
The fear of violence is one of their main justifications. They appeal 
to those w h o  are abandoning the traditional public sphere of the 
streets to the poor, the 'marginal,' and the homeless' (Caldeire 
1996:303). 

Whereas the home, as the most private of all spaces, is 
associated with what  Germain (1995:20) calls 'primary social 
relations,' such as those of the family or any other tightly knit and 
pure  community, serrd-private locales seem to  be  the space of 
'secondary relations,' which refers to a more instrumental kind of 
sociability, e. g. that found among people w h o  work together or 
who  are engaged in occasional commercial transactions. Public 
space is the space of 'tertiary relations' characterizing a wide 
variety of more or less frequent and regular contacts between 
people not personally acquainted with each other (ibid:21). 

4. Lifestyles 

Into the public (social) space of the city — i. e. its venue for tertiary 
social relations —it is easy to introduce the notion of 'lifestyles.' 

The concepts which link attributes outside the d o m u s  [i.e. foris and  ager ] a re  less visible, indeed 
invisibility and  impermanence may  initially b e  essential attributes. The main  underlying themes that 
w e  can see associate m e n  wi th  warring, exchange, prestige, hunting, wild and  domestic animals, and 
death.' The private space of the dwelling, o r  domus—as opposed to the  forum —has retained its old 
connotations of security and  control. It is  a sphere of domination, o r  self-management, which does 
not hold for  the public space. 



Lifestyles —which in a general sense means ways or  styles of 
living —are something people demonstrate or show, and  which 
other people take notice of, i. e. 'perceive'.'' As par t  of the city 
such as it is perceived, lifestyles are also experienced in  the  sense 
of being something lived through, and conceived of by  means of 
representations (such as those conveyed by  commercial 
advertisements, films, music-videos and  TVprogrammes that 
communicate lifestyles in  an  urban environment). 

The 'style' in 'lifestyles' is related to  'manner, '  outward bearing 
or behaviour, comportment or conduct. It is something that other 
people do  not  only notice, bu t  also react to, at least emotionally 
a n d / o r  reflectively. The word derives f rom the Ancient Greek 
'stilo,' a pointed instriiment, or directed object. (Cp. the stiletto 
knife, or the slender stiletto heel of a ladies' shoe.) Originally, the 
'stilo' was  an  instrument for writing (such as it still is in  French 
where a 'baU-point pen '  is un stilo a bille). It was  in  this way  that 
the word  got its meaning of mode of writing or talking, and  it also 
assumed its meaning of ' a  particular manner of life or  behaviour, 
outward demeanour. '  Lifestyles (and other styles) 'strike the eyes 
of other people;' they are 'conspicious.' And, of course, style (as in  
lifestyles) is also kin to  stimulus, something which evokes a 
response. 

What then does it actually mean to  demonstrate a certain 
lifestyle? For instance, are lifestyles adopted consciously, picked 
or chosen, tried out  in  front of the mirror as  it were? Perhaps the 
best answer is that lifestyles are sometimes, if no t  always, 
assumed deliberately, bu t  that when noticing lifestyles among 
their fellowmen—and reacting to these styles — people often 
interpret them as chosen or  adopted, and therefore also as  
consciously demonstrated. In other words, people perceiving 
lifestyles displayed by other persons experience these styles as  
deliberate; bu t  the displayers (or carriers) do  not  necessarily do  
so. Hence, f rom the point of view of the perceiver; lifestyles are 

7 Translating 'perceive' and  'perception' a s  '(the) taking notice o f  provides a starting point for  
exploring the  w a y s  these notions are  used in the phenomenology of Husserl a n d  his followers. (See 
Schutz 1972:100; Gurwitsch 1964, passim a n d  Merleau-Ponty 1964, passim.) 'Taking notice o f  also 
conveys the Latin origin of these words:  percipere w a s  to ' take possession/hold o f ,  'catch,' o r  'seize.' 
In English, the w o r d  has  adopted the general meaning of ' taking cognizance or being aware  of 
(sensible a n d  quasi-sensible) objects.' 



something the other person can take off, or change, like an  outfit. 
('Cut that out, please. Don't  pretend.') Lifestyles can be  reduced to 
play-acting. 

However, it is well known that one's adopted way of being 
often develops into a habit, and that our habits can easily become 
second nature to u s  —or, they are par t  of our culture. 
Furthermore, lifestyles can also be  something imposed on  u s  by 
others, by means of education, instruction, and cultivation, 
including the bodily aspects inherent in our learning proper 
conduct. So, the way people are brought u p  becomes their nature 
or culture, brought to the fore by their lifestyles.® 

This interpretation of 'lifestyle' obviously touches upon  
Bourdieu's treatment of distinctions between social classes. 'The 
body, a social product which is the only tangible manifestation of 
the 'person,' is commonly perceived as the most natural 
expression of innermost nature. There are n o  merely 'physical' 
facial signs; the colour and thickness of lipstick, or expressions, as 
well as the shape of the face or the mouth, are immediately read 
as indices of a 'moral'  physiognomy, socially characterized, i. e. of 
a 'vulgar' or  'distinguished' mind, naturally 'natural '  or  naturally 
'cultivated ... the legitimate use of the body is spontaneously 
perceived as a n  index of moral uprightness, so  that its opposite, a 
natural body, is seen as an  index of laisser-aller ('letting oneself 
go'), a culpable surrender to facility' (Bourdieu 1984:192f.). 

It is a safe guess that lifestyles—when perceived, interpreted 
and reacted upon  —are considered expressions of something: 
nonchalance and aloofness ('not being concerned, or considerate, 
in relation to other people'), playfulness or exuberance (joie de 
vivre), zeal, zest, energy, or  personal vigour, etc.; bu t  also respect, 
adherence to  norms, knowing one's place. As such expressions or 
manifestations, lifestyles can even communicate a well-founded 
stance, or a n  attitude towards life: what  is worth striving for, 
what  is important/less important, which rules deserve 
observance, which do  not. Therefore, Lifestyles can even serve as 
tokens of other people's culture: beliefs, norms and values. 

® Originally, according to OED, the term lifestyle w a s  used to denote a person's  basic character 
' a s  established early in  childhood, and  thus governing his o r  her  reactions a n d  behaviour. '  



expressed through commur\icative actior\ and  social practice, 
trar\sferred between contemporaries i n  a society, a n d  f rom one 
generation of persons to another, by  meaiis of the production and  
reading of symbols (Ahnström 1997a:8). Then, however, the  idea 
of Ufestyles as  something you can p u t  o n  or  take off becomes 
problematic: h o w  can the other person change his or her  culture, 
his or  her very upbringing and  personal history? In all these 
cases, however, Ufestyles are conceived of as something relating 
to the 'exterior' of people, to be  read and  interpreted, as 
expressions of something ' immanent'  in  the other.^ Here, it seems, 
w e  encounter the notion of the  habitus, the  old Aristotelian and 
Thomist idea developed and used by among others Elias (1991), 
Bourdieu (1990) and  Connerton (1989): the acquired and  
characteristic dispositions people demonstrate i n  their various 
pursuits. 

H o w  is 'displaying a lifestyle' related to  personal identity, that 
of 'being a person'? The topic cannot b e  pursued here. But let u s  
bear in  mind the fact that the word 'person'  derives f rom  persona 
in the sense of ' a  mask used by  a player, a character or  personage 
acted' (OED). And  the word is generally believed to  be  related to 
the Latin personare, ' to  sound through,' like the voice of a n  actor 
or singer. The person (however such a n  individual human  being 
should be  conceived of—see Harré 1983) resounds his or her 
locale, the  actual venue for the events o n  display. 

Lifestyles are often—dare w e  no t  say primordially?— 
experienced and  reacted upon  in direct face-to-face encounters, 
implying that people perceive each other, bu t  not  that they 
necessarily talk to  each other, i. e. communicate by  means of 
words. Sometimes the communication means only that there is a 
mutual noticing of the presence of the other: the gaze of one 
meets the gaze of the other, one perceives oneself ' in  the eyes of 
other.' In the communication of lifestyles, the body is very often 
involved: what  is demonstrated, reacted to  and interpreted — as 
an  expression of personal and socially acquired inclinations — is 

9 May w e  say of a person's  lifestyle, a s  does Greimas concerning language style: It 'manifests o n  
the symbolic level ... a n  individual's fundamental  being in the  world.'? (de Certeau 1984:100). That 
would  m e a n  that lifestyles are symbols rather than signs, if w e  apply  the distinction m a d e  b y  Sennett 
(1974:79). 



communicated by  means of gestures, physical appearance and  
conduct.io And  lifestyles are often demonstrated, reacted upon  
and interpreted in  circumstances of public sociability—soda?7r7ife 
publique. This mode  of being together, implying 'tertiary social 
relations,' ranges f rom pure  and simple copresence t o  instances of 
minimal exchange. Although it lacks the density and  depth of that 
of primary, and occasionally also secondary relations, the social 
communication involved is far f rom insignificant. It is  to  some 
extent optional (and thus resembles that of primary relations), and 
not to td ly  imposed, as  it is in  the case of tertiary relations 
(Germain 1995:21). We are here dealing with commimication in 
the most basic sense of 'exchange' or 'commerce.'^^ 
Demonstration of lifestyles (in the public spaces of the  city) is 
communication that may take the form of a mere exchange of 
gazes, there is a mutual  'perceiving o f :  '1 notice you  and  I notice 
you noticing me, and vice versa.' 

When studying the perception and  interpretation of lifestyles in 
public, one should also recognize the potential provided by  the 
'discursive' approach advocated by  the social psychologist Rom 
Harré: 'If w e  think of perception, in  which features of the  world 
seem to  b e  "given" to  u s  nonnegotiably, as  reflecting necessary 
features of our  discourse, then w e  can begin to  understand both 
the preparational and the political nature of many of the 
fundamental psychological facts that contribute to  the formation 
of human and  social situations' (GiUett & Harré 1994:171). 
Lifestyles provide connections to  topics discussed by people at 
large, including the current themes of politics. 

In Figure 3 an  attempt has been made  to illustrate the  kind of 
communicative situation that, on  the par t  of one or  more 
participating subjects, involves fragments of discourse and 
narratives referring to  'provinces of meaning' (to use  a term 
coined by  Alfred Schutz—see Ahnstrem 1997b), parts of people's 
life-worlds which are by  definition beyond physical reach, bu t  

The body,  a s  Wittgenstein remarked, is ' the  best picture of the  h u m a n  soul. It is  the  part  of 
ourselves that is visible to all others' (Harré 1991:197). 

In English, the  w o r d  'communication'  means, among  other things: 'The imparting, conveying, 
o r  exchange of ideas, knowledge, information, etc. (whether by speech, writing, or signs)' (OED). In 
French, André  Matteiard contends, communication means, in writings f r o m  the 17th a n d  18th 
centuries, 'exchange' i n  the  sense of 'commerce/ t rade '  (Matteiard 1994:15 ff.). 



nontheless form part  of each one's reality, what  one takes for 
certain and  hence rely on. 

Meaning provinces of 

Knowledge Facts 

Fictions Ideology 

Figure 3: Intersubjective communicat ion involving symbolic references t o  
provinces of mean ing  beyond  actual physical  reach. 

Facing another human  being in the public space of the city (or 
anywhere else for that matter) actualizes—by means of 
'transcendencies' — knowledge, ideology, facts and  fictions 
gathered in  earlier situations of experience and learning, elements 
of one's particular life-world and shared culture (Ahnstrom 1996, 
1997a and  1997b). 

5. Ethnicity - immigration, public space and 
lifestyles 

Ethnicity, which derives f rom the Latin etnicus (and a n  Ancient 
Greek word  signifying approximately 'race' or 'nation') carries the 
meaning of 'heathendom' and 'peculiarity'.' Etymologically 
speaking, the word  is akin to  both 'ethical' and 'ethos,' relating to 
'habit, custom, usage, character, disposition, and  moral.' In this 
respect, it is possible to emphasize its connotation of contrast: 
showing one's ethnicity is to demonstrate one's belonging to  a 



group of people w h o  consider themselves to  be  different f rom 
other groups. 

As emphasized by Barth (1969:10), ethnic groups are categories 
of ascription and  identification produced by  the actors 
themselves; the features to  be taken into the account are no t  the 
s u m  of 'objective' differences, bu t  those which the actors 
themselves regard as significant. This implies not  only the 
maintenance of social boundaries of interaction, bu t  also ethnic 
dichotomies with cultural contents: diacritical features that people 
look for and  exhibit to  demonstrate identity, as well as basic value 
orientations, ' the standards of morality and excellence by  which 
performance is judged'  (Barth 1969:14). 

As in  the case of lifestyles, differences are experienced in 
instances of communication, social intercourse or exchange. 
Differences are either perceived by  one or more of the interacting 
groups, or are noticed by  an  outside observer — classifying people 
in terms of ethnic groups. The idea of ethnicity is illustrated in 
Figure 4. 

Ethnicity 

<S> 

The outside observer 

^ G 2  

Figure 4: Ethnicity 

Group 1 considers itself different f rom Group 2 (and vice versa). 
Differences between groups in respect of demonstrated conduct. 



or lifestyle, may  be  noticed ('perceived'). Differences in  terms of 
culture and other attributes are inferred o n  the basis of wha t  is 
noticed by  the involved groups a n d / o r  the  'disinterested outside 
observer.' 

Ethnicity — and  observations of ethnicity in the  city —follow in 
the wake of the recent large-scale international immigration. 
Immigrants f rom far-a-way places are foreigners, and  carriers of 
exotic, alien or  peculiar cultures, or so  it is often believed. They 
even give rise to  new social categories, such as when  official 
statistics tell u s  that there are first, second (and maybe even third) 
generation immigrants with presumably certain social properties 
and cultural predispositions. And, by  the  same token, as  aliens in 
the eyes of the 'natives,' immigrants may  at the same time 
experience the 'indigenous' population as strange, peculiar or 
heathen. Intergroup relatior\ships are marked by  a general 
awareness of the differences with regard to habits, customs, 
usage, character, imputed disposition, and  morals.^^ 

Ethnicity is easily conflated with lifestyles: ethnic groups are 
expected to exhibit certain lifestyles, adopted, imposed, or 
engrained ways of life, which are manifested when people meet in  
the public spaces of the city. The city provides no t  only space for 
people to demonstrate different lifestyles, and  react to  lifestyles; it 
also allows people to  meet and  classify each other in  terms of a 
belonging to this or that ethnic group with its commonly 
associated attributes. 

Obviously such classifying of people provides room for 
ambiguities. A case in  point is  the wearing of headscarfs among 
Muslim immigrant women. As writes Yalqiin-Heckmann 
(1995:90f.): 'Turkish migrants in  Germany regard the headscarf as 
an index of ethnic and  gender identity i n  a foreign context. Yet, 
what  it signifies is debatable among the migrants themselves. 
Many Turks in  Germany see the headscarf as the anti-symbol of 
'modernity,' 'female emancipation,' or  'willingness to  integrate or  
assimilate' into the German society,' representing not  solely a 
symbol of pure  religiosity, bu t  also straightforward Islamic 

12 Hence, the autochtones and  non-autochtones tend to consider each other a s  'aliens' rather than  
'unknowns, '  to observe a distinction m a d e  by Sennett (1974:48). 



prescription. Conformingly, among 'Germans/  Turkish women 
not wearing headscarfs, are widely seen as assimilated, 
Germanized, or as religiously liberal and  modern. These 
judgements, having implications for ethnic hatred in  Germany, 
contrast with the issues of the headscarf debate as  it has  been 
conducted in  Turkey by  various groups of intellectuals, feminists 
and urban-educated professional women; hence they disregard 
the mearungs attached to various types of headwear in  rural and 
urban Turkey, their connections to  the reformulated and critically 
assessed rights and liberties of Turkish women (ibid:91). 

Certainly, only a very small minority of people actually use the 
words 'ethnic' and  'ethnicity,' bu t  probably most of u s  make the 
distinction between 'us '  and ' them' —and between people of 'this 
and that kind': Black Africans, Chinese, Pakistanis, Sikhs, Latin 
Americans, Turks, North Africans etc. The degree of specificity 
may vary f rom one person to another. Lifestyles and ethnicity 
(talked about in  terms of ' u s  and them,' and 'these and those') are 
a topic of discourse among people at large, engendered by  
people's everyday practices and dealings in  the public and  semi-
public locales of the city: the streets, squares, parks, and  shops, 
the public transport facilities, the shared spaces of housing 
estates, everywhere people meet outside their abodes. The 
physical appearance and  aesthetic qualities of the  surroimding 
built environment (the chosen locale) contribute to  the way 
people experience and interpret each other. 

6. Public discourse - mediation 

These mundane,  pedestrian, and private observations and 
considerations — and the ensuing disputes related to 
demonstrated ways of life, social norms and values — are fed into, 
and nourish, a public discourse: the debate o n  immigration and 
immigration policy, as  it is portrayed and staged by the media 
(relying on  the printed word or electronics). This public discourse 
is not  necessarily focused on  (or restricted to) encounters and 
transactions between ethnic groups in  the public spaces of the 



city, bu t  it provides schemata of meaning to  the  experiencing of 
such encounters and transactions (cp. Schutz 1972); it affects the 
ways in which Ufestyles and  ethnicity are interpreted. What is 
happening in  the day-to-day life of the city — encounters, 
interpretations and  reactions to  demonstrated lifestyles and  
ethnicity — finds a caisse de résonance i n  the public discourse a n d  
the accompanying narratives related by  the media. 

The prevaiUng general sense of the  term 'discourse' is 
nowadays 'spoken or written treatment of a subject,' such as in  
the case of a dissertation or treatise. But the word  still connotes 
several of its other and earlier meanings: reasoning, thought, 
conversation a n d  (common) talk, narrative, tale, account, report 
and rumour.  With reference to  Foucault (1972:107), it can be  said 
that a discourse is a group of statements belonging to  a single 
system of (discursive) formation (such as clinical discourse, 
economic discourse, the discourse of natural history and  
psychiatric discourse). As a group of statements any discourse 
implicitly refers to specific (institutional) sites: 'discourse is not  
the majestically unfolding of a thinking, knowing, speaking 
subject, but, on  the contrary, a totality, i n  which the dispersion of 
the subject and his discontinuity with himself may  be  determined. 
It is a space of exteriority in  which a network of distinct sites is 
deployed' (Foucault 1972:55). Through their institutional sites, 
discourses can be  related to geographic space. As writes Lefebvre: 
'Every discourse says something about a space (place or sets of 
places); and  every discourse is emitted f rom a space' (Lefebvre 
1991:132). 

At this point it is fitting once again to refer to  Gillett and  Harré 
(1994:171): 

'Think, for instance, of the individual who has learned to perceive white 
people as smug, condescending, and exploitive. This person's mind is, 
perhaps, shaped by myriad situations in which just those properties were in 
evidence from whites both individually and collectively. The process may well 
have reached the point where certain gestures, expressions, and bodily stances 
when manifested in whites will be perceptually overlaid by meanings that are 
inseparable from the political overtones they have come to aquire. The fact 
that this is a perceptual fact means that it has an immediate impact on the 
way in which a situation is cognized, which is going to be difficult to change. 



... (H9e cannot understand the structure of experience unless we take such 
discursive facts into account and give room, in psychological investigations, 
for those features to emerge.' 

This understanding of perception as penetrated by discourse 
opens u p  complexities that are daunting bu t  also exciting, 'they 
promise to bring u s  close to the real behaviour of real people and 
the way in  which those people derive information f rom their 
experience in  a dynamic and meaningful world'  (ibid:171). Figure 
5 is intended to clarify the this adopted meaning of 'mediation.' 

Discourse on immigration & 
immigration policy 

Knowledge Facts 

Fictions Ideology 

Mediation Mediatioii 

Figure 5: Public discourse a n d  mediation.  

The media provide symbolic connections between the subjective 
consciousness of individuals and various provinces of meaning, 
containing knowledge as well as ideology, facts as  well as fictions. 
Into the life-worlds of individuals, their subjective and embodied 
consciousness, enter elements of what  w e  nowadays call 'virtual 
reality,' a reality which is not physically existent in a common 
sense but  that has been made by various means to  appear to  exist 
as such for practical purposes, be it information, entertainment, or 



various intents of affecting people, emotionally and  in  respect of 
their conduct. 

The symbolism of mediated experience, of political discourse, 
and ideology are mixed with news a n d  tales of a more or  less 
factual nature. It enters the life-world of society a t  large, not  only 
the inhabitants of the big city where immigrants have settled and  
people its public spaces. It is also made  accessible to  people w h o  
do not  have daily access to the public spaces of the big city, 
indeed to  almost everyone everywhere; it enters people's homes, 
their very private spaces of life. There it supplies u s  with 
messages f rom all corners of the world, both factual and  fictitious: 
phantasms clothed in the reality of our  own and  earlier times, 
reports of political events in  geographical settings which are 
currently in the limelight. 

So —once again alluding to the conceptual scheme of 
Lefebvre —lifestyles and ethnicity can be  experienced in  direct 
face-to-face encoimters, bu t  they can also be lived through, and  
conceived of, through representations distributed by  our  
contemporary media. Direct experiences blend with mediated 
experiences, gained through people's access to  various spaces of 
virtual (or 'fake') reality, a reality suitable for information and 
entertainment, bu t  also political argumentation and  ideology. The 
public space of the city adds  factuality to  this virtual reality, 
which knows n o  geographical boundaries. Encounters between 
ethnic groups with different lifestyles are interpreted in the light 
of perspectives borrowed f rom other times and  places, the t rue 
and untrue. The big city of today, as  regarded in  Lefebvre's 
scheme, is crucial for these mediations between public and  private 
discourse, the present-here and  the distant, the present-now and 
the past. 

7. A dramaturgical model of social intercourse 

What has been sketched in this chapter implies wha t  Rom Harré 
calls a dramaturgical model of social intercourse: 



'This is perhaps the oldest analytical model of all. W e  see and hear a 
simulacrum of life on the stage. Perhaps the way this simulacrum is created 
and the illusion sustained can be a guide to our understanding of how real life 
is created ... it is an analytical scheme, coupled with a watchful kind of 
consciousness - at once the consciousness of the actor, the producer, the 
audience and the critic...' ( H a r r é  1979:190f.) 

Such a model calls for our exploration of social phenomena both 
as committed participants and disinterested observers, as engaged 
users of various social locales, as  well as listeners, onlookers, 
interpreters and mediators: in  this case by  focussing on  lifestyles 
and ethnicity in  a globalized, bu t  nevertheless still localized social 
reality. 
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Chapter Eight: 

Viewing 'Race': 
Minority Ethnic Audiences Talk Popular 

Television 

Karen Ross 

They [Black and Asian characters] are always shewn as extremes. A normal, 
everyday person is never shown. They produced an Asian drama but hardly 
anyone lives that way or could have related to the characters. So one extreme is 
these very rich families who are very westernised and their lijestyles are 
completely different to reality. And then you have the other extreme, where 
people cannot speak English properly, or always going on about arranged 
marriages. ( ' F a t i m a '  B i r m i n g h a m )  

1. Introduction 

1.1 'Race' and ethnicity as global phenomena 

As rapid developments in  n e w  media technologies have made  the 
world a smaller place, with video conferencing between 
continents a routine par t  of transatlantic communication, so  one of 
the more negative responses to the push  towards globalisation has 
been a retreat into ethnic nationalism amongst some communities. 
The current (1999) situation in the Balkan States can be  viewed as 
merely the latest, dreadful casualty of attempts to claim a pristine 



ethnic identity and  'belongingness' t o  something local and  
bounded in  the face of a rampant global capital attempting to  
make world citizens of u s  all, erasing ou t  our  differences as  w e  are 
pushed into the miu-ky sludge of global soup.  And throughout the 
Kosovo crisis and  all the other momentous events in  recent 
history, the media have been a constant presence, recording, 
filtering and  thus  constructing those events for u s  (the public), 
functioning as our  proxy as history unfolds before that witness 
lens (for useful commentaries of the news  media's central role 
here, see Timstall 1994, MacGregor 1997, Wolfsfeld 1997, Herman 
& McChesney 1997, Mickunas & Pilotta 1998, Jensen 1998). And  
much of the struggle for territory and 'racial' purity is predicated 
on  precisely a rejection of the totalising tendencies to  talk global 
instead of local, to  talk cultural specificity instead of cultural 
pluralism. 

1.2 Thinking about 'race' and difference 

From the theorising of scholars such as  Stuart Hall (for example 
1980, 1988,1991, 1992) and Paul Gilroy (1987, 1993) to  the artefacts 
produced by 'minority' filmmakers such as Ngozi Unwurah, Julie 
Dash or Gurinder Chadha, the ambiguities and  ambivalences of 
living through and  with difference - and  here 1 a m  talking 
specifically about ethnic and  'racial' difference - and of making 
multiple identifications, are held in  careful balance, sometimes 
this, sometimes that. The places which are occupied as a 
consequence of living in  two cultures, a n d  particularly the spaces 
between the places, have been fruitful sites for exploration and  
negotiation of hybrid identities within media production and  
numerous practitioners have thoughtfully articulated their own 
experiences in  their own work, pursuing precisely those equivocal 
themes and  making some of them their own  (Malik 1994). 

1.3 'Race' and television 

As that most popular of popular media, television, where 
programmes manifest as a set of discrete institutional practices. 



plays a significant role in  the way in which audiences vinderstand 
the social world. The ways in which programme-nnakers choose to  
represent particular communities in  particular ways serve to 
reinforce ideas about cultural 'norms' and behaviours which, over 
time and with repeated articulation, become seen simply as 
incontrovertible 'truths.'  In an  environment conspicuously 
dominated by  the visual image and where those images 
themselves are increasingly controlled by  very few individuals 
(Franklin 1997, Ginneken 1997, Boyd Barrett & Tantanen eds. 
1998), what  is n o w  at stake is not simply the representational 
image itself bu t  rather what  it connotes in  the social world, its 
meaning and value for citizens and  the social order more 
generally. 

The implications of a hundred years of minority ethnic 
communities being represented in  the media by  white people, 
constructed out  of nothing more informed than their own, largely 
prejudiced, perspectives have only recently begun to  be  
addressed. What does it mean that a n  obviously subordinated 
minority - the situation of most  minority ethnic communities 
living in Western societies at least - have been consistently 
portrayed by  a white professional elite operating f rom a position 
of domination with only the bloodied history of 500 years of 
colonialism to  influence their thinking about 'race' and ethnicity? 

If w e  have moved away f rom the view that the media performs 
merely a propaganda function and that we, as media consumers, 
simply sit passively on  drinking in  the message, it is surely not  
too controversial to  suggest that the media, by their framing of this 
event, rather than  that event, at least tell u s  what  to  think  about if 
not  what to  think. If most media products are inscribed with the 
same set of cultural assumptions (and prejudices) because their 
producers share the same cultural experiences, then those 
underlying norms and values which may well be  hidden bu t  
nonetheless exist, are transmitted as  an  unself-conscious and 
unproblematic 'norm,'  the barometer against which deviant 
'others' are measured. But when w e  see a representation of 
blackness, it does not  describe the actuality of being black bu t  
rather references a particular way of thinking about blackness. In 



other words, it is i\ot about  being black bu t  about being  thought of 
as black. Although it is clear that different types of image produce 
greater or lesser degrees of 'truthfulness,'  still less 'reality/ and  
are differentially close or distant i n  appearance to  optical 
impressions, n o  image is other than a social construction viewed 
f rom a particular perspective and situated in a particular historical 
moment. 'The politics of representation considers the changing 
institutions which govern the encounters between constructed 
images and  constructing eyes' (King 1992:132). 

1.4 'Race' and the audience 

The ways in  which media researchers have thought about 
something caUed ' the audience' has changed significantly over the 
past f ew decades (Ross 1996, McQuail 1997). From an early 
preoccupation with the propagandist functions of mass media, 
identifying a largely passive audience which indiscriminately 
constimed whatever messages the media gave them, that is, the 
one-way flow or hypodermic needle model  (Lazarsfeld et al. 1944, 
Katz 1959), media theorists began to  move towards a perception 
of the audience as more active and individuated, negotiating 
television meanings in a self-reflexive manner and  bringing to 
their televisual experience all manner of personal beliefs and  
values (see, for example. Hall 1980; Morley 1980, 1986). What  
these theories suggested was  that w e  should stop thinking about a 
'mass'  audience and  instead consider audiences a s  comprising 
much smaller, discrete viewing segments and event audiences 
comprising n o  more than a set of individual viewers all watching 
the same show but  not  sharing anything else in  common. More 
recently, theoretical (and indeed empirical) work on  ' the audience' 
has returned to  some of the more problematic aspects of audience 
'effect' and revisited some of the old orthodoxies around 
involvement and  negotiation (Corner 1995; Reeves & Nass 1996; 
Nightingale 1996; Edelstein 1997; Webster & Phalen 1997; 
Dickinson et al. eds., 1998) and  considered the n e w  ways  in  which 
w e  can think about the audience in question (Ang 1996; Croteau & 
Hoynes 1997; Alasuutari ed., 1999; Seiter 1999). In some ways, the 
reinvention of the 'couch potato,' albeit one w h o  is a distinctive 



and unique entity, would seem to return u s  to those early theories 
of viewer passivity, bu t  the crucial difference n o w  is that viewers 
are assumed to be  much more sophisticated in their ability to  
' read off  meanings f rom televisual texts. Not  for them an 
unthinking and  uncritical ingestion of mass mediated products 
but  rather a Pandora's Box of possible meanings, meanings 
moreover which they make, which they choose, depending on 
their own personal and individual textual reading. 

Whilst it may  be  true that w e  are all, really, interacting with the 
television screen in  ways which are in addition to simply 
exercising choice by the repeated stab a t  the remote control 
channel changer, it has yet to  be  proven that our actual behaviour, 
as viewers and  as a collective audience has changed in 
fundamental ways (Seiter 1999). And in  any case, there remains a 
belief amongst some communities that the kinds of media 
representation which are broadcast do  have effects on individual 
audience members, so  that it is possible to  talk about 'audience 
effect' (Ross 1997). Work that I have undertaken with minority 
ethnic viewers makes very clear findings that many  black people 
believe that the portrayal of minority ethnic individuals and 
groups has an  impact on  the way in  which white people deal with 
minority ethnic communities in  real life. In other words, that there 
is a direct cause and effect between media message and  social 
behaviour. 

2. The research problematic 

2.1 Background 

Although two  of the four  main British television channels have 
discrete departments dedicated to  producing a n d / o r  
commissioning programmes for black minority viewers, the 
attitudes and beliefs of those viewers have never (before) been 
canvassed in  any systematic way. Unlike in  America, where 
concern over the representation of non-white Americans (for 
example, Wilson 11 & Gutierrez 1995; Gray 1995; Campbell 1995; 



Hooks 1996; Dennis & Pease, eds. 1997; Gandy Jnr. 1998) has  
provoked a number of studies into the views of minority 
communities (Fife 1987; Gray 1989, 1995; Ziegler & White 1990), 
private and piecemeal public protest amongst minority ethnic 
viewers in Britain and  a growing body of work which looks at the 
representation of minority ethnic commtmities in  mass media (for 
example Hartmann & Husband 1974, Ross 1996, Young 1996) has  
not been followed by  concerted institutional action. 

The research project on  which this essay is based,i therefore, 
represents a n  almost unprecedented exploration of a great 
diversity of minority ethnic voices articulating a variety of views 
on the ways in which 'race' and  ethnicity are represented, bu t  
whose views nonetheless cohere in consensus around a number of 
highly significant and  important aspects of minority ethnic 
representation. Apart f rom a small and  localised s tudy of Asian 
media consumers in  Leicester (Halloran 1998) and a very 
interesting account of minority media producers (Cottle 1997), the 
remainder of this essay focuses on  the findings of a unique study 
of minority ethnic audiences undertaken in  1995/6. 

The discussion which follows, then, makes a fundamental 
assumption, that diversity i n /  and difference exists, both as  
rhetorical device and, as importantly, lived reality. But 1 also 
want  t o  state, categorically, that m y  position is informed by  a 
belief that there are messages and images which, through their 
repetitive display and  unproblematic usage, promote a particular 
imderstanding of minority ethnic communities which impact 
negatively on  white viewers and influence their thinking about 
minority ethnic communities in their own  social world. Moreover, 
that those words and  images have the  same impact on  many 
members of white mainstream society such that it is possible to  
talk about their reception by  a n  audience, not just by  individual 
viewers. In other words, media  does matter. 

As I do  believe that it is possible to comprehend of a n  audience 
segment, a t  least, if not  the homogeneous audience which w e  used 
to think exist, I therefore also believe that there is value in  

^ The research study w a s  carried out  principally b y  m e  wi th  support  f r o m  Professor Annabelle 
Sreberny, to w h o m  I a m  most  grateful a n d  whose  input  I acknowledge. 



working with groups of audiences w h o  share particular 
characteristics and  w h o  also believe that the sharing of a 
particiilar characteristic makes it possible to  talk of them as an  
audience sub-set which, for m y  purposes, is the sub-set of 
minority ethnic viewers. It is the views of members of this group 
of media consumers which inform the remainder of this essay 
which captures not  just the sense of 'we '  bu t  also the T voice 
which all too often gets obscured in  the rush  to  try and  give 
weight to  a particular view by discussing the particular issue in  
aggregate terms. The discussion considers the ways in  which 
minority ethnic viewers interact with television images and 
explores the perceptions which members of different minority 
ethnic groups hold towards mainstream televisual output. 

2.2 Research Methodology 

In 1995, the BBC commissioned the Centre for Mass 
Communication Research a t  Leicester University to  undertake an  
audience reception study with minority ethnic audiences in  order 
to identify h o w  such viewers regarded the portrayal of 'race' and 
ethnicity on  television and their views on  the way in  which 
minority ethnic commimities were portrayed across the spectrum 
of TV programming, to  include both fictional and  factual shows. 

It is notoriously difficult, if not completely invidious, to  try and 
identify 'representatives' of any group, let alone attempt to  locate 
'typical' Black or Asian^ viewers and indeed, par t  of the explicit 
strategy of the baseline study was precisely to  explode the notion 
of a homogenous 'black' commvmity and to  speak instead of 
diverse and multiple identifications.^ The research team, together 
with the BBC, therefore decided to  advertise for participants, thus 
ensuring that respondents self-identified as fitting the criteria for 

2 For the purposes  of brevity a n d  the particularities of discussing 'race'  and  ethnicity in  a British 
context, the  remainder of this essay will use  the terms 'Black' a n d  'Asian'  to provide a crude bu t  
pragmatic description of the two  principal minority ethnic communities living in  Britain, where  
'Black' refers to  individuals of African, African Caribbean descent a n d  'Asian'  refers to  individuals 
primarily of Indian, Pakistani o r  Bangladeshi descent. 

3 In Britain, approximately 5.5 percent (3 million) of the  population are  deemed to  b e  f r o m  
minority ethnic backgrounds: South Asian groups are  the  largest minority (2.6 per  cent), followed by 
the broad category 'black' which includes Black-Caribbean a n d  Black-African peoples (1.6 per  cent). 



inclusion - the advertisements called for 'Black' and  'Asian' 
viewers to  take part  in  a study about television and  'race.' Using 
census data, 10 locations^ were selected which h a d  significant 
concentrations of Britain's predominant ethnic minority groups 
and were geographically spread. Approximately 150 community 
groups and  associations were contacted in  these areas and an  
advert was  also placed in  The Voice, Britain's best-selling black 
newspaper to elicit support f rom these t w o  latter communities. It 
should be  noted that most of the respondents to  The Voice advert 
were based in  London, so  the capital city was  the site of a number 
of focus groups. As a result of these two  publicity strategies, 353 
people took part  in  the study, organised in  35 focus groups. The 
ethnic mix of participants largely reflected that of the  minority 
populations in  Britain as a whole, with slightly more than half the 
sample coming f rom Indian, Pakistani or  Bangladeshi 
communities and  sUghtly less than half claiming African, African 
Caribbean or other 'black' identities. 

Once participation had  been agreed with focus group 
organisers - either community workers or  Voice readers - the 
groups were  set u p  and  run  in  community centres or  in private 
residences. All community groups w h o  responded positively to  
the invitation to  take part  in  the study subsequently did so  - no  
selection criteria were used to  include or  reject groups.^ Similarly, 
all individuals w h o  responded to the various advertising 
strategies took part  in  the study, largely b y  attending a local focus 
group or by completing a questionnaire. All participants were 
paid to  take part  in  the study: all completed a short questionnaire 
and most also kept a television diary for seven days prior to  the 
group discussion and  this combination of questionnaire, diary and  
taped interviewed yielded an  abundant and  rich data source. The 
focus groups themselves were facilitated by members of the 
research team and  were tape-recorded.® 

* Bedford, Birmingham, Bradford, Coventry, Glasgow, Lancashire, Leeds, Leicester, Manchester 
and  Nottingham. 

5 Most of the  focus groups  took place in England, al though one  g roup  of Chinese w o m e n  were  
interviewed in Scotland. 

® Most of the focus g roups  lasted approximately two  hours,  al though some were  shorter and  a 
few were  m u c h  longer. 



What follows is a discussion of the main findings of this study, 
together with some thoughts on  h o w  the reactions of minority 
ethnic audiences towards television might be  usefully 
incorporated into broadcasting policy in the future.  Quotes have 
been taken f rom the group interview transcripts and all names 
have been changed to protect the anonymity of respondents. 

3. Mainstream programming and minority ethnic 
characterisations 

All the focus groups began by discussing participants' favotirite 
programmes and  this general discussion, in  nearly every case, 
proceeded very rapidly to  a consideration of the minority ethnic 
characters in  those shows. Sometimes this happened almost 
immediately, for example if a participant said that s / h e  liked 
programmes which featured minority ethnic people or, more 
usually, when  discussions moved to  the topic of soap operas. 
Whatever the circumstance, a desire to talk about the 
representation of Black and  Asian commxmities in  both fiction and 
non-fiction programmes dominated discussion in  all the focus 
groups and  informed the messages that groups had  for 
broadcasters a t  the end of their deliberations. It is for this reason 
that the substantive element of this essay concentrates on  the very 
specific race-oriented themes which spontaneously emerged f rom 
the group discussion. 

3.1 'Race' as stereotype 

For most viewers, although the number of Black and  Asian people 
on television had  improved over the past few years, there was  still 
dissatisfaction with the range of characterisations and  their 
marginalisation in  a so-called multicultural society, particularly in 
programmes set in  geographical locations where minority ethnic 
communities are highly visible in 'real' life bu t  almost entirely 
absent in  fictional programming. 



There are two issues here. Firstly we're negated by our absence: in a whole 
range of programming we just don't appear. Then when black people are 
shown, it's all crime and disaster. Things like EastEnders try but there are so 
many things wrong with so many of its black characters. ('Josie/ London) 

A niimber of specific criticisms about  Black a n d  Asian 
characterisations in  mainstream programmes emerged f r o m  the 
s tudy which can b e  described as  follows. Characters are  rarely 
perceived as  realistic, are  never properly integrated into the 
community they inhabit a n d  are  mostly peripheral t o  the  main  
action. When  the viewer  is allowed into a Black or  Asian 
character's home,  there is n o  ornament  or  decoration or  picture 
which suggests the  personality o r  history of its incumbent.  
Crucially, there is nothing culturally distinctive i n  their homes,  n o  
signs of a provenance outside  white mainstream culture. Wha t  
often irritated viewers w a s  a lack of cultural authenticity, where  
Muslim characters h a d  H i n d u  names  or  where  a Caribbean elder 
w a s  seen eating the  'wrong '  food or  where  individuals are  shown  
doing something completely against w h a t  viewers believed t o  b e  
the  'acceptable' cultural norms.  

3.2 Characters i n  two-dimensions 

As a matter  of routine. Black a n d  Asian characters are  rarely 
shown associating wi th  other members  of their family, s o  they are  
never allowed t o  develop as  fully-rounded characters wi th  
mothers  a n d  fathers, partners, sisters, children. They are  destined 
to  act o u t  stereotypical roles which d o  not  reflect the  broad  
diversity of ' real '  experiences. Where are the  Asian doctors. Black 
lawyers a n d  accountants i n  small screen visions of 'multicultural '  
Britain? Where  is  that reality represented? The exception t o  this 
kind of isolation is w h e n  a n  entire family is introduced into a 
programme's  storyline, b u t  even here they are never  allowed t o  b e  
an  ordinary family, b u t  m u s t  always be  the  Black or  Asian fanuly. 
There is always something distinctive about  them, something 
deviant a n d  they  are never allowed t o  stay in  the  cast for  too  long. 

For Asian audiences especially, there were  considerable a n d  
strong differences of opinion over 'Asian'  characters in  soaps  i n  



ways which were not  replicated in  discussions with Black viewers. 
Broadly, the divisions were between older Asian viewers who  
believe that characters are often too westernised, whereas younger 
people feel that they represent more realistic portraits and  show 
clearly the synergies between different cultural communities. 
Gillespie's work with young Ptmjabis in London found exactly the 
same contradictions in operation between her  interviewees and 
their parents (Gillespie 1992,1995). 

It is interesting to note that many of the older South Asian 
respondents liked Australian soap imports such as  Neighbours and 
Home and Away in preference to  their more 'realistic' British 
counterparts precisely because they perceived them to  be  'safe' 
and 'nice' with ' no  sex or bad language.' But of course, this is the 
safety of the highly sanitised and considerably distanced 'other:' 
Neighbours n o  more represents a n  authentic Australian reality 
than  Cosby reflects actual American society and  the abiding power 
of racist colonial discourse is subtly encoded to  insinuate itself as 
cultural norm. Where are the stories of 'ordinary' Aboriginal 
peoples or Torres Straits Islanders in  the rosy world of Ramsey 
Street?'' Where are the storylines of Anglo-Asian relationships 
which are so  troubling Prime Minister John Howard's  
administration in  real-time Australia? Many of the younger South 
Asian viewers in the study, on the other hand,  liked watching 
British soaps for precisely the reason that they could be  used to 
rehearse possible strategies in  their own  lives, looking to  soap 
narratives to gauge the boxmds of 'acceptable' behaviour. Some 
mentioned wanting their parents to  watch soaps with them so that 
they could understand some of the complexities of their own  lives 
without their having to  raise issues more explicitly themselves. 

I don't like those attitudes because programmes have very negative effects. We 
are Asian and our culture is very different and those stories go against our 
culture. In EastEnders, something happened to the Asian family which doesn't 
happen in all families and this might be an encouragement to teenagers. 
Television shouldn't show that because it is a medium which should be giving 
us good programmes with moral values. ( ' S h i r e e n /  B i r m i n g h a m )  

7 See Jakubowicz, ed., 1994. 



With Gila and Sanjay, they are very westernised and we're nothing like that. 
They are trying to change us into westerners which we're not. They shouldn't 
do that. They should leave us to be ourselves. In that way, the message gets 
across to people that they have their ways and we have ours. ( ' S o u r a y y a /  
Leices ter )  

I think Gita and Sanjay are quite realistic. Their stories really describe what 
it's like. But Gita can be a bit dull sometimes. ('Farida/ Birmingham) 

Where's the Caribbean food, the rice and peas? They've got Jules Tavemier, the 
grandfather eating beans on toast. They don't eat that in Trinidad. ( ' A m \ e /  
L o n d o n )  

3.3 The ubiquity of 'racism' i n  storylines 

As well as  criticisms a round  specific characters a n d  character 
types, there w a s  also concern over the  storylines i n  which Black 
a n d  Asian characters feature. Racism is regularly rehearsed a s  a 
suitable topic i n  soaps, driven a s  they are  b y  controversy a n d  
melodrama. While m a n y  viewers are quite satisfied wi th  t he  u se  
of themes such a s  racism a n d  discrimination within narratives, 
believing that  the  introduction of such  themes i n  storylines 
enables the  issues to  b e  played out  i n  ways  which are  'safe' for  the 
majority audience, there are  resentments about  the  w a y  i n  which 
minority ethnic characters are  then m a d e  to  deal wi th  situations. 

You remember when they [EastEnders] had that problem with the skinheads 
and all they did was to have Alan, Steve and Sanjay getting drunk. That's not 
very positive. It really irritated me. Waiting around until midnight with a 
baseball bat. That was a very negative portrayal of how black people handle 
racism, getting out a bottle of cinzano bianco and knocking it back. It was 
really bad. ( ' J a n e t /  L o n d o n )  

Amongst  African Caribbean viewers, there were  very strong 
criticisms that  in  popular  police series like The Bill, the  minority 
ethnic characters are  nearly always criminals of some kind.  When  
minority ethnic police officers do figiire prominently, i t  is usually 
because 'race' is a theme in  a particular episode o r  else they have  
been drafted i n  t o  deal wi th  a problem in  a particular minority 
ethnic community,  bringing wi th  them their first-hand knowledge 



of 'their own '  people and  having to  r u n  the usual gamut of abuse 
f rom the 'black' criminal fraternity. 

3.4 On-screen relationships: black-on-black as taboo 

In most  shows, particularly soaps, minority ethnic characters are 
usually shown with white partners. O n  the very rare occasions 
when minority ethnic actors are 'allowed' to have 'black' partners 
on screen, the woman is considerably paler cind is usually so  light-
skirmed and  European-featured that she is practically white. 
While it might seem rather distasteful to  interrogate and  criticise 
characterisations to this degree of detail, minority ethnic viewers 
view such casting strategies as  deliberate rather than accidental 
devices which contribute to their subordination through 
privileging 'whiteness' as  the ultimate goal. There were two main 
reasons which viewers believe underlie decisions to  pair minority 
ethnic characters with white (or near white) partners. Firstly, 
because the possible 'threat' of their blackness is neutralised and 
domesticated by  their involvement with a white partner which 
makes them more acceptable to white viewers. In addition, there 
is a belief that most  (white) scriptwriters have n o  idea about black-
on-black relationships, so  they script stories based on  what  they 
do know and write storylines for white couples and hope that 
they will fit. 

Although such black-white relations were generally regarded 
negatively, this was not  the only reading as the following dialogue 
sequence shows, generated during one of the London-based 
discussion groups. The two speakers are both women and there 
are a number of important issues which come out  of the exchange. 
The point about putting white audiences off by  seeing a minority 
ethnic couple is not borne out by the evidence bu t  is clearly 
something that the speaker feels is important. 

I think they've got Alan and the white woman in EastEnders because if you 
look at the East End, there are a lot of mixed relationships and that's what 
they're trying to show. ( ' Sa r ah ' )  



They can show mixed relationships, OK, but they should also have black on 
black relationships as well. ( 'Lo la ' )  

But that could put people ojf watching. I mix with a lot of real East Enders. 
Some are all right but a lot are racist. ( ' Sa r ah ' )  

Although Alan's character is rather weak and  negative and  h e  
never has  a permanent job, his role as father and  stepfather is a 
very positive aspect of his character and  h e  takes his paternal 
duties seriously by being around his children, looking after them 
and treating them all as  his own in a n  extremely caring and  
nurturing way. It is troubling, therefore, that even this element of 
his character is roundly dismissed as fantasy, ' a  black guy just 
wouldn' t  stay around for those kids,' or  worse. 

Alan's character is probably credible for a white audience, but it's very painful 
for young black children to see this man, a black man, acting as stepfather to 
white children when they know that there's no one acting like a caring father to 
them, as black children. ('Claudine,' London) 

Much of the criticism around minority ethnic characters relates to  
what  viewers believe to  be  the lack of fit between the ethnicity of 
characters and  that of writers, producers, editors and other 
members of programme production teams, as well as  a more 
vaguely articulated view which could be  loosely described as 
institutional racism. Crucially, if most people working in  
television are white, then there are necessarily going to  be  
problems in  developing credible minority ethnic characters 
because productions will be  shaped and informed by  the cultural 
baggage of a colonial history. 

I think it's a bit sinister. People know how powerful the media are. They know 
how to send out subliminal messages, even through the simplest scenes on the 
telly. They know exactly what they're doing. ( ' S h i r l e y /  L o n d o n )  

I cannot think of a single TV programme from this country where I have seen 
the major role taken by a black person and this is a problem. They use television 
in a racist, stereotypical way to keep our people down and flood us with sad and 
bad news. ( ' J o e /  L o n d o n )  

There was  a strong belief amongst participants in  nearly all 
groups, that writers simply have n o  idea of the real lives of 
minority ethnic communities and have even less interest in  



finding out. It was  often the case for these viewers, that attention 
to detail was  missing, for example, developing a specifically 
Hindu character and then showing her or h im on  their way  to the 
mosque. Although it seems a small inaccuracy, and  highly 
unlikely to  be  picked u p  by  a white viewer, it signals among 
minority ethivic audiences a disregard and disrespect for cultural 
veracity which in  turn reflects the low value attached to the 
portrayal of authentic and  credible minority ethnic characters. 
Even minority ethnic writers will not  necessarily write more 
authentic characterisations, either because they are removed, for 
reasons of class, education, lifestyle and  so on, f rom the particular 
community about which they are writing or  because they will not  
be  'allowed' to  deliver more diverse portraits because 
broadcasters prefer to retain their prejudices for themselves and 
their audiences. For some, though, being 'black' was  not  essential 
to writing a n  authentic 'black' character because what  was  more 
important was  their ability to  write well. 

3.5 The mainstream (white) audience and images of 'race' 

Viewers in all the focus groups believe that white people are 
greatly influenced by the types of black minority images they see 
on television because they have very limited knowledge of 
African, Caribbean, South Asian and other minority ethnic 
communities. This perception is, to some extent, borne out  by a 
number of studies which have looked a t  white audiences and 
'black' images (see for example Ross 1992, Broadcasting Standards 
Council 1992). For minority ethnic viewers in  this study, the 
largely stereotypical portraits which emerge f rom both fictional 
and factual programmes, f rom soaps to  news, serve to  reinforce 
the prejudices that pervade the white consciousness already and 
impact on viewers w h o  are often a little too ready to believe the 
worst. 

Telemsion reinforces their prejudices. They have been socialised into thinking 
that black people are inferior, less intelligent. They shouldn't bias the white 
majority against us, but that's what they do. ( ' S t e v e /  L o n d o n )  



When something terrible comes on the news, a mugging or a rape, I'm only 

listening for what colour the assailant is. If he's black I think, oh no. If he's 

white I breathe a sigh of relief. I think we all do. ( ' C a r o l /  N o t t i n g h a m )  

One of the issues which most concerned Black and  Asian viewers 
was the way in which television has a tendency to  slide into a 
homogenising 'blackness/ If distinctions are made  between 
different minority ethnic groups, they are generally made  between 
the crude categories of 'Black' and 'Asian/® Hindu  and Sikh 
groups were especially keen to  define their own  specific cultural 
context and were highly critical of the way  in  which the 
boundaries between different South Asian cultures were 
constantly blurred. For them, the crucial issue was  that they did 
not want  to  be associated with Islam a n d  what  they considered to  
be extremist and  fundamentalist views. Similarly, the African 
groups were depressed with the way  in  which 'black' was  
increasingly taken to mean Caribbean and  that Africa was only 
ever invoked in  the context of disaster or  killing. They did not  
want  to be  associated with Jamaica and 'yardie' culture and were 
dismissive of 'Caribbean' comics w h o  constantly poke f u n  at 
Africans. 

Many viewers beUeve that the way in  which minority ethnic 
groups are portrayed on  television not  only has a negative effect 
on white viewers, bu t  also affects their own  communities in  very 
unhelpful ways too. The lack of positive role models and  the way  
in which minority ethnic characters are routinely stereotyped 
contribute to  feelings of low self-esteem and failure. Almost 
without exception. Black and Asian viewers did not  feel that they 
were valued as a specific viewing public; they did not  feel that 
their viewing needs were being met; and  they did  not  feel that 
they were getting value for money f rom the licence fee. 

Because most Black and  Asian children are n o w  born in  Britain 
(Modood et.al. 1997), their knowledge of 'home'  is very limited, 
gleaned f rom what  their relatives tell them and, of course, what  
they see o n  television. Viewers reported sadness at the reaction of 

® And of course I a m  acutely aware  of m y  owr\ culpability in using this crude shorthand, 
although it is ha rd  to b e  culturally specific w h e n  the variety of ethnic a n d  racial descriptors which 
individuals apply  to themselves r u n  into more  than  20 categories. 



their children to  their homelands of Africa, India or  Pakistan 
which, because the media's pcirtictilar slant o n  the developing 
world tends to be  negative, making young people feel ashamed of 
the 'backwardness' of their countries. 

M y  children were born in this country and don't know anything directly of 
Africa. What they see of black people on TV forms a bad picture in their head 
about the country where I was born. ( 'Su la , '  M a n c h e s t e r )  

4. Where next for TV2000? 

Viewers commented that disparate Black and Asian communities 
are nearly always homogenised into a totalising and 
indiscriminate 'blackness.' African Caribbean viewers believe that 
their commtmities are constantly pathologised as criminal and  
feckless, abounding with street robbers, dope-dealers and  welfare-
scrounging single mothers. Indian, Pakistani and Bangladeshi 
viewers criticise the disaster-orientation of much of the 
programming which focuses on the developing world and  the 
preoccupation with exploring attachments to  cultural traditions, 
such as arranged marriages and the dowry system which are 
deemed inappropriate in  a Western context. For all these viewers, 
'multicultural' has  come to  mean cultural homogeneity, a 
proliferation of uni-cultures into which all their disparate and 
diverse voices, interests, views, identifications and practices 
dissolve into a formless mass of stereotypical essences - this is 
what  Caribbean people are like; this is what  Asian people do. What 
participants in  this study want, then, is a recognition of their 
difference to  each other, to  mark out  their own  distinctiveness 
f rom all the others w h o  might be  squashed in under  the generic 
terms 'Black' or 'Asian.' 

Minority ethnic communities are visible in television spaces in 
two discrete ways. Firstly, in mainstream programmes where 
stereotyping and caricature are the main criticisms. Second, in 
multicultural programming strands where they are effectively 
denied access to  the public mainstieam space by  having to speak 
f rom the more private and  marginal space of the 'multicultural.' If 



television is a public space for us, the viewers, then public space-
changing strategies must  be  instigated t o  make that space a more 
representative and  accessible one for television's many and  
diverse publics. 

The crucial point is  that there is more to  life for minority ethnic 
groups than their engagement with a black-as-victim or  black-as 
problem discourse. What  they want  f r o m  television is a fair 
reflection of all their complex diversity, not  simply exchanging 
negative with positive frames bu t  replacing both with a 
framework of reality. There is a n  aching desire for minority ethnic 
characters to  be  created and given storylines which recognise their 
humanity, not  simply their 'blackness' and  difference to  white 
people (Daniels 1990). It is precisely because there are so  f ew 
minority ethnic characters in  mainstream programming that each 
one must  be subject to an  unbearable scrutiny by  audiences w h o  
criticise each one for what  it is not, each one forced to  stand as 
emblem of a generalisable 'blackness' for white audiences w h o  are 
without any counter-intuition to  combat the stereotypes. 

While Black and Asian viewers were, on  the whole, pleased to 
be given the opportunity to express their views about television, 
they were sceptical that broadcasters would  actually d o  anything 
concrete as  a result of their reactions and  suggestions. But if 
broadcasters are serious in  their commitment to represent the full 
plurality of the audience, to  respond to  the viewing needs of all 
their diverse constituents, then the voice of the viewer mus t  be 
attended to. As Simmonds argues forcefully when  discussing 
African Caribbean and African American women in film 
narratives, debates around 'black' representation mus t  locate 
'black' voices a t  their centre, they mus t  include black people 
themselves in those discussions (Simmonds 1992). One  of the 
most significant issues to arise f rom this study was  the question of 
balance, whether it was  minority ethnic characterisations in  
mainstream popular programming or the  focus a n d  orientation of 
documentary series allegedly catering for minority ethnic viewers 
or treating with 'black' issues/problems. If w e  accept the primary 
role of the media, and particularly television, in  meeting our 



demands for entertainment and information,^ then w e  mus t  also 
acknowledge the significance of the media's combined power in 
selecting products for our consumption. Moreover, if, as Kellner 
(1990) suggests, television stands at the centre of oiir symbolic 
universe providing repetitive and  mythical celebrations of 
dominant ideologies, then ways must  be  found to rupture, subvert 
and challenge that hegemonic orthodoxy in  order to let in the 
sweet sounds of other singers and other songs. 

5. Implications for a global research agenda 

Although the focus of this essay has  been on  minority ethnic 
viewers in Britain, the broad issues around minority 
representation which have emerged are, arguably, generalisable to 
wider contexts. Of crucial concern is, w h o  has  control over the 
image and in  whose likeness is that image constructed? It is 
everywhere the complaint that images of one 'category,' say, 
Pakistani women or gay men or older people are imagined f rom 
the second-hand experience of an  entirely other 'category,' say 
English men  or straight women or young people. Don't  just 
imagine, ask the folks concerned! 

The rise of various minority ethnic media around the world^® 
demonstrates a clear supply-side response by  ethnic communities 
to  see alternative images (of themselves) to  those currently 
provided b y  mainstream, majority media (see also Cottle 1997). 
However, what  is of equal importance is the value placed by  all 
writers/producers/directors on cultural authenticity and 
diversity. It is not  feasible for characters to  be  written only by 
individuals w h o  share identical characteristics, bu t  it is possible to 
ensure that basic details are correct. 

Perhaps the conventions of documentary and news genres 
mean that it is mostly 'bad '  events and situations which reach our 
TV screens, bu t  a balance can nonetheless be  maintained by 

9 I would  a rgue  that it is rather less successful wher\ it comes to fulfilling Lord Keith's third 
stated objective for  television - education 

See for  example Riggins ed. 1992; Dowmunt  ed.  1993; Husband ed. 1994. 



working a bit harder to  discover more positive/ diverse 
developments taking place in  the world and a t  the  very least 
canvassing views amongst local people w h o  live the  (West's) news 
every day. Where are the reports f r o m  indigenous news crews 
reporting on  what  is happening on  their o w n  ground, in  their own  
backyard and about which they have more than a passing 
interest? 

Most of the dissatisfactions expressed by  minority ethnic 
viewers in  this study have a n  application in many other multi
ethnic societies; they are not  merely British complaints bu t  the 
cries of Diaspora commimities around the globe whose lives are 
routinely constructed by  the mainstream majority media ou t  of 
nothing more concrete than their ovm imaginings. If the  media d o  
not tell u s  what to  think, they set the agenda on  wha t  w e  should 
think about. If the media, and  television in  particular, thinks of 
themselves as  presenting a window o n  the world and  reflecting 
reality, w e  have to ask, whose world? whose reality? whose truth? 

The agenda that the research participants constructed for the 
BBC to  consider, and  the discussion above summarises the points 
made, comprises set of issues which are not  impossible to  tackle: 
what  is required is commitment and motivation and, in  the words 
of many respondents, a respect for a significant segment of the 
viewing public w h o  pay  their licence fee like everyone else and 
who  have a right to have their voices no t  just heard bu t  listened 
to. 
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Chapter Nine: 

'What Foundations for the Management 
of Cultural Pluralism?' 

Michael Banton 

1. Introduction 

The idea of cultural pluralism first appeared in  social science as 
the ideological expression of a desire to  resist assimilation and  
preserve certain group characteristics.* Its dimensions as  a 
'problem' to be  'managed'  have been the subject of a report by  Dr. 
Janina W. Dacyl (1995). In seeking foundations for the advocacy of 
cultural pluralism, this essay turns, as  she did, to human  rights 
law. During the last quarter-century this law has  recognised 
certain cultural rights and certain rights of individuals belonging 
to minorities, bu t  social scientists have not  perceived the 
relevance of this to  their studies of inter-group relations. Though 
human rights lawyers appreciate the data banks assembled by  
social scientists, the conceptual gap between the two  kinds of 
specialists is great, and they scarcely ever meet or  communicate 
with one another. A UNESCO programme in this area could 
usefully seek to  remedy this deficiency and  encourage social 
scientists to take a n  interest in the way  the law is developing. 



Some recent work in  political pMosophy  occupies a middle 
ground (e.g. Kymlicka 1995) and could help attempts to  bridge the 
gap-

Anyone w h o  wishes to contribute to the enterprise mus t  first 
understand the institutions though which human rights are 
formulated and implemented (UN 1994). This essay offers a short 
introduction to  those institutions and the context in  which they 
operate. So far as  possible, it follows a chronological sequence. 

2. The two sources of UN authority 
'Determined to save succeeding generations from the scourge of war,' 
the representatives of forty six governments agreed in  1945 to  the 
Charter of the United Nations and established a n  organisation of 
that name. Article 55 of the Charter declares that the U N  shall 
promote  'universal respect for, and observance of, human rights and 
fundamental freedoms for all without distinction as to race, sex, 
language or religion.' This is binding on  all member states and  is 
the first source of authority for U N  action. It has  enabled the 
General Assembly to  adopt other declarations binding upon  
member states, such as the Declaration on  Principles of 
International Law concerning Friendly Relations and  Co
operation among States in  accordance with the Charter of the 
United Nations. The United Nations n o w  comprises a family of 
institutions, including large bodies like the U N  Educational, 
Scientific and  Cultural Organization (UNESCO), the International 
Labour Organization, the World Health Organization, and  smaller 
ones like the International Migration Organization. By 1995 the 
number of U N  member states h a d  grown to  185. 

In 1948 the General Assembly adopted the Universal 
Declaration of Human  Rights which recognised certain 'equal and 
inalienable rights of all members of the human family' as rights which 
were prior to  governments and could not  be  diminished even by 
the decisions of democratically-elected legislatures. The rights 
listed in the Universal Declaration were translated into legal 
obligatioris by  the two covenants (the International Covenant on  



Economic, Social and Cultural Rights and the International 
Covenant on  Civil and Political Rights) which bind only the 
contracting parties. Other rights (in respect of racial 
discrimination, discrimination against women, torture, and  the 
rights of the child) are protected by  more specialised human 
rights treaties which also create obligations for the contracting 
parties. The second source of authority for U N  action in  the field 
of human  rights lies in  these treaties. Some of them permit a n  
individual w h o  believes that h e  or she has not  received the 
promised protections to petition the treaty monitoring body, 
which can then issue an  opinion on the complaint. 

At this point it is relevant to  recall that in  1948 the General 
Assembly suggested to  UNESCO that it initiate 'a programme of 
disseminating scientific facts designed to remove what is commonly 
known as racial prejudice.' A series of booklets were published to  
this end and four  expert meetings convened. These led to the 
adoption in  1978 by  its General Conference (a body representing 
all member states) of the Declaration on  Race and  Racial 
Prejudice. The same Conference also adopted the Declaration on  
Fundamental Principles concerning the Contribution of the Mass 
Media to  Strengthening Peace and  International Understanding, 
to the Promotion of Human  Rights and to countering Racialism, 
Apartheid and Incitement to  War (UN 1993: 126-39). A n  earlier 
conference h a d  adopted the Convention against Discrimination in  
Education (UN 1993:101-107). 

In 1965 the General Assembly adopted the first of the 
specialised human rights treaties, the International Convention on  
the Elimination of All Forms of Racial Discrimination, t o  which 
150 states are n o w  party. Adoption was possible because racial 
discrimination was  widely regarded as a pathological form caused 
either by  the dissemination of doctrines of racial equality or by  
colonialism. The dissemination of such doctrines could be  made  
punishable, colonies could be given independence, and  in this 
way discrimination could be  'speedily' eliminated. The 
Convention was  based o n  some questionable sociology (Banton 
1996:67-71). The most recent of the specialised treaties is the 
International Convention on  the Protection of the Rights of All 



Migrant Workers and Members of their Families, adopted in 1990, 
which will come into force when it has been ratified by  twenty 
states. Since it sets very high standards of protection it may never 
be ratified by  enough migrant-receiving states to become effective. 

Especially since 1989, the quickening pace of globalization has 
created new tasks for international bodies. There has  been a great 
increase in the mobility of capital as manufacturers in high-wage 
countries have moved production to low-wage countries, to  the 
dismay of their former employees. The mobility of labour has  also 
increased, to  such a n  extent that UN Conference o n  Population 
and Development in Cairo in 1994 accepted an  estimate of the 
number of international migrants, including refugees, as 
exceeding 125 miUion, about half of them in developing countries. 
For readily understandable reasons, there has been scarcely any 
change in the state boundaries which limit labour mobility, 
despite the conclusion of trade agreements such as the North 
American Free Trade Area. The creation of the European Union 
has removed barriers to  internal labour mobility while tightening 
the controls along the Union's borders. 

The UNs Revised Programme of Action for the Third Decade to 
Combat Racism and Racial Discrimination (1993-2003) invites all 
UN bodies to participate, specifically requesting UNESCO to 
prepare relevant teaching materials (A/RES/49/146, para 11) and 
to collaborate in  a study of the role of the mass media in 
combating racist ideas (Annex para 10). This programme reflects 
some of the changes since the early 1960s. N o w  there is a better 
understanding that racial discrimination is one form of 
discrimination, comparable with sex discrimination and also 
related to  cultural values. Where previously U N  action against 
racial discrimination was seen as a matter for the foreign policies 
of states, the new programme declares that  'the biggest contribution 
to the elimination of racial discrimination will be that which results from 
the actions of States within their own territories.' 

UNESCO did much to  disseminate scientific facts concerning 
the nature of the differences that were called racial. Yet b y  the end 
of the 1960s those w h o  sought an  intellectual justification for 
racial inequality were relying less on  arguments dravm f rom 



biology and were advancing stronger claims about the nature and  
relevance of cultural differences. It is no t  as  simple to  disseminate 
'scientific facts' about the cultural differences, bu t  it is possible, 
using the n e w  media, to draw upon  a relevant body of social 
science knowledge. Specialists in education and  in  youth work 
could advise o n  the methods likely to  be  effective in  reaching 
different sections of the public. 

Within the UN's  charter-based bodies, action on  human  rights 
issues has become increasingly politicised. The Foreign Minister 
of Malaysia has  even proposed the revision of the Universal 
Declaration of Human Rights to  make it better reflect 'Asian 
values.' The attempt of some authoritarian regimes to  represent 
measures for the protection of human rights as  a form of Western 
imperialism was evident at the 53'''' session of the Commission on 
Human Rights held in March-April 1997. A n  account of the 
proceedings prepared by  the International Voluntary Service for 
Human Rights, and  published in  their Human Rights Monitor 37, 
observes that those states most likely to  be  criticised for abuses 
seek election to the Commission so as to use  their position on  it to 
silence criticism. Others are far f rom consistent. Thus the United 
States, which tries so  hard  to get a resolution adopted 
condemning Cuba for abuses, is one of the  only two  states not  to  
have acceded the Convention on the Rights of the Child (the other 
is Somalia which is not  currently in a position to ratify anything). 
In previous years the European Union has tabled a draft  
resolution critical of China, bu t  this time the four  countries 
involved in  the manufacture of the Airbus would no t  support  
such action and the Chinese promptly announced economic 
sanctions against Denmark and the Netherlands for persisting 
with a n  initiative. States of the 'South' are discontented with the 
current international economic order. Being unable to get a 
hearing in  other fora, they use the Commission to retaliate against 
the 'North. '  One  issue they can turn to  their advantage is that of 
racism, so  another world conference on  this subject is n o w  being 
planned. H o w  much attention it might give to racism in the 
former Yugoslavia and Rwanda-Burundi remains to  be  seen. 
According to the  Human Rights Monitor other discussions of 



human  rights issues have also been politicised, even those about 
the rights of the child. The wealthy countries are properly 
criticised for sex tourism bu t  the representatives of Asian states 
are less ready to  discuss the sale of women and girl children. 

The governments of non-European states can accept that 
UNESCO should have a programme about the management of 
cultural pluralism in Europe because this is widely perceived as an  
area in  which Europe is vulnerable to  criticism. Many of these 
same governments have a significant interest in  the sums  of 
money which their migrant workers remit to  their home coimtries 
and therefore d o  not  wish to see them assimilated into the 
receiving societies. At the same time they want  to protect their 
emigrant nationals, so  it was the Turkish government which in  
the Commission pressed for the appointment of a special 
rapporteur o n  racism and  xenophobia hoping to  highlight the 
treatment of Turks in  Germany. Turkey is not  a party to  the Racial 
Discrimination Convention (perhaps because i t  is vulnerable to 
criticism for its treatment of Kurds), so it preferred action under  
the authority of the Charter. 

3. The rhetoric of social science 

In the early years of the twentieth century the word  'assimilation' 
was used t o  denote the process of becoming similar and  this 
meaning is stiU given pride of place in  dictionaries of the English 
language. It has  a secondary meaning as denoting a process of 
absorption, as  in  references to the assimilation of food, and  this 
contributed to  a change in  linguistic usage. When immigrants 
enter a country they have to  change i n  various ways, bu t  the 
receiving society changes also. This was  overlooked in the United 
States when  assimilation came to be  equated with 
Americanisation, in Britain when it was  equated vdth 
Anglicisation, in  Australia with Australianisation, and  so  on, as  if 
all the change was  one-way. 

Forming smaller and weaker groups, the immigrants are bound 
to change more than members of the group which receives them. 



but  they sometimes complain about being expected to  conform to 
the ways of the receiving society when  i t  is no t  necessary that 
they should d o  so. Thus the word assimilation has  acqviired a 
negative connotation and the native parents as  a group are 
sometimes accused of wishing to  assimilate the  immigrants to  
their own  society. There may  be  no  suggestion of any conscious 
policy to  require conformity; an  unconscious expectation of 
conformity can evoke just as much irritation. 

As an  alternative to  assimilation, the concept of integration was  
popularised in  the 1960s. In a famous speech in  1965 the then 
British Home Secretary, Roy Jenkins, said that h e  did not regard 
integration 'as  meaning the loss, by  immigrants of their own  
national characteristics and culture... 1 define integration, not  as  a 
flattening process of assimilation bu t  as  equal opportimity, 
accompanied by  cultural diversity, in  a n  atmosphere of mutual  
tolerance.' Integration is a metaphor, borrowed f rom 
mathematics, to  denote making u p  into a whole. Its weakness as  a 
metaphor is that there are n o  wholes in  social life comparable to  
those in mathematics. What is the unit into which a n  immigrant 
can be  integrated? The nation-state? That is a unit  divided into 
many sub-units. Use of the national language might b e  taken as a 
measure of integration, bu t  there are many individuals, both 
immigrant and non-immigrant, who  speak the national language 
perfectly yet still feel excluded f rom important spheres of the 
society. For some purposes it is integration at the local level 
which matters to  a n  individual; for other purposes, at a national 
level. Social life is too complex to be  represented by  such a 
metaphor. 

Just as the decision whether or  not  to apply for another 
nationality is a matter for each individual immigrant, so  it is for 
each individual to  decide which elements of his or  her homeland 
culture h e  or she wishes to maintain, and  which elements of the 
new country's culture h e  or  she wishes to adopt. Talk of the 
'management' of cultural pluralism has a n  undemocratic sound 
because it does not  indicate w h o  is to undertake the 'managing' 
and on  what  authority. Individual decisions leading to cultural 
maintenance or change reflect a multitude of conditioning 



circumstances and  presstires as  well as individual preferences. 
They occur in  social settings. In the first place, each individual is 
conditioned during socialisation to accept and  maintain the 
cultural values of the parental generation. In situations of 
immigration, that individual is subject to  pressure f rom his or her 
peer group (which may  consist in whole or in  par t  of age-mates of 
similar ethnic origin, or of age-mates native to  the country of 
settlement). Other pressures may come f rom the institutions of a 
consumption-oriented mass society, values communicated 
through the mass media and distinctive youth cultures centred 
upon  ways of enjoying leisure. Styles of dress may b e  very 
important because they can signal the choices individuals have 
made as to the kinds of person they wish to  be, and  to  be  taken 
for. 

Underlying this complex is a conflict of generations. Parents 
always have their own  ideas about h o w children should be 
brought up ,  and the children often react against some of these 
ideas. This conflict is heightened in  situations of immigration. The 
parental generation wants state institutions like schools to 
influence children in  particular ways and to  work for the 
preservation or establishment of a certain kind of society. The 
notion of 'cultural pluralism' as something to b e  'managed, '  when 
applied to situations of immigration, is par t  of this struggle. To 
sketch this struggle in its simplest and most brutal terms, it can be 
pictured as a contest between three parties: firstly, the  native 
parents, that is, the parental generation in  the receiving society, 
may want  the children of immigrants to ignore their parents' 
cultures and grow u p  as undifferentiated members of the 
receiving society; secondly, the  immigrant parents may want  their 
children to  maintain relations with their kinsfolk in  their country 
of origin and retain significant elements of that country's culture 
in their private lives as  citizens of the receiving society; thirdly, 
young people in the  new generation may make their own choices, 
synthesising elements selected f rom a variety of sources. 'Cultural 
pluralism' reflects the wishes of a significant proportion of the 
second group, the immigrant parents, though they have their 



allies in  the  first group, and  among social scientists. It is no t  a 
neutral concept. 

H o w  the line is drawn between the public and  private spheres 
is crucial. In the public sphere all residents and  visitors have to  
conform to  the laws of the land. In the  private sphere they are 
allowed to  d o  as they please provided they do  no t  inconvenience 
others (indeed it is this relaxation of the requirement of 
conformity which defines the boundary between the public and  
the private). Whether matters of reUgious belief belong in the  one 
or the other sphere is usually decided no t  b y  logic b u t  by  politics, 
as the struggles over the legality of abortion have demonstrated. 
Some forms of religious belief, like Protestant Christianity, accept 
a separation of church and state; others, most  notably that of 
Islam, insist that the state mus t  serve the  faith. Protestant states 
may  legislate separately to  permit those w h o  follow other 
religions to  follow their own  practices regarding the observance 
of public holidays, the slaughter of animals, marriage and  
divorce, burial, etc. Even the persons, mentioned in  the  preceding 
paragraph, w h o  wish the children of immigrants to identify fully 
with the traditional way of life of the coimtry in  which they live, 
may not  object to the maintenance of distinctive religions a n d  to  
exemptions clearly related to  religious practice. A n  immigrant is 
expected to  change much, bu t  no t  his or  her  faith. 

These questions have been debated with  a special intensity for 
half-a-century by  social scientists in  the  United Kingdom. That 
country's distinctive circumstances have brought out  varied 
dimensions to  the issues i n  ways that can be  of value for 
comparative analysis. The wave of extra-European immigration 
into the UK came earlier than comparable waves into other 
European states, so  that some features of UK experience have 
been repeated later in  other countries. Many of the immigrants to  
the UK, being f rom the Caribbean and the Indian sub-continent, 
were physically distinctive, so  this heightened perceptions of 
group differences. They entered, not  as  aliens, bu t  as  British 
subjects, and  in  the early period the Queen was the head of state 
of several of the sending societies as well as  of the receiving 
societies; this provided a contrast with the situation in many other 



receiving countries, throwing into relief the dimension of 
citizenship. Moreover, the UK itself had  traditionally been a 
union of foiu" nations, the English, Welsh, Scots and  Irish. From 
the late 1960s its residents were not  allowed to forget the on-going 
dispute over the boundary between the UK and the republic of 
Ireland. They were reminded that there were ethnic and national 
differences within the receiving society as well as  between that 
society and the newcomers. 

At first it was  assumed that the immigrants were only 
temporary residents, so  in the early 1960s the Commonwealth 
Immigrants Advisory Council insisted that Britain was becoming 
a multiracial society. They did not  define wha t  they meant by 
that. Brazil, Guyana and  Mississippi, for example, also had  
multiracial populations bu t  they were very different kinds of 
society. Presumably the Council's use of 'multiracial' was  
rhetorical: they wanted to  persuade the white population to 
accept the n e w  groups as fellow citizens. In the next decade some 
social scientists maintained that Britain was  a racist society, 
without specifying the defining criteria or identifying a t  what  
point in time Britain became such a society. Presumably they 
wished to d raw attention to  the incidence of racial prejudice and  
discrimination. Those concerned with the schools debated the 
contrasting merits of anti-racist and multicultural education 
programmes. The description of Britain as  a multicultural society 
stemmed f rom a political strategem devised in Canada to  meet 
that government's difficulty in  balancing the conflicting political 
claims of Anglophones, Francophones and indigenous peoples or 
'first nations.' In 1973 the description was  transplanted to 
Australia as  par t  of another political campaign, one for easing the 
circumstances of groups with a non-English-speaking 
background; by 1995 it was described by one of the academics 
who  had  led this campaign as having 'outlived its purpose '  
(Zubrzycki 1995:5). Multiculturalism as a slogan depended upon 
use of the concept of culture to  designate a variety of values and 
customs associated with different groups, as if it were possible to 
count the number of cultures composing a multicultural society. 
Cultural differences may be associated with groups, bu t  in 



industrial societies change is continuous; the variations f rom one 
set of circumstances and  one set of individuals to  another, are so  
great that it is often impossible to  delineate any cultural plurality. 

Social science concepts were used to characterise the nature of 
the society as  a whole in  order thereby to  derive propositions 
about h o w  members of that society should behave towards one 
another. Since there are n o  agreed and  firm criteria for classifying 
societies, the characterisations reflected political judgements, 
borrowing key words  f rom the social science of the  day, and  using 
them for rhetorical purposes. This is not  unusual, bu t  readers 
should watch for any pretence that the  use of such concepts 
confers scientific validity upon  a political appreciation of the 
circumstances. It is also important that the  use of expressions like 
cultural pluralism should be  subject to critical examination, and 
that scholars should not  hesitate to  criticise the formulations of 
those w h o  share their socio-political objectives. 

The then Deputy Chairman of the Commission for Racial 
Equality in  London (Parekh 1990:60) argued to similar effect when 
he  wrote: 

'the massive Swann Report pleads for multi-cultural education on the ground 
that since Britain is a multi-cultural society, it needs multi-cultural 
education. This is obviously a 'non sequitur' and involves a naturalistic 
fallacy. We may accept the fact that Britain is a multi-cultural society, but go 
on to argue that it should not be one, that it destroys national unity and 
cohesion, and that the minority communities should thoroughly assimilate 
themselves into British society. In other words no normative conclusion can 
be drawn from the fact that Britain is a multi-cultural society.' 

H e  did not  pause over the criteria for calling this last proposition 
a fact, bu t  went  on  to  contend that 'cultural diversity should be  
given public status and  dignity, so  that minority communities are 
able to accept their identity without a sense of embarrassment or 
unease.' In setting out  his view of ' the social logic of pluralism' 
and in arguing for ' a  plural view of British identity' in  a little 
collection of essays entitled Britain: A Plural Society, h e  also 
observed 

'great changes are afoot within ethnic communities, and every family has 
become a terrain of subdued or explosive struggles. In every family, husband 



and wife, parents and children, brothers and sisters are having to re-negotiate 
and redefine their patterns of relationship in a manner that takes account both 
of their traditional values and those characteristic of their adopted country.' 

4. The legitimacy of pltiralism 

Members of immigrant groups cannot in  general claim rights as 
members of such groups. They have been allowed by  a 
government to enter its territory and  to settle as  individuals. 
However they may  be able to claim some distinctive rights if they 
profess a distinctive religious faith, and these can be  expressed as 
individual rights to  be  enjoyed in association with others. 

The argument for recognising religious rather than ethnic or 
cultural pluralism is founded on  the criterion of consent. 
Adherents of different faiths, and those of n o  faith, can surely 
agree upon  the volimtary nature of membership in  a religious 
community. Muslims will always be  ready to  recall the Qur'anic 
verse 'There is no compulsion in religion' (2:256). The idea of consent 
has its problems because humans can give or withhold it only in 
social settings. They will be influenced by the views of their kin 
and their peers, and by  their personal plans. One characteristic of 
racial classification was  that it was  supposed to  be objective; 
individuals could exercise no  choice. Ethnic classification when  it 
is used in  a census and for ethnic monitoring allows for a degree 
of voluntary self-identification. Nevertheless, when there is 
tension between groups, an  individual may in  practice have little 
alternative bu t  to  identify with kin and neighbours. Ethnic 
identification is unlikely to  become simply a matter of 
unconstrained choice within the foreseeable future. 

Religious faith is supposed to express a purer form of consent, 
to stem f rom personal commitment and not  to  reflect social 
pressures. It is supposed to relate to things outside and  above 
human society. It changes less rapidly than ethnic identification; it 
has greater legitimacy and it is easier for governments to  accept 
institutions as  representing religions than any which claim to 
represent ethnic communities. These considerations reinforce the 
conclusion that religious pluralism may be  acceptable when  a 



policy of ethnic pluralism would only institutionalise existing 
social divisions. 

The inunigrants to  the UK in the 1950s and  '60s, especially 
those f rom South Asian countries, admired many  features of the 
society in which they had settled bu t  were  profoundly critical of 
certain others. They were shocked by  the sexual licence, the 
broken marriages, the lack of respect children showed to  their 
parents and  the failure of the parents to care for their own  elderly 
relatives, by the restricted norms of hospitality and  the loss of 
religious faith. As one said, 'the English man lavishes the same sort of 
care upon his house and car that we Indians lavish on our wives and 
children.' These criticisms - which mus t  have been replicated 
among many groups of settlers in other European countries and  
in North America - must  later have been reinforced by  the 
spreading use of narcotics, rising crime levels, the glorification of 
violence in films and  the way the mass  media catered to  the 
lowest of popular tastes. 

It was  not  surprising, therefore, that some immigrant parents 
became the more determined to  maintain values and  practices of 
their homeland cultures. This cultural maintenance is to be  
distinguished f rom cvdtural pluralism. Cultural maintenance can 
be an  attempt on  the part  of the immigrant parents to  enforce on  
their children norms inappropriate to the society in  which they 
are living, and therefore a denial of their rights. 

In the city of Bradford it became apparent in  1982 that some 
Pakistani parents were keeping their daughters f rom school or 
sending them to  live with relatives in Pakistan. They objected to 
the provision of school meals which contained meat  that h a d  not  
been slaughtered according to Muslim rules, to  the expectation 
that their daughters should engage in  sports activities and  
physical education in shorts and take par t  in swimming lessons 
involving boys as well as girls. Demographic analysis showed 
that one-third of the girls of Pakistani origin aged 13-15 w h o  
might have been expected to be  attending school were missing 
(Simpson 1997:97). Some changes were made  to  meet the wishes 
of these parents and the deficit has  since been reduced. The 
relevance of this example is twofold: firstly, that those responsible 



for schools sometimes have to take difficult choices balancing the 
demands of parents against the authorities' responsibilities for 
children; secondly, that the parents may  insist o n  norms which 
they believe to  b e  part  of their religion bu t  which others regard as 
features of the culture of certain localities and as lacking any 
foundation in  authoritative religious texts. 

If the parents of a fourteen-year-old girl decide that she should 
be sent to live with relatives in the immigrant homeland, or that 
she should marry a cousin w h o m  she has  never met, should the 
state intervene? Is her dignity as  a person violated? What  is to 
constitute informed consent to such a plan? If both an  individual 
and a group have a right to  b e  different h o w  are conflicts between 
these rights to  b e  adjudicated? In the author's view such problems 
have to  be  left to  tribunals to  resolve i n  the light of the  facts of 
particular circumstances and  in accordance with the case law of 
the state i n  question. 

5. The new generation 

In Europe, studies of the experience and  outlook of young people 
descended f rom settlers f rom outside the continent indicate that 
what  they want  most  of all is to  enjoy the same rights as  their 
peers belonging to  the ethnic majority. Even when they have 
obtained the same qualifications at school or  in  college, they find 
it much more difficult to  obtain employment. They feel excluded 
f rom many areas of society and they r u n  a greater risk of being 
attacked because of racial prejudice. Their shared experience of 
disadvantage stimulates feelings of ethnic and  racial solidarity, so 
that, for example, second- and  third- generation Turks in 
Germany seem to  be more nationalistic and religious than Turkish 
youth in Turkey. This is reactive and  shares common features 
with some of the youth culture which have developed their age-
mates within the ethnic majority. Any appearance of a desire for 
cultural separateness would surely diminish if opportunities were 
to be  equalised. 



In the UK, two of the main dimensions of ethnic difference can 
be distinguished as behavioural a n d  associational. The 
behavioural dimension is what  people do, like speaking a 
particular language, attending a particular place of worship, the 
costume they wear, the events they celebrate, a n d  so  on. The 
associational dimension is what  people say or believe about 
themselves. Research workers found that for the first, or settler, 
generation the two dimensions were closely related; for the n e w  
generation the connections were looser and were expressed in  a 
sense of personal identity that was  often affected more by  their 
experience of the majority society than b y  the influences reaching 
them through their parents. Most members of both generations 
thought of themselves as  being both British and  as members of a 
minority. Moreover, 'minority identities are continually changing 
and reinventing themselves through fusing with elements of 
majority cultures and  this process of mixing, of hybridisation, will 
increasingly be  the norm where rapid change and  globalisation 
has made  all identities unstable' (Modood 1997:329, 338; cf. 
Modood, et al. 1994). 

The hybridisation is not  only cultural. A comparison of survey 
figures in  Britain reveals that over the period 1984-95 the 
percentage of West Indian-born males living with a white partner 
rose f rom 20 to  38; that for females rose f rom 13 to  21. By the latter 
date 63 and 67 percent respectively of persons of mixed ethnic 
origin were living with white partners (Banton 1997fl:143). 
Another survey found that 39 per  cent of children with a 
Caribbean mother or father had  a white person as their other 
parent (Modood 1997:31). Social processes affect the kinds of 
identity claimed by  persons of mixed ethnic origin, bu t  the 
significant increase in their numbers has  important implications 
for any attempt to differentiate cultural pluralism f rom cultural 
diversity. 

6. The constituents of pluralism 



As was  emphasised earlier, the world order is an  order of states. 
The groups which may benefit f rom policies of cultural pluralism 
do  not all stand in the same relationship to  the states in  which 
they find themselves. Indigenous peoples have in  many cases 
found themselves incorporated into states, sometimes by 
processes of treaty-making between parties of very unequal 
power (as in  North America), sometimes by  force (as in  
Australia), while some have found themselves incorporated into 
several different states (as the Saami in northern Scandinavia). 
Invading minorities have sometimes been incorporated in a 
similar way, as  in the case of Canada where there were two 
invading nations, French and British. Members of the indigenous 
and invading groups have been able to lay claim to  group rights 
because the treaties h a d  been contiacted between representatives 
of their groups. Also, as  a result of war, some old states have 
disappeared, new ones being p u t  in their place which sometimes 
imposed a common nationality upon  distinctive ethnic 
communities. As a result of the redrawing of boundaries, whole 
groups of this kind have been transferred f rom one state to 
another. 

A distinction has therefore to  be  drawn between situations in 
which the people have remained in  the same place and  the 
boundary has  been moved, and situations in  which people 
themselves have left one state and  crossed a boundary to  enter 
another one. Persons w h o  belong to  groups affected by  such 
boundary changes have historical rights which cannot be  claimed 
by  migrants w h o  move voluntarily. This distinction has  been 
blurred in some of the social science writing which has followed J. 
S. Furnival's classic analysis of the plural society. This was  based 
upon  his knowledge of Burma and Indonesia as  they were at the 
time of World War 11. His interpretation of relations i n  these 
societies has  been questioned (Coppel 1997) and  the very concept 
of social or cultural pluralism should be  approached with 
suspicion (for a recent review, see Simpson, 1995). Neither the 
presence of Saami reindeer-breeders in the northern mountains, 
nor that of the many Saami now living in the urban areas of some 
of the Nordic countries makes them into plural societies in 



Furnival's sense. Nor  does the presence of immigrant minorities 
in their workforces. Simple cultural diversity does not  constitute 
cultural pluralism. 

While the expression 'cultural pluralism' can be  used to  
designate a cluster of important issues, there are dangers if the 
issues are represented as arising f rom the relations between ethnic 
communities rather than f rom the relations between individuals. 
It is possible and  preferable to start f r o m  the rights of individuals 
while recognising that they identify themselves with others w h o  
have similar characteristics or  beliefs a n d  in this w a y  constitute 
communities. 

The starting point for this alternative approach lies is the 
principle stated in  the very first article of the Universal 
Declaration of Human  Rights, which is then repeated in  Article 16 
of the International Convenant on Civil and  Political Rights and  
in Article 8 of the European Convention o n  H u m a n  Rights. It is 
embodied in  the statements: 

All human beings are born free and equal in dignity and rights. 
Everyone shall have the right to recognition everywhere as a person before the 
law. 
Everyone has the right to respect for his private life... 

An individual does not  have a right to  his or her culture, as some 
have implied, bu t  a n  individual's cultural preferences can be  a n  
essential feature of his or her dignity as a person, especially in the 
private sphere; his or her preferences may  not be  ignored or  over
ridden without good cause. It is the attiibutes of the person which 
give rise to  the proposition that  'All individuals and groups have the 
right to be different, to consider themselves as different and to he 
regarded as such' proclaimed in  article 1(2) of the UNESCO 
Declaration o n  Race and Racial Prejudice. The basic dimensions of 
any problem of the management of cultural pluralism are 
therefore set by  the task of protecting individual rights. 

The International Covenant on  Civil and Political Rights 
recognises the special position of minorities which have been 
incorporated into states by the moving or imposition of 
boundaries. Its Article 27 states: 



'In those States in which ethnic, religious, or linguistic minorities exist, 
persons belonging to such minorities shall not be denied the right, in 
community with other members of their group, to enjoy their own culture, to 
profess and practice their own religion, or to use their own language.' 

This article is open to  different interpretations depending upon  
views as to h o w  a minority is to be  defined. The Human  Rights 
Committee (the U N  body which monitors the implementation by  
States of their obligations under  the Covenant) stated in 
paragraph 5.2 of its General Comment 23 that  'The existence of an 
ethnic, religious or linguistic minority in a given State party does not 
depend upon a decision by that State party but requires to be established 
by objective criteria' (UN 1996). This does not  exclude the 
possibility that Article 27 might also apply in the case of 
minorities that have arisen as a result of immigration, bu t  that is a 
starting point for a separate argument. The article is quoted here 
as an  example of h o w  individual rights can be  defined as 
including rights of association with others. 

The language of Article 27 is repeated in  Declaration on  the 
Rights of Persons Belonging to National or Ethnic, Religious and 
Linguistic Minorities when it states that 'Persons belonging to 
minorities may exercise their rights... individually as well as in 
community with other members of their group', bu t  the Declaration 
also provides that: 

'States shall take measures to create favourable conditions to enable persons 
belonging to minorities to express their characteristics and to develop their 
culture, language, religion, traditions and customs, except where specific 
practices are in violation of national law and contrary to international 
standards' ( U N  1993:140-43). 

The last clause restricts the kinds of claims that can be 
entertained. Representatives of a minority might well contend 
that if they are to maintain their language there needs t o  be  a 
television channel transmitting programmes in  that language. 
Such a channel might well require a substantial subsidy paid, 
ultimately, by  members of the majority as well as the minority, 
and therefore be politically contentious. Some of the provisions of 
this declaration should also be  read in conjunction with those in 



the Declaration on  the Elimination of All Forms of Intolerance and  
of Discrimination Based on  Religion or Belief (UN 1993:122-25). 

The Committee on  the Elimination of Racial Discrimination's 
General Recommendation XXllI of 1997 on  the Rights of 
Indigenous Peoples has called upon  states parties to  that 
Convention to  include in  their periodic reports full  information on  
the protection of a variety of rights. Further note should b e  taken 
of the Draft Universal Declaration o n  Indigenous Rights which 
has been under  consideration for some years (IWGIA 1994:153-64, 
reproducing U N  Doc. E/CN.4/Sub.2/1993/29). This includes in 
article 8 the proposition that  'Indigenous peoples and individuals have 
the collective and individual right to develop their distinct identities and 
characteristics...' Article 13 includes: 'States shall take effective 
measures, in conjunction with the indigenous peoples concerned, to 
ensure that indigenous sacred places, including burial sites, he 
preserved, respected and protected.' The draft  articles 32 and  33 
include: 'Indigenous peoples have the collective right to determine their 
own citizenship in accordance with their customs and traditions... 
[including] the right to promote, develop and maintain... their 
distinctive juridical customs...' 

This last proposition raises the possibility of indigenous courts 
hearing accusations that would not  be  admissible in state courts, 
of ordering punishments of a kind not  available to  sentencers in  
state courts, and  of accused persons refusing the jurisdiction of 
indigenous courts. 

These passages are quoted here in order to indicate the nature 
of claims to group as opposed to individual rights, and  to 
exemplify the argument that the positions of minorities 
incorporated into states by  boundary changes, and  those of 
indigenous peoples, raise issues which have n o  counterparts in  
the situation of minorities resulting f rom voluntary migration. 

7. Conflicts of rights 

One right may conflict with another and  a court may  have to 
determine which should take precedence. A classic example is the 
case of Jersild v. Denmark in  which a journalist was  convicted by 



a court in Denmark for aiding and abetting three youths to  
disseminate racist propaganda in a television interview in which 
they spoke abusively about 'niggers' and other foreign workers. 
Mr Jersild was sentenced to pay a fine or serve five days 
imprisorunent. H e  appealed to the European Court of Human 
Rights which held, by  twelve votes to  seven, that Denmark had  
violated Article 10 of the European Convention on Human Rights 
which provides that 

'everyone has the right to freedom of expression. This right shall include 
freedom to hold opinions and to receive and impart information and ideas 
without interference by public authority... the exercise of these freedoms... 
may be subject to such... restrictions... as are necessary in a democratic 
society...' 

The judges w h o  constituted the majority considered that in  the 
circurristances of the case the right to  freedom of expression was  
the more important; those w h o  constituted the minority attached 
greater weight to  'the protection of those who have to suffer from racist 
hatred' (case 36/1993/431/510). 

Comparable issues were raised by  two applications to  the 
Swedish Council for Social Research for funds  to  conduct tests of 
racial discrimination against applicants for employment in 
implementation of a programme organised by  the International 
Labour Organisation. The Council rejected the applications on  the 
grounds that the proposed research would infringe the rights of 
the employers. It did not  attempt to  balance the rights of the 
employers against the right of the job-seekers to  be  protected 
against discrimination in  the recruitment process (Banton 1997b). 

8. Treaty obligations 

For the governments of all industrial societies a special test of 
governmental policy is n o w  posed by  the obligation to combat de 
facto segregation deriving f rom Article 3 of the International 
Convention on  the Elimination of All Forms of Racial 
Discrimination. For thirty years this was taken simply as a 



prohibition of apartheid bu t  in its General Recommendation XIX 
(47) of 1995 the treaty-monitoring committee observed that 

'a condition of partial segregation may arise as an unintended by-product of 
the actions of private persons. In many cities residential patterns are 
influenced by group differences in income, which are sometimes combined 
with differences of race, colour, descent, national or ethnic origin, so that 
inhabitants can be stigmatized and individuals suffer a form of discrimination 
in which racial grounds are mixed with other grounds. The Committee 
therefore affirms that a condition of racial segregation can arise without any 
initiative or direct involvement by the public authorities. It invites States 
parties to monitor all trends which can give rise to racial segregation, to work 
for the eradication of any negative consequences that ensue, and to describe 
any such action in their periodic reports.' 

This defines a task for States parties. To take a Swedish example, 
between 1970 and 1990 the percentage of residents of Rinkeby (a 
Stockholm suburb) born outside the country rose f rom 12 to  69. 
Significant, if less dramatic, increases were recorded in  some 
other local government districts because municipalities seeking 
tenants for their less attractive properties found it advantageous 
to offer them to  immigrant families (Andersson & Molina 1996: 
194, 159). This meant that 90 per  cent of the  pupils of one school 
were overseas-born. The social processes that otherwise might 
have promoted the integration of the children of overseas 
parentage were weakened by  the population imbalance and  by 
the desire of many  of their parents to maintain connections with 
their communities of origin. For example, the children of Turkish 
origin listened to  Turkish television programmes received by  
satellite. 

It is of the greatest importance that states counteract the effects 
of residential segregation because they can be major contributors 
to the transmission of social inequality f rom generation to  the 
next. In doing so, they will have to adjudicate upon  conflicts of 
rights, for native parents, immigrant parents and  the n e w  
generation may  have different views about the desirability or 
undesirability of residential segregation. State officials may  have 
also to balance the wishes of the present population against their 
assessment of future consequences if present trends continue. O n  



questions of this kind social scientists should be  able to make a 
distinctive contribution. 

Article 5 of the Racial Convention lists a variety of civil, 
political, economic, social and cultural rights (set out  a t  p p  292-3 
of Dacyl 1995). It stipulates that in states where any of these rights 
are recognised, everyone must  be  able to enjoy them without 
distinction on  grounds of race or  ethnic or national origin. In 
some states, of course, such rights may feature in  the  statute book 
but  be only feebly recognised in practice. When public order 
cannot be  maintained, all rights are in jeopardy; bu t  in most cases 
this is less of an  obstacle than the lack of understanding on  the 
part of the ethnic majority about the everyday situation as this is 
experienced by the victims of discrimination. Research promoted 
by the ILO on the exercise of the rights to work mentioned in 
Article 5 (e) (i), has  uncovered substantial discrimination in  every 
instance. The position is unlikely to  be  any better with respect to 
the right to  housing (Article 5 (e) (iii)), bu t  there is n o  comparable 
international organisation with a mandate to combat 
discrimination in this field. In many states the laws are not  well 
adapted to provide the victims of discrimination with effective 
remedies, as  required by Article 6. Nor  has there been enough 
social research to determine which measures ' in the fields of 
teaching, education, culture and  information' are effective in 
combating prejudices and  promoting understanding, as  required 
by Article 7. 

Some of these weaknesses would be  reduced had  more states 
made  declarations under  Article 14 to  allow aggrieved individuals 
the right to  petition the treaty body for its opinion of whether 
their rights have been protected. Many governments will not 
make such declarations unless they are under informed pressure 
f rom within their own electorates, and in  those states in  which 
such declarations have been made the availability of such a 
remedy is not  well known. These considerations underline the 
importance of social research and public education about the 
implications of its findings. 



9. Conclusion 
Representatives of European countries played leading parts in  the 
creation of the United Nations and in the drafting of the various 
instruments (declarations, covenants, conventions, etc.) which 
constitute human  rights law. Cultural diversity within their 
societies therefore challenges Europeans to implement the 
principles they have proclaimed in international fora. The 
challenges are not  so much legal as moral and political. They are 
reinforced by the claims made by  representatives of indigenous 
groups, national minorities and immigrant minorities w h o  
contend that they should be  permitted, or in some cases assisted, 
to maintain distinctive cultural characteristics so  long as they are 
compatible with the legal order of the state. These claims have a 
stronger appeal in  an  age in  which ideas of identity are important 
to  many people. 

Responding to such pressures, some politicians - and some 
governments even - have introduced programmes to implement 
an ideal of 'multiculturalism.' The rhetoric of such policies has  to 
be differentiated f rom the social reality made u p  of the relations 
between individuals w h o  assign themselves and others to social 
and cultural categories of various kinds. The merits of these 
policies must, of course, be  evaluated separately in relation to  the 
circumstances of the society for which they are designed. Talk of 
'cultural pluralism' has a similar character. It may  be  useful in 
discussions of what  is to be  done, bu t  as  yet it has n o  foundations 
in human  rights law. To apply that law it is usually necessary to 
focus on  individual rights rather than upon  the nature of the 
groups with which individuals in  particular circumstances 
identify themselves. The foundations of cultural pluralism in 
social science are more complex. It is not, or not  yet, a concept 
required for the explanation of scientific problems, bu t  policy
makers may be  able to learn useful lessons f rom the debate in 
which it has figured. In some more refined form it could become 
part  of what  Janina Dacyl (1995:297) called the 'broader vision of 
the society behind concrete measures.' In similar fashion the 
expression 'cultural pluralism' may be useful as a form of rhetoric 



when advocating certain kinds of policy, bu t  as yet it has no  
foundation in  law or social science. 
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Chapter Ten: 

'Multiculturalism, Groups and the 
Individual' 

John Atchison 

1. Introduction 

Various countries have embraced multiculturalism as a matter of 
public policy. Such policies are usually formulated in  a top-down 
process that assumes a public opinion willing to accept the policy 
as obvious or needed.^ In most cases the hard realities of time and 
human adaptability required to achieve profound and long term 
social change can create the imperative to  resort to legislative 
approaches as  a way of breaking through the impasse. The 
instrumentalist ideology motivating such approaches can assume 
a questionable idea of the role of parliament and  of law as 
institutions in  democratic societies. It can assume too much about 
the need to  convince by  everyday discourse the public opinion 
base to which democratic societies are accountable and  f rom 
which they derive their legitimacy. 

1 I a m  grateful to D r  Imtiaz Omar ,  author of Rights, Emergencies and Judicial Review , Kluwer 
Law International, the Hague  a n d  Lecturer, Law, University of N e w  England fo r  Bauman, Lynd and  
Trakman references. 



In countries such as Australia discussion on  citizenship and  
socio-legal frameworks for human rights is still seminal 
(Davidson 1997:2f.). The public policy of multiculturaUsm is a 
federal policy. It is matched by  equivalent convergent bu t  also 
differing policies a t  state and  territorial level. Some local 
government authorities have also developed second level or 
derived policies to reflect the particular demographic and  social 
qualities of their own  environment. A veritable industry of non
government organisations, lobby groups and  individuals 
contributes to  the national conversation which marks the 
complexities of Australia as  a multicultural society in  1998. It is 
this industry which has  to  an  extent, triggered a political and 
electoral backlash,^ which creates the need to  revisit the policy of 
multiculturalism as presently conceptualised. 

This essay is focused on  the national or  federal policy. 
Inferences can be  made  to other levels in so  far as  they impinge on  
the assessment being made. It is  an  attempt to  probe issues on  the 
edge of several levels of current debate. It is suggestive and  
speculative. 

Much of the discourse on  multiculturalism and  related issues, 
including in  Australia Aboriginal reconciliation, centres o n  group 
identification, affiliation and  association. Multiculturalism relates 
essentially to ethnicity rather than immigrancy, the fact of being a 
recent immigrant. Seventy years ago Pareto asserted that the term 
'ethnic' is one of the vaguest terms known to  sociology 
(McCormack 1981). Norman Davies, in  his recent magisterial 
Europe: A History has crystallised for u s  that language, culture, 
religion, and politics have been more powerful  determinants of 
ethnicity than race (Davies 1997:221), thus  serving to  clarify the 
essential social nature of multiculturalism. 

Could it be, as  a consequence, that attempts to  deal with such 
sensitive areas as  ethnicity through public policy are destined to 
create effects opposite to  those intended by their advocates 
because of the social nature of the phenomenon? N o  individual is 
able to develop language, cultvire or  religion nor  to engage in 
political activity except as  part  of a group. We all depend o n  ' the 

2 Editorial, 1997:16 Dec.; Millett, 1997:11 Dec. 



willingness of civil society to engage in  discourse' (Trakman 
1992:1639). 

The role of parliament and of law as institutions has been little 
discussed in  most  of the Australian literature on  multiculturalism. 
The ultra-democratic nature of language and the dynamics of 
social intercourse demand that w e  examine more closely than has  
been the practice the asstimptions underlying contemporary 
debate. Trakman sums it u p  perfectly with his observation that 
'Parliament fully appreciates that human rights are creatures of 
discourse, not  creators of that discourse, while courts are 
participants in that discourse, not  mere monitors of it' (ibid.:1639). 

In Canada, where analysis of group rights is more advanced 
than in Australia it is perceived that group rights are related to  an  
issue of social morality, awaiting political action (ibid.:1586). 
Ethnic, cultural, linguistic and economic groups positively affirm 
their liberty when they draw attention to  their distinctiveness 
(ibid.:1582). We achieve our sense of place and  maturity of self 
through group action in  discussing and arguing our place in  the 
sun not  by having it structured for us, least of all in a top  down 
process of elitist policy formulation and f rom a central 
government. 

H o w  do  individual, group and state inter-relate on  a n  issue so 
socially grounded and  as sensitive as  ethnicity? 

2. Backgrotmd 

Immigration has been a central defining factor in  Australian social 
formation. As the major component of population building in  a 
series of discrete British colonies until the 1880s it played a key 
role also in  the strong industrialisation and urbanisation of the 
Australian economy and  society in the post-war world 1945-1973. 
A population replacement, population increase policy since 1978 
has ensured immigration remains contentious on  the political 
agenda. 

While immigration gave Australia the highest population 
growth rate of any country in the OECD bloc between 1978 and 



1988 the nation's self understanding of its place i n  the national 
agenda since the systematic review epitomised by  the CAAIP 
Immigration: A Commitment To Australia of the bicentennial year 
reflects a loss of focus on  aims and loss of the integration with 
challenges such as regional development, micro-economic reform, 
esp. on  land transport infrastructure, and  long term, future 
oriented projects needed to redress Australia's unbalanced and 
lopsided legacy of population spread. 

The same can be  said, in  a sense, of Australia's distinctive 
formulation of policies linked to  immigrancy and  ethnicity. 
Building on earlier practices of assimilation and  integration 
between 1945 and 1973, the nation moved, in response to  strong 
departure rates and to growing ethnic politics, to  a seminal 
position of multiculturalism in 1973. The term was  borrowed f rom 
Canada and early thinking was  drawn strongly f rom United 
States and  African literature. 

As a public policy, multiculturalism grew intensively in  a blend 
of social analysis, theoretical reflection and political strategies 
between 1975 and  1982. Between 1982 a n d  1997 when  a coalition 
conservative government, the ideological successor of the policy 
architect, has issued Multicultural Australia: The Way Forward 
(NMAC 1997) to  provoke debate about the  policy, two high points 
should be  noted. The National Agenda o n  Multiculturalism of 
1989 spelt ou t  in more detail the implications of the  policy. The 
principles of a 1988 declaration of parliamentary support  were 
reinforced with the National Agenda specifying three dimensions 
of cultural identity, social justice and economic efficiency, three 
limits and  eight goals. The Review of July 1995 was  a 
recapitulation and  refinement of the National Agenda. It adjusted 
the 1989 goals and  adopted ten revised principles bu t  the general 
thrust of the National Agenda remained (Theophanus 1997:xviii-
xix). 

During the 1980s and 1990s there were n o  major conceptual 
breakthroughs in  the primary policy of multiculturalism. 
However, the crucial social justice dimension of multiculturalism 
was developed substantially, especially in  light of access and  
equity principles. This addressed the criticism that the 1975-82 



phase was paternalistic and  assumed all problems lay in the initial 
settlement phase (Theophanus 1997:20). Much of this thrust  was  
an  extension of AustraUa's best historical traditions of 
egalitarianism and  social justice whose roots lie in  the broad 
European philosophical and political traditions (ibid.: xiii). 

In spite of a highly articulated long-term and strategic 
formulation of a national language policy, as well as  substantial 
reconstruction and  salvage work in  grammars and  dictionaries in 
indigenous languages, there remains a dogged and  locked in  the 
past refusal to bring together in any meaningful staffing and 
resources mode language policy and multiculturalism policy so  as 
realise the ideals behind the documents of the 1975 to 1982 phase. 
Australia, as  historically one of the world's most  determinedly 
monolingual societies, is taking time to realise not  only the 
intrinsic and social value of other languages bu t  also to appreciate 
the linkages between literacy levels in a community or  heritage 
language amongst its immigrants and ability to  reach levels of 
competency in  the English language. In addition, 1980s 
pragmatism swung the emphasis to  trade related languages more 
than to  cultural factors in the funding priorities. The polarisation 
which continues to  be  a feature of the society has  yet to achieve a 
social and educational balance between the languages of different 
functions. 

Australia is n o w  facing a once in  a century review of its 
constitutional arrangements. A Constitutional Convention in 
February 1998 will recommend to the Australicin people for a 
referendum under  section 128 of the Commonwealth of Australia 
Constitution Act whether they continue as a constitutional 
monarchy or whether they move to a republic with a head of state 
elected either by  direct vote of the people or by  a majority vote of 
the Commonwealth Parliament.^ In March a n  Indigenous 
Constitutional Convention r u n  by  the Aboriginal and  Torres Strait 
Islander Commission will debate a more wide ranging discussion 

3 O n  6 November 1999 a referendum focussed o n  the m o d e  of election fo r  a President to  reach 
either of the  two conditions under  section 128: a majority of voters and  a majority of States. Australia 
remains a constitutional monarchy. 



about the relationship between indigenous and  non-indigenous 
Australians. 

All these issues are related. Jerzy Zubrzycki, the theoretician of 
Australian multicvdturalism, has suggested that post-Mabo (High 
Court of Australia, 1992), three facets of the same diamond 
struggle for acceptance. These facets are policies of reconciliation, 
a non-discriminatory immigration policy and multiculturalism. 
Zubrzycki suggests they struggle for acceptance in  a world where 
economic rationalism and the technologies associated with 
globalisation threaten social cohesion a n d  integration (Zubrzycki 
1995It is also these threats which demand our thinking on  such 
crucial issues be  well conceptualised. 

In summary form, between 1975 and  1982 the expressed policy 
of multiculturalism was  given shape around four  principles: (i) 
social cohesion; (ii) cultural identity; (in) equality of opportunity 
and access; (iv) equal responsibility for, commitment to and 
participation in  society. (Atchison 1993:21f.). 
An historical survey of public policy o n  multiculturalism u p  to  
1986 suggested a n  emerging threefold focus and  better basis for 
argument in  the evolving policy: 

(i) Language as power: with an  increasing awareness of the 
linkage between literacy in  one's community or  heritage 
language and  competency in  English language achievement. 
While policy documents talked of language maintenance, 
funding, staffing and resource allocation, impUed bilingualism 
was  seen by  most decision makers as transitional, not  
maintenance. 
(ii) Democracy: provided one works within the political and 
legal structures of Australian society one has  the right to be  
oneself fully in  the expression of language, religion and  
heritage. The negative side stresses the need for inter cultural 
studies in  education and similar programs through legislation 
and  the media in creating a tolerant, non-discriminatory 
society, to offset racism, and ignorance. 
(Hi) Social Justice: the need for strategies to achieve equity and 
participation so  as  to offset inequality and  disadvantage 
(Atchison 1993:25f.). 



Australia is a n  ethnically and culturally diverse country with one 
of the world's most  overseas born populations. Academic and 
popular debate on  the subject of assimilation, pluralism and 
multiculturalism is intense and ubiquitous. Public opinion on  the 
meaning and  value of multiculturalism is divided. The confusion 
resides essentially in the way the policy is perceived by  many 
persons or else in the way  in  which the policy is implemented by 
some ethnic groups. A Committee of Review noted in  1983 that 
one of the challenges in  the development of Australian 
multiculturalism is to come to  an  independent, indigenous 
understanding of what  the long-term outcomes of immigration 
will be. It noted that Australia was  at a n  early stage of its 
multiculturalism, and yet to  discover what  was  real and  what  was  
ephemeral in  that experience. 

Nothing in the intervening years has  changed the validity of 
that assessment. Indeed, events in  Australia since March 1996 
with a change of government, and a month before with the 
emergence of the Pauline Hanson phenomenon (Grant 1997) have 
shown just h o w  important it is to  bring together a realistic 
assessment of the meaning of Australia's past with the insights 
which the emphasis on  mvdticulturalism has achieved since 1973. 

Since its introduction, the term multiculturalism has taken on 
such a range of meanings as  to  predetermine much of the debate. 
Multiculturalism does not  have a universal meaning or  a clear 
definition. It is used variously as an  ideology, a descriptive term, 
a normative prescription, a term of devaluation and  abuse and as 
a band-wagon slogan. Even within the most primary levels of 
policy formation, in key advisory committees to  the federal 
government, the term is still ambiguous. In 1998 there seems to  be 
marked resistance at some levels of government even to using the 
term. 

Public opinion is divided on  many grounds in  its 
understanding of multiculturalism. Immigrants interpret 
multiculturalism variously according to their stage of integration 
or acculturation within their social, residential and  work 
environments. For some it is a guarantee of language and cultural 



maintenance, for others a symbol of increased status; for some a 
recognition rather than devaluing of cherished values, for others a 
sign of increasing community acceptance. 

Within the host society, elements of the  social, professional and 
academic elite see multiculturaUsm in terms of a n  enriching, 
cosmopolitan society. Others see it a s  irrelevant to a proper 
imderstanding of working class constraints and  exploitative 
conditions. Less affluent citizens equate multiculturalism with 
multiracism so that numbers of immigrants and  the variety of 
source countries are important components of meaning. Fairs, 
costumes, dancing and food outlets are often equated as the 
extent of multiculturalism. Others see it in terms of job 
competition a n d  changing norms. Business leaders and some 
politicians concerned with expanding local consumption see in 
multiculturalism a justification for further immigration. 

During the 1980s within the Department of Immigration and 
Ethnic Affairs the term denoted an  approach to  post-arrival 
settlement and  to  community relations. It implied non
discrimination and  a vital, tolerant a n d  progressive community 
active in  defusing racial and cultural tensions. 

The term was introduced a t  a time of buoyant expectations 
regarding redistiibution of wealth and  power. Restiucturing of 
the international economy and shifting ideologies and  priorities 
have dampened such optimism (Atchison 1993:18f.). Both 
government and voters seem increasingly to distinguish between 
multiculturaUsm as a poUcy and  ideal and  multiculturalism as a n  
industry. This makes even more urgent the need to  clarify the 
meaning, extent and feasibility of multiculturalism. 

Much of the public discussion of multiculturalism is premised 
on  an  inadequate concept of culture. A fairly widespread 
patchwork image of multiculturalism, in  which groups with self-
contained and clearly distinguished, even alien, ways of life is a 
caricature. It leads to an  impression of clearly separated ethnic 
groups negotiating for power, influence, access and  equity 
(Morris-Suzuki 1997). 

One  of the major and recurring complaints about 
multiculturalism in Australia, is that denigration of Austrahan 



culture is n o w  perceived as part  and  parcel of the policy. It is 
alleged that ethnic rights are displacing individual rights and  that 
children are being taught multicultural history at the expense of 
their own history and culture (Spencer 1997). This simplistic 
impression, which is however widespread, touches upon  the 
profound link between language, ethnicity and society. It will not 
be resolved until further work is done on  the role and function of 
language in  the social context of a strongly immigrant society. 
These links involve the issue of bilingualism within a society with 
one national language. 

Multiculturalism within a bilingual framework can work in a 
society such as Australia if it is interpreted as intended-that is, as 
encouraging those members of ethnic groups w h o  want  to  d o  so 
to maintain a proud sense of the contribution of their group to 
(Australian) society. Interpreted in  this way, it becomes 
something very Australian: voluntary marginal differentiation 
among peoples w h o  are equal participants in  the society 
(Atchison 1993:26f.). 

If it is interpreted in a second way-as enabling various peoples 
to transfer foreign cultures and languages as living wholes into a 
new place, time and space-multiculturalism is doomed (ibid.). It is 
this second approach which excites strong reaction to  perceived 
homeland loyalties among some critics of multiculturalism: 
'Multiculturalism is a policy to sustain ethnic difference in a land 
thousands of miles f rom the countries that failed our  migrants 
and often hundreds of years away in relevance' (Spencer, loc. cit.). 
Again, this impressionistic judgement ignores the increasing 
reality of some twenty per  cent of immigrants moving to  countries 
such as Australia on  a temporary basis and therefore wishing to 
retain the citizenship and  associations of their homeland for 
practical reasons less known to earlier migration. 

There is nothing in the official policies to suggest such an  
approach as ghettoisation or suburban concentration bu t  it 
remains strong in  community perception suggesting either a 
misapprehension of the policy or a misapplication of the policy by 
some members of some ethnic groups. 



Both Canadian and  Australian experience suggest that for the 
purpose of bilingualism, especially in  its maintenance format, it is 
apparent that an  active promotion of multiculturalism is not  
perhaps, endowed f rom the start with any great hopes of success. 
In this delicate area of personal values a complex environment of 
broader social, political and economic factors can mean that 
government activity in relation to cultural diversity is very tricky. 
One very real danger is that government, with the aid of 
'spokespersons' for the ethnic populations-persons w h o  are often 
well-ensconced and secure in the mainstream society-can co-opt 
the masses of ethnic origin and, in the long term, d o  them a great 
disservice. 

The notions of assimilation as a social process, as  distinct f rom 
a vague policy bu t  determined ideology, and pluralism are no t  
polarised into a simple opposition. Much Australian past  and  
present discussion would lead one to  think they are polar 
opposites and mutually contradictory. Assimilation as a policy 
was late in formulation and  never really articulated. It grew 
organically out  of nineteenth century frontier settlement and  was, 
post-war, related strongly to the defence assumption which 
sustained immigration. It was  also useful in leading a largely 
homogenous population to acceptance of diversity, esp f rom 
refugee and  displaced persons movement (Atchison loc.cit.: 27). It 
is not  accidental, as Emmanuel Todd has noted, that the 
multiculturalist wave swept over the world as w e  reached the 
final phase of assimilation (see, Flint 1998). 

In effect, over a time span which varies according to  cultural 
distance and  motivation for original emigration, individuals and  
groups achieve a blend between old and new. Pluralistic 
integration or  symbolic ethnicity seems to  reflect wha t  happens in  
reality with countries of high immigration and stable, unified and  
resilient political and legal structures. This model enables 
common values to be transmitted through an  education system 
while leaving the way open fully for groups or individuals to  
arrange details of their private and ethnic selves as they see fit  
(Atchison loc.cit. ;27). 



3. Discussion 

The legal system in Australia, as in  other common law coxintries, 
is based on  property rights and on  individuals. Discussion of the 
rights of groups is not  well advanced. In a country such as 
Australia so  much of the national history and  the national 
conversation is still being moulded. This contrasts with long 
established and distinctive societies such as England and Sweden. 

A recent prize winning exploration of early Australia noted that 
the late twentieth century has certain things in  common with the 
complex and  rich eighteenth century, especially the  decades of the 
High Enlightenment when Australia was being colonised 
(Atkinson 1997:x). The early colorual period was  also the time 
when cohesion as a resilient cultural resource was  being 
grounded. This is a strength which explains much of the success 
of Australia as  a n  immigrant nation. 

Atkinson notes not only that the three way relationship of 
ethnicity, politics and social feeling troubles u s  as much  as it 
troubled men  and women two hundred years ago bu t  also that 
Australians can appear so  entirely anti-authoritarian as t o  be  
incapable of thinking about the creative use of power, except in a 
superficial and  instrumental way (Atkinson 1997:xiv & xiii). 
Australian multiculturalism is being worked through in  a climate 
of major rethinking of fundamental relationships between the 
sovereign people and their elected representatives. The mood, as 
in other parts of the world, is severely antagonistic. The elected 
representatives are rarely seen as representing the long term 
interests of voters and  their children and grandchildren. The 
major parties are not  well regarded bu t  the lack of real 
alternatives raises serious questions about the extent to which any 
government can really claim a mandate. 

The adversarial nature of Australian political and  legal 
structures has  prevented the earlier policy achievement f rom 
reaching maturity. Part of this problem lies also in  the difficulties 
in developing within parliamentary democracies an  informed 
public opinion based on  complex policy issues. The elites w h o  



formulate top-down policies, such as  multiculturalism, have 
failed to  carry the voting public with them (Feitz 1998). A strategic 
retreat and  catch-up phase may  well be  the best option. 

Not  a little of the problem lies also in the resistance of 
Australians to  politicians pontificating o n  language matters and  
on matters affecting national identity. Issues of power between 
parliaments and  the sovereign people, especially the contested 
ground between responsible government and federalism are 
potentially very divisive. Central to  all this is a still evolving 
concept of citizenship, stiU looked on  too much as a legal concept 
and not  adequately f rom the rights and responsibilities of citizens 
(Davidson, op.cit.:46). An earUer attempt by  Multiculturalism For 
All Australians, the ultimate document in  the early phase of policy 
formulation, to come u p  with an all embracing articulation of 
Australian culture (ACPEA:4-7), has no t  w o n  wide recognition. 

One  can conclude on the note that the  necessary process of top-
down policy articulation has probably climaxed. Ascent to  the 
next plateau will depend o n  the bottom-up process working its 
way through all levels of society. Within the policy triangle of 
Canberra-Sydney-Melbourne this process is advanced. These are 
three of the cities and  areas most  affected by immigration. Much 
of the success of settlement came f rom the most basic human  
qualities of goodwill and  tolerance, a factor which underlies the 
bottom-up processes which are still working their way  through 
the society at all levels. 

Outside that triangle the impact of immigration has  been varied 
and acceptance of the changing demographic and  social realities 
is blended with issues of state nationalism, depopulation, regional 
decline, resistance to  central government imperatives, both 
Canberra and State capital, and  a raft  of related policies. The 
success of settlement policy is linked in  vidth a raft  of other social 
and economic policies. Neighbour to neighbour, individual to  
individual conversation on  issues of such central import to  
national identity as immigration entails that societal 
transformation on  such a substantial area of social policy and  
change could take four  generations or  a hundred years. 



Australian discussion, as  is evident f rom the  Multicultural 
Australia: The Way Forwards is tending still to  b e  in a cultural 
identity or  ethnic identity approach in spite of severe and 
sustained critique of this approach by  Laksiri Jayasuriya, w h o  
resigned f rom the National Multicultural Advisory Council o n  the 
release of the discussion paper. H e  sees the  paper as  ill-
conceived.4 

While admitting the value of the shift to  multiculturalism after 
1973 Jayasuriya argues for shifting the focus f rom sustaining 
cultural diversity to  striving for justice and equality for immigrant 
and ethiuc minorities. H e  sees the central task facing the 
development of a meaningful and effective concept of 
multiculturalism as a social ideal for the future is to address the 
vital issue of unequal power relations. Jayasuriya's minority 
group rights model allows for the effects of generational 
differences and  the changing relationships of immigrants and 
their offspring to  the economy, and  faces squarely the  social, 
economic and  political problems created by  some immigrants 
(Atchison, loc. cit.:24f.). 

His attempt to  articulate such a theory meets one need which is 
fundamental in  the ongoing debate: the need to  generate ou t  of 
Australian's own experience a body of theory with a set of 
principles which can become a major influence or factor in  the 
conduct of public affairs shaping Australian social institutions 
and the administration of service delivery. 

Jayasuriya chaired the 1986 NAACME attempt t o  articulate a 
rational set of ideas and  principles behind the delivery of 
multicultural education. This attempt played down the language 
link and accommodated to  the pragmatism and  huge budget 
cutback imperatives which were driving public policy a t  that 
stage. The ongoing refusal of much official Australian discussion 
to admit the central role of language to  ethnic self identification 
(Davidson, op. cit.:291:n.9) is par t  of a wider argument and 
suggests the need to  shift the argument to  another level. 

This has  been done recently in  a timely review of the  role 
played by  immigration bureaucracy in  achieving the substantial 

Editorial, Australian, 15 Dec. 1997. 



changes made  1945-1975 in  ensuring the integration of 
immigrants into Australian society (Jordens 1997). The gradual 
transformation of Australian society achieved in  this period h a d  a 
long experience of immigration 1793-1939 on which to  build. A 
deeper a n d  better knowledge of this history is a par t  of a more 
reahstic and critical social history of Australia instead of the one 
dimensional view of national history which tends to  drive much 
of the debate in  Australia (Theophanus, op. cit.:36). 

Donald H o m e  has suggested that in  the  end w e  d o  not  want  an  
arbitrary national identity or  cultural identity, even less a n  
artificially enforced ethnic identity. We  need a civic identity. H e  
suggests the rules for being Australian should b e  that a n  
Australian is committed to the Constitution, as  amended by the 
people, to the maintenance of Australia as  an  active democratic 
community, the equality of aU Australians, and  custodianship of 
the land (and waters) w e  share. That would  be i t  - that would be  
an  Australian (Jordens 1995:ix). 

The advantages of this approach are that it retains the 
established strengths of Australia's institutional arrangements, 
maintains a continuity with its best traditions of a 'fair go'  bu t  
demands change and development of all its people to achieve the 
ideals of social justice. This is clear f rom the recent examination 
by Alistair Davidson of citizenship. Citizenship still has  some way 
to go in terms of Australia developing a political culture of active 
citizens. Since Federation of six British colonies into a 
Commonwealth of Australia in  1901 Australia has  made  great 
progress (Davidson, op. cit.:259), but, as until 1982 Australia 
attempted to impose a single identity upon  its residents, an  
identity that was  conceptualised in  terms of British culture and 
ethnicity w e  have some distance to travel yet in  terms a 
citizenship expressed in  terms of rights and  responsibilities 
(Davidson, op.cit.:45f.). The essence of ongoing debate n o w  seems 
to concern the link between individual rights and group rights. 

At the Global Cultural Diversity Conference 1995 the then 
Prime Minister Keating saw the essential balance of the 
multicultural equation as: the promotion of individual and 
collective cultural rights and  expression on  the one hand; and  on  



the other, the  promotion of common national interests and  values 
(Theophanus 1997:xxxii-xxxiii). 

Staughton Lynd has commented that the right to engage in 
concerted activity for mutual aid or  protection is the paradigm 
communal right (Lynd 1984:1430). Such a cooperative emphasis 
runs  coimter to  the current language of rights which is permeated 
by the possessive individualism of capitalist society (ibid.:1418). 
We need also to  avoid talk of empowerment which does nothing 
to improve the situation. Progress can be  made  by  directing 
attention to particular rights rather than to rights in  general 
(ibid.;1419 & 1421). Rights, Lynd stresses d o  not  come neatly 
divided into inherently individual and inherently communal 
rights. Most rights are sufficiently ambiguous that they can be  
pushed in  different directions by  political and  intellectual 
struggles (ibid.;1422). The point may be less to identify and 
champion peculiarly communal rights than to  fight for communal 
content in as  many rights as possible (ibid.). Communal rights, 
whether exercised by  groups or  individuals, are rights 
characteristic of a society in  which the free development of each 
has become the condition of the free development of all 
(ibid.:1422f.). So much of the present polarisation of discussion 
and understanding in  Australia seems to be premised on  the 
opposite of a communal right: that what  is accessible to  one 
person is therefore unavailable to  another (ibid:1423). 

In a world of economic rationalism and of high unemployment 
the growing awareness that political rights without an  economic 
foundation lack substance is most  relevant (ibid.:1437). Tessa 
Morris-Suzuki (1997) has  argued, perceptively f rom a deep 
understanding of globalisation issues, that multiculturalism needs 
to start with policies that aim to give people the skills and 
confidence to understand a rapidly changing international 
system, listen to  and assess unfamiliar ideas, and  make the most 
of n e w  information and  experiences. The best interests of people 
are not  served by  regretting the rapid and unsettling changes to 
the traditions of all societies bu t  by  learning to understand and 
cope v^th an  increasingly complicated global system (Morris-
Suzuki, loc. cit.). 



Davidson's emphasis o n  the need for  active citizenship 
dovetails well with the judgement of the  Critical Legal Movement 
that representative democracy as currently practised in  many  
societies with the  masses of citizens participating in  politics only 
to  the extent of casting a vote every f e w  years, is  a mere shadow 
of wha t  form genuine democracy ought t o  take(Bauman 1988:301). 
Rights language at present serves to  reinforce the separation 
between the public role of the citizen a n d  his or her private life. A 
bringing together of all approaches would  show that f reedom is to 
be achieved through, no t  despite, the matrix of group activity 
(ibid.:304). 

While Australian society has achieved major transformation 
over the last half century as a result of the  immigration 
programmes, the  need for real transformation consistent with its 
institutional arrangements and  better traditions remains to  be  
achieved. Until there is a recognition of the  common good 
Bauman's contention that the real transformation can only be  
achieved in  widespread consciousness whereby all members of 
society grasp h o w  individual welfare and freedom are tied 
indissolubly to  the common good is some distance away. H e  
rightly emphasises that such a shift i n  consciousness cannot b e  
mandated (ibid.: 308f. & 315). 

Recent discussion within Aiastralia shows h o w  some very vocal 
advocates of multiculturalism lean heavily toward government 
intervention and  mandatory legislative approaches in  these 
matters (Kalantzis & Cope 1997). Emphasis on  the  common good 
and o n  active citizenship working through at everyday regional 
and local levels the insights gained f rom the post  1973 period of 
elitist, top-down and  directive level will b e  achieved only slowly 
bu t  will be  essential if the necessary degree of electoral response 
and public opinion formation is to  be  gained. 

It is important to  notice the  degree of convergence of this 
realisation v^th  the theoretical positions of Charles Taylor, a 
position a t  odds with that of Chandran Kukathas. Kukathas, like 
most traditional liberals, maintains the theoretical distinction 
between the private and  public domain applied to  cultural 
diversity and  multiculturalism; that it is possible for individuals 



to participate in  the public sphere of society independently f rom 
their cultural background. H e  seems to suggest also that 
language, culture and experience are not important in shaping a 
person's identity (Theophanus 1997:249). 

Taylor's sophisticated and  modified form of communitarianism, 
which combines multiculturalism with social justice (ibid.:247), 
depends on  a collectively acknowledged concept of the common 
good, something which is not yet achieved within Australian 
society. As Theophanus has  rightly noted, Taylor's needed 'fusion 
of horizons' to achieve a successful multicultural society is kept 
together by  developing a shared idea of what  constitutes the 
common good. Basic civil and political rights are not  sufficient to 
explain the sohdarity which causes a multicultural society to 
cohere (ibid.:261). Dravdng on  insights f rom Rawls and 
Habermas, Theophanus agrees with the analysis of Davidson on  
citizenship that once w e  accept the view that citizenship extends 
beyond civil and  political rights to  incorporate at least some 
elements of social justice, then w e  must  be  committed to  the idea 
of active citizenship (ibid.:311). Open democratic societies are 
more likely to  foster and achieve this ideal (ibid.: 453). 

Further, universal normative principles can indeed be 
developed. Theophanus urges strongly the crucial need to  
continue educating people about the common concept of social 
justice (ibid. 281 & 453). 

Once social or  group rights are seen as necessary, social justice 
demands w e  attempt to realise those rights concretely in the 
community. Citizens have a duty and responsibility to achieve the 
needed implementation of those rights. As Theophanus 
concludes, 'active citizenship proposes that in  order for civil, 
political and social rights to be  genuine and meaningful, they 
have to be  linked with the responsibility and obligation that all 
people share to  ensure a just social structure' (ibid.:311). 

This notion of active citizenship differs f rom the rather 
customary passive tradition thus far within Australian society 
(ibid.:356). The citizen possesses not  only formal rights bu t  has  the 
fundamental obligation, amongst others, of seeking out  and 
implementing the structures which will achieve social justice and 



a meaningful mvilticulturalism (ibid.:357). It is the common 
concept of social justice which gives meaning and content to  the 
concept of active citizenship. This common concept of social 
justice provides also for unity in  ethnic, cultural and  religious 
diversity (ibid.:453). 

Essentially, this demand for a working towards the  middle of 
elitist top-down approaches with the bottom-up lived 
experiences, reflections and  realities of the local societies is 
dependent on  wide acceptance of a shared common good. Social 
justice imperatives and the concrete realisation of common 
content in  particular rights will take Australia beyond the aridities 
of present discussion and achieve a society in which citizens and 
denizens have the skills and  understandings to live in a world of 
rapid interchange of capital, ideas and people. 
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Chapter Eleven: 

Sociopsychological Costs and Benefits 
of Multiculturalism: A View from 

Canada 

John W. Berry 

1. Introduction 

Diversity is a fact of life; whether it is the 'spice of hfe '  or  a 
significant irritant to people is the fundamental psychological, 
socicd, cultural and  political issue of our times. 

All contemporary societies are n o w  culturally plural. There are 
n o  longer any societies that can claim to  be  homogeneous with 
respect to objective cultural markers (such as ethnic origin, 
language, religion), or subjective indicators (such as one's ethnic 
identity or personal expressions of one's culture). Such diversity 
elicits a variety of responses at a number of levels: national 
societies, institutions, and individuals can celebrate or deny it; 
they can share it or isolate it; they can accommodate it or  attempt 
to squash it. Whatever the attitude or course of action, however, 
both history and  contemporary experience provide compelling 
evidence that cultural pluralism is durable, even if its forms and  
expression evolve over time. Such continuing diversity challenges 
the conceptualization and  fimctioning of all societies. It is likely 
that a long-established consensus about h o w  to  live together may  



n o  longer be  widely shared, because so  much of human  behavior 
is demonstrably rooted in  culture (Berry et al., 1997). 

This paper portrays a set of ideas, some empirical findings, and 
a few practical implications for living together in plural settings. It 
is rooted in  m y  experience as both a cross-cultural psychologist 
and social psychologist (Berry, Poortinga, Segall & Dasen 1992) 
concerned with understanding and managing intercultural 
relations internationally and in one particular plural society: 
Canada. Although m y  own  cultural filters may differ f rom those 
in  Europe, this perspective (and the implicit comparison) may 
serve to  enlighten all of us, whatever our personal backgrounds 
and sociopolitical orientations. 

For many reasons (colonization, migration, enslavement) all 
contemporary societies have become culturally plural 
(Goodenough 1976, Triandis 1976). That is, people of many 
cultural backgrounds have come to  live together in  a diverse 
society. In many cases they form cultural groups which are not 
equal in  power (nvimerical, economic or  political). These power 
differences have given rise to popular and social science terms 
such as 'mainstream,' 'minority,' 'ethnic group'  etc. In this paper, 
while recognizing these unequal influences, 1 employ the term 
cultural group to refer to all groups in  the plural society, and 
preface it with the terms  dominant and  nondominant to  refer to 
their relative power where such a difference exists and  is relevant 
to the discussion. This is an  attempt to avoid a host of political 
and social assumptions that have distorted much  of the work on  
psychological acculturation and intercultural relations, in 
particular the assumption that 'minorities' are inevitably (or 
should be in the process of ) becoming part  of the 'mainstream' 
culture (Berry 1990a). While this does occur in  many plural 
societies, it does not  always occur, and  in  some cases it is resisted 
by either or both the dominant and non-dominant cultural 
groups, resulting in  continuing cultural diversity (Berry 1984a, 
UNESCO 1985, KymHcka 1995). 

There are two contrasting, usually implicit, models of cultural 
group relations in  plural societies (see Figure 1). In one (the 
mainstream-minority), the view is that there is (or should be) one 



dominant society, on  the margins of which are various minority 
groups; these groups typically remain there, unless they are 
'gently polished and  reclaimed for humanity'  (as Montaigne 
phrased French colonial policy), and  incorporated as 
indistinguishable components into the mainstream. In the other 
(the multicultural) view, there is a national social framework of 
institutions (the larger society) which accommodates the interests 
and needs of the numerous cultural groups, which are fully 
incorporated as  cultural groups into this national framework. Both 
implicit models refer to possible arrangements in plural societies: 
the mainstream-minority view is that cultural pluralism is a 
problem and should be  reduced, even eliminated; the 
multicultural view is that cultural pluralism is a resource, and  
inclusiveness should be  nurtured with supportive policies and  
programmes. 

MAINSTREAM-MINORITY MODEL MULTICULTURAL MODRI 
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Figure 1: Two Implicit Models of Plural Societies 

Psychological research in  culturally plural societies has 
traditionally been divided into two domains: acculturation and  
ethnic relations (see Figure 2). The first has  come to u s  f rom 
anthropology, and  considers the issue of h o w  groups and  
individuals may  change as a result of continuous intercultural 
contact (Berry 1990a). As w e  shall argue, the outcomes of such 
contact are highly variable, depending on  a number  of social, 
political and psychological factors that are present in the two 
groups in  contact. 

Some of the psychological factors and outcomes are listed a t  the 
left of Figure 2; these are elaborated elsewhere (Berry 1990b). 
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Figure 2: Psychological Research i n  Plural Societies 

The second area (ethnic relations) has  been more central t o  social 
psychology, bu t  has clear links with sociology and political 
science. The concepts (for both psychological phenomena and 
outcomes) are probably more familiar, with the possible exception 
of Multicultural Ideology; this will be explained below. 

As is evident f rom Figure 2, these two domains of research are 
both considered to  lead to  a state of affairs that ranges f rom one of 
conflict and  stress to  one of mutual accommodation and 
adaptation. Where on this dimension cultural group relations will 
fall is considered to be  a function, at least in part, of the  individual 
psychological phenomena identified in Figure 2. Hence their 
study, analysis and interpretation are essential if w e  are to  
contribute to  more positive cultural group relations in  plural 
societies. 

Many kinds of cultural groups may exist in  plural societies, and 
their variety is primarily due  to  three factors: voluntariness, 
mobility, and  permanence. (See Figure 3). Some groups have come 
to live together voluntarily (e.g., immigrants) while others are in 
each others company without having sought it out  (e.g., refugees. 



indigenous peoples). Some groups are in  contact because they 
have migrated to a new location (e.g., immigrants and  refugees), 
while others have had  the n e w  culture brought to  them (e.g., 
indigenous peoples and national minorities). And  third, among 
those w h o  have migrated, some are relatively permanently settled 
into their n e w  society (e.g., immigrants, and  ethnocultural 
groups), while for others the situation is a temporary one (e.g., 
sojovirners such as international students and guest workers, or  
asylum seekers w h o  may eventually be  deported). 

MOBILITY VOLUNTARINESS OF CONTACT 

SEDENTARY 

VOLUNTARY INVOLUNTARY 
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Figure 3: Three Dimensional Classification of Constituent Groups in Plural 
Societies 

Despite these variations in factors leading to the establishment of 
plural societies one of the conclusions that has  been reached 
(Berry & Sam 1997) is that the basic processes of intercultural 
relations and psychological adaptation appears to be  common to  
all these groups. What varies is the  course, the level of difficulty, 
and to  some extent the  eventual outcome of their contact; the three 
factors of voluntariness, mobility and permanence, as well as  
other factors all contribute to  this variation. 

2. Multiculturalism Policy in Canada 

With this general orientation to h o w  societies may  deal with 
cultural diversity as  background, w e  turn  n o w  to  the  question of 
h o w Canada treats these issues. 



While numerous attempts were made  historically to assimilate 
Canada's diverse population to British cultural norms (Palmer 
1975), by 1956 the Federal Government's view was  that 
assimilation h a d  not worked anywhere in  the contemporary 
world, and that it was  impracticable as  a general policy. By 1971, 
largely in response to  the Report of the Royal Commission on 
Bilingualism and Biculturalism (particularly to  Book IV, 'The 
Cultural Contributions of the Other Ethnic Groups'), the Prime 
Minister announced a policy of multiculturalism, the key 
elements of which were designed to  achieve harmonious 
intercultural relations by  promoting simultaneously cultural 
maintenance, by  all cultural groups, and intergroup  contact and 
participation in  the larger society: 

National unity, if it is to mean anything in the deeply personal sense, must be 
founded on confidence in one's own individual identity; out of this can grow respect 
for that others and a willingness to share ideas, attitudes and assumptions. A 
vigorous policy of multiculturalism will help create this initial confidence. It can 
form the base of a society which is based on fair play for all... The government will 
support and encourage the various cultures and ethnic groups that give structure and 
vitality to our society. They will be encouraged to share their cultural expression and 
values with other Canadians and so contribute to a richer life for all. (Government 
of Canada, 1971: 3f.). 

To assist our  imderstanding of this policy, w e  may  identify and 
place four elements of the policy in  a framework (see Figure 4) 
which also displays a number of their inter-relationships (see 
Berry 1984a). 

First, the poUcy wishes to  avoid assimilation by  encouraging 
ethnic groups to  maintain and  develop themselves as distinctive 
groups within Canadian society; this element w e  term ' own  group 
maintenance and development.' 

Second, a fundamental purpose of the policy is to increase 
intergroup harmony and the mutual  acceptance of all groups 
which maintain and develop themselves; this w e  term 'other 
group acceptance and tolerance.' 

Third, the policy argues that own group development b y  itself 
is not  sufficient to  lead to other group acceptance; ' intergroup 
contact and sharing' is also required. 



Fourth, full participation by  groups cannot be  achieved if some 
common mode  of communication is not  learned; thus the 
'learning of official languages' is also encouraged by  the policy. 

In addition to  identifying these four elements of the policy. 
Figure 4 also displays some inter-relationships (connecting lines 
between elements). A few of these are explicit in  the policy, others 
are implicit, and others will be  referred to  in this paper, when  
considering the social - psychological literatxire on  ethnic 
relations. 
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Figure 4: Four  Componen t s  of 1971 Multiculturalism Policy (Source; Berry, 1984a) 

A central question is whether the policy intends to  encourage the 
maintenance of numerous and  full-scale cultural systems (as 
implied in the term  multi-culturalism), or  whether it is designed to  
be supportive of some lesser phenomenon (such as various 
aspects of ethnicity which are derived f r o m  a full cultural system). 
Burnet (1975) has argued that  ethnicity rather than 'culture' is the 
actual and  realistic focus of such a policy: most  groups lack their 
own separate social and  political institutions, many lack their own 
(ancestral) language and their numbers are no t  always large. 
Thus the maintenance of shared features which are derived f rom a 
heritage culture (i.e. ethnic phenomena) are more likely to be  
possible than the maintenance of full-scale cultures ( 'museum 
cultures' in Burnet's 1975, terms). 

A second criticism has  been levelled by  John Porter (1972 & 
1975), w h o  argued that maintaining an  interest in  ethnicity merely 



perpetuates ethnic stratification in Canadian society: 
multiculturalism may serve only to  keep particular groups in  their 
place in  the 'vertical mosaic/ It may also provide a basis for 
discrimination (Lupul 1989). While undoubtedly there has  been 
important stratification according to ethnic group membership in 
the past, and  perhaps at the present time for some groups, recent 
evidence (e.g., Boyd et al., 1981; Pineo & Porter 1985; Breton et al., 
1990) suggests that ethnicity is n o  longer a substantial predictor of 
status in Canada. Indeed, educational and occupational 
aspirations and attainments of some newer immigrant groups 
now exceed those of groups at the top of Porter's original 
hierarchy (Richmond 1988; Samuda et al., 1989). 

A third difficulty is that multiculturalism is widely viewed as a 
policy only for the non-British, non-French portions of the 
Canadian population. While having its roots in concerns 
expressed about the place of ' the other ethnic groups,' the initial 
policy statement in  1971, as well as more recent statements (see 
1988/1989 Annual Report of the Ministry of Multiculturalism) 
emphasize that the policy is for  all Canadians, dominant as  well as  
non-dominant, majority as well as minority. 

After a decade and a half with programmes based upon  the 1971 
statement, official multiculturalism was formally achieved by  the 
enactment (on July 21, 1988) of a Multiculturalism Policy, entitled 
'An Act for the preservation and  enhancement of multiculturalism 
in Canada.' The Act is explicitly linked to  a number of extant 
features of Canadian policy: the constitutional recognition of the 
importance of preserving and enhancing the multicultural 
heritage of Canadians, of the rights of Aboriginal peoples of 
Canada, and  of two official languages in  Canada; the equality of 
all Canadians, whether so  by  birth or  by  choice; the equality of 
opportunity, regardless of race, national or ethnic origin or 
colour; freedom f rom discrimination based on  culture, religion or 
language; and  the recognition of the diversity of Canadians as  a 
fundamental characteristic of Canadian society. 

The specific clauses of the Act refer to a number of themes. 
Foremost among them are: (a) the promotion of the freedom of all 
Canadians to  'preserve, enhance and share their cultural heritage;' 



(b) the promotion of multiculturalism as  'a fundamental 
characteristic of Canadian heritage a n d  identity,' and as an  
'invaluable resource in  the shaping of Canada's future;'  (c) the 
promotion of 'full  and equitable participation of individuals and 
communities of all origins/ and the 'elimination of barriers to 
such participation;' (d) the recognition of the contribution of 
Canadian cultural communities, a n d  to 'enhance their 
development;' (e) ensuring 'individuals equal protection under  
the law, while respecting and valuing their diversity;' and  ( f )  
encouraging Canadian institutions to  be  'both respectful and 
inclusive of Canada's multicultural character.' Other themes 
emphasize the creativity, and  evolution that result f rom cultures 
in contact, and  the importance of both heritage and official 
languages in Canada. 

The 1989 ' N e w  Directions' of the Ministry of Multiculturalism 
(rooted in the new Act) retained many  of these features, while 
giving n e w  emphasis to certain aspects. The first n e w  direction is 
'Race Relations and Cross-Cultural Understanding,'  and can be  
identified generally with the 'tolerance' goal in the 1971 statement. 
However, the racial dimension is n o w  at  the fore, with public 
education, cross - cultural tiaining and  community - based 
initiatives being seen as the vehicles for pursuing a reduction in  
racial intolerance. The second new direction is 'Heritage Cultures 
and Languages,' and is similar to  the 'group maintenance' goal of 
the 1971 statement; while continuing cultural support  
programmes, there is a renewed emphasis on heritage language 
learning. The third n e w  direction is 'Community Support and 
Participation,' a n d  is related to the 'contact and sharing' goal of 
the 1971 statement; however, there is n o w  much  greater emphasis 
on  full and  equal access to  participation by all Canadians in  all 
aspects of Canadian society. A fourth n e w  initiative is a 'Cross-
Government Commitment,' one in  which the multicultural view 
of Canada is promoted not  just in  the Department of 
Multiculturalism and Citizenship, bu t  is encouraged in all Federal 
Departments. 

Current Canadian views about the multiculturalism policy are 
as diverse as the population itself (Bourhis 1994, Kalin & Berry 



1994). Despite the emphases on 'sharing' in the 1971 statement 
and 1988 Act, many Canadians are voicing the idea that an  
emphasis on  our ethnic differences, even as a quality that 
characterizes u s  as a nation, reduces our achievement of 
becoming 'Canadian' (Bibby 1990, Spicer 1991, Bisoondath 1994). 
In part, the naming of the new Department as  'multicvilturalism 
and  Citizenship' was  intended to signal a balance between the age 
old Canadian opposition between 'unity and identity' (Frye 1971). 
Moreover, there is not yet a wide understanding of the change in 
emphasis f rom the 'cultural maintenance' aspects of the policy to 
the 'race relations' and 'participation' programmes. For example, 
Spicer (1991:129) proposes that: Federal gaoemment funding for 
mulHculturalism activities other than those serving immigrant 
orientation, reduction of racial discrimination, and promotion of 
equality, should be eliminated... However, Spicer's recommended 
set of priorities is virtually identical to those in  place since 1989. 
In a sense, the pendulum appears to  be  swinging away f rom a 
concern for particular heritages, toward a concern for national 
unity, away f rom a celebration of our numerous cultural 
identities, toward the promotion of an  emerging Canadian 
identity. 

This policy initiative, and accompanying programmes to  
implement it, remains an  important part  of managing cultural 
plviralism in Canada. 

The question of public support  for the policy and programmes, 
and  of some social psychological dimensions (including the 
assumption that a sense of security or confidence is a necessary 
condition for tolerance) will be  discussed later. 

3. Immigration and the Changing Canadian 
Population 

Canada has  always been culturally plural as a society (1871 
Census: 60% British, 31% French, 9% others, including Native 
Peoples). However, a considerable impetus has  been given to 
multiculturalism by the increasingly diverse sources of 



immigration over the past century. Initially f rom Eastern Europe, 
then f rom Southern Europe and n o w  increasingly f rom other 
regions than Europe, immigration can b e  said to  have given rise 
to multiculturalism (Hawkins 1972, Palmer 1976). 

At the present time (1996 Census) British and French origins still 
accoimt for the majority of the national population (39% and 24%, 
respectively) bu t  this varies widely by  region. Among other than 
British and French origins (37%), German, ItaHan, Ukrainian, 
Dutch and  Aboriginal origins are the most  frequent (ranging f rom 
6.5% to  2% for these groups). While still relatively small in  total 
number in Canada (6%) visible minorities represent substantial 
elements of regional and urban populations (11% in B.C., 9% in 
Ontario, 17% in Toronto and Vancouver, 10% in Calgary), their 
immigration continues at a relatively high proportion (over 60% 
of over 200,000 immigrants in  1996). Despite these numerous 
changes and trends, the proportion of foreign born has  tended to  
remain a fairly constant proportion (between 15 and 20%) of the 
total population since Confederation. 

Future trends are difficult to  predict, given the volatile political 
and economic situations at present in  various parts of the world. 
Indeed the 'Demographic Review' (1989), while engaging in  
population projections in a number of demographic categories, 
avoided such projections with respect t o  ethnic origin. However, 
one study carried out for the Review (Balakrishnan 1988) did 
project ethnic populations for 25 major urban areas and 
concluded that visible minority groups will increase to  10.7% of 
urban populations by  the year 2001. In the country as a whole, 
however, this predicted increase is less likely to  occur, since the 
bulk of current immigrants settle in  the  major urban centres. 
Samuel (1988) has predicted a national proportion of visible 
minorities of between 8.7 and 9.6%. 

4. Ethnic and Race Relations in Canada 

In this and  the following section, the two main areas of 
psychological work in  culturally plural societies are introduced 



and reviewed: ethnic relations and acculturation. As noted earlier 
(see Figure 2), the two areas have remained distinct to a large 
extent, bu t  there are sufficient parallels to drav^ them together: (i) 
both areas arise only in  culturally-plural societies; (ii) they share a 
concern for group contact and resultant change in some basic 
social and psychological phenomena;  (in) there is a central role for 
affective states (attitudes and ideologies) that indicate what  
people think and  what  they feel should be the case; (iv) there are 
some obvious behavioural outcomes for individuals (changes in 
their behaviours and identities, and acts of discrimination); (v) 
both lead to  a n  outcome that ranges f rom being stressful and 
conflict-ridden through to  a n  adaptation that accommodates the 
needs of people in  contact, both newcomers and  the established 
larger society. 

H o w  can social psychology contribute to  an  understanding of 
the issues before us? In social psychology, the focus is typically on  
individuals, bu t  w e  also usually aggregate our data into social and 
demographic categories. This has allowed the investigation of 
these phenomena at both the individual and group levels of 
analysis. The guiding conceptual framework for much of this 
work has been  ethnocentrism theory, which is useful a t  both of 
these levels of analysis. The concept refers to  the universal 
tendency for  groups to  generally favour themselves (i.e. an  
' ingroup bias' to  have a relative preference for one's own  group 
over others), while allowing for the possibility that some groups 
will exhibit this relative preference more than others. It also refers 
to  individuals w h o  typically show an ingroup bias, while again 
allowing for individual differences in  the extent of this preference; 
some individuals will be very ethnocentric, while others will be  
less so. 

The fundamental question with which w e  are concerned is: 
'Under what  conditions can w e  all live together in a plural 
society.' Among the many other answers (involving economic, 
political and human rights issues), some psychological 
preconditions can be suggested: 

First, there needs to be general support for multiculturalism, including 
acceptance of various aspects and consequences of the policy, and of cultural 



diversity as a valuable resource for a society. Second, there should be overall 
low levels of intolerance or prejudice in the population. Third, there should be 
generally positive mutual attitudes among the various ethnocultural groups 
that constitute the society. And fourth, there needs to be a degree of attachment 
to the larger Canadian society, but without derogation of its constituent 
ethnocultural groups. (Berry & Kalin, 1995:302) 

The study of ethnic and race relations is a vast topic, one that 
cannot possibly be  covered in this paper.  To open the discussion. 
Figure 5 illustrates some current conceptualizations. Results of 
empirical studies will be presented later. 
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Figure 5: F ramework  fo r  Examining Relationships be tween Socio-cultural a n d  
Psychological Factors in  Research o n  Ethnic G r o u p  Relations. 

The Figure can be  looked upon as a 'map '  of relationships 
between some social and cultural factors (at the  top), and  the 
main psychological variables (in the lower box) used in  the 
psychological study of ethnic and race relations. Three kinds of 
psychological variables are identified: cognition (involving the 
processes of perception and categorization of people and the 
attribution of characteristics to them); evaluation (involving 



judgements about their acceptance or  rejection); and overt 
behaviour or action on  the part  of the individual (involving acts of 
discrimination against them). 

There is considered to  be  a sequence to these psychological 
activities, beginning with the perception of similarities and 
differences among individuals in  a population (e.g., 
tallness/shortness; long hair /short  hair; light sk in /dark  skin etc.). 
This is followed by a cognitive categorization of individuals into 
groups based on  perceived patterns of similarities and differences 
(e.g. males/females, blacks/whites etc.). The act of categorization, 
by itself, is known (e.g., Tajfel 1978) to  have two consequences: 
the exaggeration of perceived similarity within categories, and  of 
perceived difference between categories. Third, psychological 
characteristics are attributed by  the perceiver to  individual 
members of the categories; because of the effects of categorization 
noted above, this attribution tends to  overgeneralize the similarity 
of characteristics within, and the difference between, the groups. 
This whole sequence while rooted in these three fundamental 
psychological processes, is also guided by collective images that 
have been generally shared in  the sociocultural context, probably 
for many generations. 

A second set of psychological processes follows, involving the 
making of value judgements and the exhibiting of personal 
preferences. When these are linked to  a specific group, the 
concept of ethnic attitude is employed; these can be  favourable or 
unfavourable. However, when there is a generalized value 
judgement, the concept of prejudice is used; this is typically a 
negative or  hostile evaluation, although in principle, positive 
prejudices are possible. The development and holding of such 
attitudes and prejudices are rooted in  an  individual's emotional 
system, bu t  they are also known to  be linked to numerous 
historical, economic and pohtical factors in  the sociocultural 
system in which one has grown up .  

The third psychological variable is that of individual action, in 
which the cognitions and evaluations of the individual become 
expressed in  actual behaviour. These behaviours are subject to 
personal motivations, bu t  they are also guided (either encouraged 



or suppressed) by  shared norms in  society, such as laws, or social 
movements. It is important to  note that individuals d o  not  always 
express their cognitions and  evaluations about ethnic and racial 
groups in  overt ways; hence, psychologists have h a d  to develop 
measurement techniques to  dig more deeply a n d  indirectly into 
the phenomena of stereotypes, prejudice and  attitudes. 

Because ethnic groups tend to  vary o n  a number of dimensions, 
psychologists have attended to  these possible confounds. Such 
dimensions a s  culture, race, religion a n d  language are known to  
interact i n  complex ways; hence they require independent 
conceptualization and  measurement. For example, a n  immigrant 
f rom India may  be  admired or rejected o n  the basis of cultural 
values, racial features, religion or accent; w e  would no t  know the 
extent of influence of each factor on  a person's attitude unless w e  
first made  the distinction, and  then attempted independent 
assessment of each factor. This possible 'multiple causation' of 
behaviour makes it difficult to  know, for any particular study 
group or individual, which factor is responsible, or  which factors 
in combination lie a t  the root of discrimination or  conflict. 

Of course, n o  programme to  understand or improve ethnic and  
race relations can attend only to  these psychological phenomena. 
Clearly all the non-psychological factors identified at the top  of 
Figure 5 need to  be  attended to  as well. Among these are four 
current issues in  the social psychology of ethnic and race relations 
that have been prominent in  the literature on  multiculturalism in 
Canada; the institutional and normative nature of prejudice; the 
effects of security; the role of contact; and  the importance of group 
similarity. 

(i) Prejudice: While prejudice is essentially a psychological 
phenomenon, it can become established in social norms and  
societal practices that may or may  not  any longer have negative 
affect or  animosity underlying the practice (Duckitt 1992). Hence a 
distinction has  been drawn between personal and  institutional 
prejudice. The former involves negative feelings by  a person 
towards another person or  group, while the latter may  not; 
institutional prejudice is prejudice that has  become conventional, 
but  not  necessarily v^th any personal intent to  harm, injure or  



attack. Because of the different character of these forms of 
prejudice, change or control programmes would need to  be  
different depending on  whether one, the other (or both) of these 
are present. 

Similarly, a distinction has  been drawn between blatant and 
subtle prejudice. The former (sometimes called 'old fashioned' 
prejudice) is revealed in  overt acts of verbal or physical hostility 
(such as insults, attacks and deliberate acts of discrimination). The 
latter is covert (sometimes called 'symbolic prejudice') and  is 
revealed in 'more acceptable' activities such as being opposed to 
various forms of equity or other social change programmes. In the 
last decade, changing social norms (both informal, and  formal 
laws) have made  blatant prejudice socially unacceptable, even 
illegal. Hence the expression of prejudice has  become subjected to 
normative influence (as in  the case of institutional prejudice) and 
can n o  longer be considered a purely psychological phenomenon. 

(ii) Security: The 1971 Multiculturalism policy statement 
proposed that confidence in  one's own individual identity was  a 
plausible precondition for accepting the different identities of 
others. We have previously referred to this as  the 
'multiculturalism assumption' (Berry, Kalin & Taylor 1977), and 
this notion was included in Figure 4 as  one possible relationship 
between ' own group maintenance' and 'other group tolerance.' 
The assumption is that if one feels secure, and that one has  a place 
in the Canadian mosaic, then one can be  open and  accepting also 
of a place for those w h o  belong to  other groups. Conversely, if 
one's identity is threatened or challenged, then one may  not  be  in 
a position to  be  tolerant of others. The alternative relationship is 
also possible: that developing one's own  group's confidence can 
lead to ethnocentrism (this also is illustrated in  Figure 4). This 
alternative relationship is indeed the basis of ethnocentrism 
theory (LeVine & Campbell 1972) in which positive own  group 
attitudes are often negatively correlated with attitudes toward 
other groups. 

(in) Contact: Ever since the classic analyses of Amir (1976), it 
has been established that personal experience with members of 
other groups can lead to  either increased liking or increased 



hostility; the outcome depends on some specific factors. Positive 
outcomes are likely when: there is equal status of the groups; the 
presence of common goals; and when contact is voluntary and 
intimate. Negative outcomes are likely when there is: status 
inequality; competition for scarce resources; and  enforced 
interaction. When social conditions vary, the outcome of contact 
will vary; hence, attitude change is a social as  well as  a 
psychological phenomenon. Issues such as the 'integrative 
capacity' of Canada to  accept visible minority immigrants, and  the 
possibility of a numerical 'threshold' for such acceptance, are 
clearly related to the relationship between contact and  prejudice. 
This relationship was also illustrated in Figure 4. 

(iv) Group Similarih/: A n  important element in  intergroup 
and interpersonal attitudes is that of the  similarity of the groups 
or persons in contact: it is well-established that the  greater the 
similarity, then the greater the attraction. Whether found in  
experimental or  in  field studies, this relationship appears to  be  
robust. It appears to  apply both to psychological similarity in  the 
case of interpersonal attraction (e.g., similar beliefs or  interests are 
associated with greater liking) and to cultural similarity in the 
case of intergroup attraction (e.g., shared group characteristics, 
such as language, religion, values, norms are associated with 
greater group acceptance). A n  obvious implication of this 
relationship is that since groups w h o  are n o w  arriving as 
immigrants in  Canada are rather dissimilar f rom those already 
established in  the country, less acceptance of them may be 
expected, at least initially. To the extent that these groups 
acculturate to the larger society by adopting some generally 
shared Canadian norms and  values, then increased acceptance 
may result. We  n o w  turn  to a consideration of such acculturation 
phenomena. 

5. Imirdgrant Acciiltirration 

H o w  immigrants and ethnic groups adapt  and change over time 
to the larger Canadian society is a n  important aspect of group 



relations (See Berry 1990a & 1997). As w e  noted earlier (Figure 2), 
there are important parallels between ethnic relations and 
acculturation as cultural and psychological phenomena, both 
resulting in  the possibility of outcomes ranging f rom positive 
mutual  adaptations through to  stress and conflict. We have also 
seen that in  Canada not  all the adaptation and  change are 
expected to  come f rom those newly-arrived: official 
multiculturalism policy involves the promotion of some 
adaptation on  the par t  of the larger society (referred to  as 
'institutional change'). Thus acculturation is, in  principle, a two-
way street. 

Acculturation was first identified as  a cultural level 
phenomenon b y  anthropologists (e.g., Redfield et al., 1936) w h o  
defined it as  culture change resulting from contact between two 
autonomous cultural groups. Although in  principle, change occurs 
in  both groups, in  practice, more change occurs in the  non-
dominant than in the dominant group. 

Acculturation is also a n  individual-level phenomenon, requiring 
individual members of both the larger society and  the various 
acculturating groups to  engage in  n e w  behaviours, and  to  work 
out n e w  forms of relationships in  their daily lives. This idea was  
introduced by  Graves (1967), w h o  has  proposed the notion of 
'psychological acculturation' to  refer to these n e w  behaviours and 
strategies. One  of the findings of subsequent research in  this area 
is that there are vast individual differences in  h o w  people attempt 
to  deal with acculturative change (termed 'acculturation 
strategies'). These acculturation strategies have three aspects: (i) 
their preferences ('acculturation attitudes'; see Berry et al., 1989); 
(ii) h o w  much change they actually undergo ('behavioral shifts'; 
see Berry, 1980a); and  (Hi) h o w  much  of a problem these changes 
are for them (the phenomenon of 'acculturative stress'; see Berry 
et al., 1987). 

In all plural societies, cultural groups and their individual 
members, i n  both the dominant and  non-dominant groups, must  
deal with the issue of how to  relate to  each other. Strategies with 
respect to two  major issues are usually worked ou t  by  groups and 
individuals in  their daily encounters with each other. These issues 



are: (i) cultural maintenance (to what  extent are one's cultural 
identity and characteristics considered to  be  important, and  their 
maintenance strived for); and  (ii) contact and participation (to what  
extent should they become involved with other cultural groups, 
or remain primarily among themselves). It is evident that these 
issues are two  of the components identified in  the Canadian 
miilticulturalism poUcy. 

When these two underlying issues are considered 
simultaneously, a conceptual framework (Figure 6) is generated 
which posits four strategies of acculturation and  intercultural 
relations. These two issues can be responded to  on  attitudinal 
dimensions, represented by  bipolar arrows. For purposes of 
presentation, generally positive or negative ('yes' or  'no '  
responses) to  these issues are illustrated, and  intersect to define 
four strategies. These strategies carry different names, depending 
on which group (the dominant or nondominant) is being 
considered. From the point of view of nondominant groups, when 
individuals d o  not  wish to  maintain their cultural identity and  
seek daily interaction with other cultures, the  Assimilation strategy 
is defined. 

In contrast, when  individuals place a value o n  holding onto 
their original culture, and a t  the same time wish to  avoid 
interaction with others, then the  Separation alternative is defined. 
When there is a n  interest in  both maintaining one's original 
culture, while in  daily interactions with other groups.  Integration 
is the option; here, there is some degree of cultural integrity 
maintained, while a t  the same time seeking to  participate as  an  
integral part  of the larger social network. Finally, when  there is 
little possibility or  interest in  cultural maintenance (often for 
reasons of enforced cultural loss), and little interest in having 
relations with others (often for reasons of exclusion or 
discrimination) then  Marginalization is defined. 



ISSUE I 

Is it considered to be of value to 
maintaio one's identity and 

characteristics? 

•YES" "NO" 

Is it considered to be 
of value to maintain 
relauooships with 

larger society? 

ISSUE 2 
INTEGRATION ASSIMILATION 

SEPARATION/ MARGINALIZATION 
SEGREGATION 

Figure 6: Four  M o d e s  of Acculturation a s  a Function of T w o  Issues 

The presentation above was  based on  the assumption that 
nondominant cultural groups and their individual members have 
the freedom to  choose their intercultural relations strategies. This, 
of course, is not  always (or even usually) the case (Berry 1974). 
When the dominant group enforces certain forms of relationships, 
or constrains the choices of non-dominant groups or individuals, 
then other terms need to  be used. Most clearly, although people 
may sometimes choose the  Separation option, when  it is required 
of them by  the dominant society, the situation is one of 
Segregation. Similarly, when people choose to  Assimilate, the 
notion of the  Melting Pot may  be  appropriate; bu t  when forced to 
do  so, it becomes more like a Pressure Cooker. In the case of 
Marginalization, people rarely choose such an  option; rather they 
usually become marginalized as a result of attempts a t  forced 
assimilation {Pressure Cooker) combined with forced exclusion 
(Segregation); thus n o  other term seems to  be  required beyond the 
single notion of Marginalization. 

The view of acculturation and group relations illustrated in 
Figure 4 is clearly a bi-dimensional one. This conceptualization was  
introduced (Berry 1970, Sommerlad & Berry 1970) to  challenge the 



unidimensioml assumption that individuals can b e  viewed (and 
assessed) as  being in  a sort of 'transition' between some 
'traditional' (or 'minority') and  some 'modern '  (or 'mainstream') 
cultural situation. Ethnographic work among members of cultural 
communities generally reveals that their are  two issues (cultural 
maintenance, and  contact/participation), and  that they are 
independent of each other. When the two  dimensions are kept 
separate (both conceptually and empirically), the  many  varieties 
of acculturation become evident (Berry 1980). Intercultural contact 
can lead to  cultural homogeneity, to mixing or balancing, to  
rejection or to  being rejected. The historical (and in much 
contemporary social psychology) bias is to assume that the 
'others' both want  to, and  will eventually, become like 'us ' .  
Parallel conceptualization and  research on  cultural identity (Berry 
1970, Kalin & Berry 1996, Ferdman 1995, Phinney 1990, Phiimey et 
al., 1994) has shown that individuals are often comfortable with a 
bicultural identity; it is not  necessary to choose one or  the other in 
an  inclusive, pluralistic society. 

It is essential to note that the term  Integration as  used here is not 
a eupherrusm for  Assimilation. Figure 6 clearly links Integration to  
a substantial degree of cultural maintenance (rather than to 
cultural loss or  homogenization as i n  Assimilation). Just as 
importantly, it is evident that Integration can only be 'freely' 
chosen and successfully pursued by  nondominant groups when  
the dominant society is open and inclusive in  their orientation 
toward cultural diversity (Berry 1991). Thus, a mutual 
accommodation is required for Integration to  be attained, involving 
the acceptance by  everyone of the right of all groups to  live 
together as  culturally different peoples. This strategy requires 
nondominant groups to  adopt the basic values of the larger 
society, while at the same time the dominant group mus t  be 
prepared to  adapt national institutions (e.g., education, health, 
labour) to  better meet the needs of all groups n o w  living together 
in the plural society. 

Obviously, the integration strategy can only be  pursued in 
societies that are explicitly multicultural in which certain 
psychological pre-conditions are established (as described earlier. 



Berry & Kalin 1995). These pre-conditions are: the widespread 
acceptance of the value to a society of cultural diversity (i.e. the 
presence of a positive 'multicultural ideology'); relatively low 
levels of prejudice (i.e. minimal ethnocentrism, racism and  
discrimination); positive mutual attitudes among cultural groups 
(i.e. n o  specific intergroup hatreds); and  a sense of attachment to, 
or identification v^th, the larger society by all groups (see also 
Kalin & Berry, in  press). 

Just as  obviously, integration (and of course separation) can only 
be pursued when other members of one's ethnocultural group 
share in  the wish to maintain the group's cultural heritage. In this 
sense, these two strategies are 'collective', while  assimilation is 
more 'individualistic' (Moghaddam 1988, Lalonde & Cameron 
1993). 

Other terms than those used here have been proposed by  
researchers. In particular, the term 'bicultural' has  been employed 
to refer to  acculturation that involves the individual 
simultaneously in  the two cultures that are in  contact (Szapocznik 
& Kurtines 1993; LaFromboise et al., 1993; Cameron & Lalonde 
1994); this concept corresponds closely to  the Integration strategy 
as defined here. Similarly, Gordon (1964) refers to  two forms of 
incorporation: cultural assimilation and  structural assimilation. In 
our terms, when both forms occur, complete assimilation is likely 
to result; however, when structural assimilation is present (a high 
degree of contact and participation) combined with a low degree 
of cultural assimilation (a high degree of cultural maintenance), 
then an  outcome similar to  Integration is likely. 

Three other issues require commentary before proceeding, since 
preferences for one strategy over others are known to  vary, 
depending on  a number of variables. In measuring these 
strategies, a number of domains of daily behaviour (e.g., 
language, food, dress, club membership) are selected for which 
cultural choices can be  made. For each domain, a statement is 
drafted for each of the four strategies; respondents indicate their 
preferences (usually on  a 5-point scale) for each stiategy. Despite 
there being diverse domains, there is usually a n  overall coherent 
preference for one particular strategy (as evidenced by  Cronbach 



alpha coefficients in  the .70 to  .80 range; see Berry et al., 1989). 
However, there can be  variation in relative preferences according 
to one's location: in  more private spheres or  domains (such as the 
home, the  extended family, the cultural community) more cultural 
maintenance may  be  sought than in more public spheres (such as 
the work place, or in  politics); and there may  be  less intergroup 
contact sought in  private spheres than in  the more public ones. 
Second, the broader national context may  affect acculturation 
strategies, such that in  explicitly multicultural societies 
individuals may  seek to  match such a policy with a personal 
preference for Integration; or  in assimilationist societies, 
acculturation may  be  easiest by  adopting a n  Assimilation strategy 
for oneself (Krishnan & Berry 1992). That is, individuals may  well 
be constrained in  their choice of strategy, even to  the point where 
there is a very limited role for personal preference. Indeed, when 
personal preferences are in  conflict with national policies, stress 
may well result (Horenczyk 1996). Third, there is evidence that 
during the course of development, and  over the period of major 
acculturation, individuals explore various strategies, eventually 
settling on  one that is more useful and satisfying than the others 
(Kim 1988). However, as  far as  is known, there is n o  set sequence 
with which different strategies are used  (Ho 1995), nor  specific 
ages a t  which one strategy is more likely to  be used. 

Both individuals and groups may exhibit various orientations 
toward their intercultural relations. These orientations consist of 
both preferences (attitudes) and  actions (behaviours). Together, 
these attitudes and  behaviours comprise what  w e  have called 
acculturation strategies (Berry 1990a). Attitudes towards these four 
alternatives have been measured in  numerous studies (reviewed 
in Berry et al 1989). National policies and  programmes may also 
be analysed in  terms of these four approaches: some societies seek 
assimilation, expecting all ethnocultural groups to  become like 
those in  the dominant society; others seek integration, willing 
(even pleased) to  accept and  incorporate all groups to a large 
extent on  their own cultural terms; yet others have pursued 
segregation policies; and  others have sought the  marginalization of 
unwanted groups. Thus the framework in  Figure 6 can be  used  to 



analyse and categorize orientations toward cultural group 
relations of both individuals and groups in  both the dorrvinant 
and nondominant sections of society, and at three levels. These 
are illustrated in  Figure 7. 

L E V E L S  D O M I N A N T  N O N - D O M I N A N T  
• Mainstream • Minority Group 
• Larger Society • Cultural Group 

NATIONAL National Policies Acculturation 
Strategies 

INDIVIDUAL Multicultural 
Ideology 

INSTITUTIONAL Uniform Diversity 
or Plural and Equity 

Figure 7: D o m a i n s  of U s e  of Accu l tu ra t ion  M o d e s  

Inconsistencies and conflicts between these various acculturation 
strategies are one of many sources of difficidty for acculturating 
individuals. Generally, when acculturation experiences cause 
problems for acculturating individuals, w e  observe the 
phenomenon of acculturative stress (See Figure 8). In a recent 
overview of this area of research (Berry 1997), it was  argued that 
stress may arise, bu t  it is not  inevitable. Or  as  Beiser et al., (1988) 
have phrased it; migrant status is a mental health risk factor; bu t  
risk is not destiny. 



Group Level 

Strategies 
Used 

Api^aUal of 
Experience 

Stressors Stress 

LongTcnn 
Outcomes 

Individual Level Variables 

S o c i e t y  o f  O r i g i n  

• Pol i t ica l  C o n t e x t  
• E c o n o m i c  S i tua t ion  
• D e m o g r a p h i c  F a c t o r s  

G r o u p  

A c c u l t u r a t i o n  

• Phys ica l  
• B io log i ca l  
• E c o n o m i c  
• S o c i a l  
• CuUural  

• A t t i t udes  
- M C  Ideo logy  
- E t h n i c  A t t i t u d e s  

• Soc ia l  S u p p o r t  
- L a r g e r  S o c i e t y  
- E t h n i c  S o c i e t y  

S o c i e t y  o f  

S e t t l e m e n t  

M o d e r a t i n g  F a c t o r s  P r i o r  t o  A c c u l t u n i t i o n  

• A g e .  G e n d e r ,  E d u c a t i o n ,  P r e - a c c u i t u r a t i o n  
• S ta tus ,  M i g r a t i o n  M o t i v a t i o n .  E x p e c t a t i o n s  
• C u l t u r a l  D i s t a n c e  ( L a n g u a g e ,  R e l i g i o n ,  e t c )  
• Persona l i ty  ( L o c u s  o f  c o n t r o l .  F l ex ib i l i t y )  

M o d e r a t i n g  F a c t o r s  P u r i n y  A c c u l t u r a t i o n  

• P h a s e  ( l e n g t h  o f  t i m e )  
• Accu l tu ra t ion  S t r a t eg i e s :  A t t i t u d e s  &. B e h a v i o u r s  
• C o p i n g :  S t r a t eg i e s  & R e s o u r c e s  
• Soc ia l  S u p p o r t  
• Soc ie ta l  A t t i t u d e s :  P r e j u d i c e  &. D i s c r i m i n a t i o n  

Figure 8 Factors Affecting Acculturative Stress 

O n  the left are shown group- or cultural-level phenomena, which 
are mainly situational variables; while to  the right are individual-
or psychological-level phenomena which are predominantly 
person variables. Along the top  are features that  exist prior to 
acculturation taking place, while along the bottom are those that 
arise during the process of acculturation. Through the middle of 
the framework are the main group and  psychological 
acculturation phenomena; these flow f rom left to  right beginning 
with the cultural groups in  contact bringing about changes in 
many of their collective features (e.g., political, economic, social 
structures), then affecting the individual w h o  is experiencing 
acculturation (resulting in  a number of possible psychological 



experiences and changes, leading finally to a person's adaptation. 
The jframework in Figure 8 combines both  structural and  process 
features: the central portion flowing f rom group acculturation 
through individual acculturation to adaptation is clearly a process 
taking place over time; factors in the upper  and  lower levels 
influencing this process provide the broad structure in  which 
acculturation takes place. 

Contemporary reviews of the literature (Berry & Sam 1997, 
Ward 1996) show that this central flow is highly variable: the 
nature of a person's psychological acculturation and eventual 
adaptation depends on  specific features of the group-level factors 
(on the left) and of the moderating influence (shown by the dotted 
lines) of individual factors that exist prior to, or arise dtu-ing, 
acculturation (at the top  and bottom). With respect to the 
structuring of relationships, the model includes both  mediating 
and  moderating variables (Baron & Kenny 1986); some variables 
may serve as both. For example, coping strategies serve as a 
mediator when it Unks stressors to the stress reaction, and  as a 
moderator when it affects the degree of relationship between 
stressors and  stress (Frese 1986). 

The main point of the framework is to  show the key variables 
that should be  attended to  when  carrying ou t  studies of 
psychological acculturation. It is contended that any study that 
ignores any of these broad classes of variables will be  incomplete, 
and be unable to comprehend individuals w h o  are experiencing 
acculturation. For example, research that does not  attend to the  
cultural and psychological characteristics that individuals bring to 
the process, merely characterizing them by  name (e.g., as 
'Vietnamese,' or 'Somali,' or  even less helpfully as  'minorities' or 
'immigrants'), cannot hope to understand their acculturation or 
adaptation. Similarly, research that ignores key features of the 
dominant society (such as their demography, immigration 
policies, and attitudes towards immigrants) is also incomplete. 
However, it is important to note that there is n o  single study that 
has incorporated or verified all aspects of the framework in  Figure 
8; it is a composite framework, assembling concepts and findings 
f rom numerous smaller scale studies. 



To expand on  Figure 8, w e  consider in detail the various 
situational and personal factors that are n o w  widely believed to  
influence psychological acculturation. 

Society of Origin: A complete s tudy of acculturation would  
need to  start with a fairly comprehensive examination of the  two 
societal contexts: that of origin and  that of settlement. In the 
society of origin, the cultural characteristics that accompany 
individuals into the acculturation process need description, in  
part to  understand (literally) where the  person is coming from, 
and in  par t  to  establish cultural features for comparison with the 
society of settlement as a basis for estimating an  important factor 
to be discussed later, that of cultural distance. The combination of 
political, economic and demographic conditions being faced by  
individuals in  their society of origin also need to b e  studied as a 
basis for understanding the degree of voluntariness in  the  migration 
motivation of acculturating individuals. Recent arguments by  
Richmond (1993) suggest that migrants can b e  ranged o n  a 
continuum between reactive and  proactive, with the  former being 
motivated by  factors that are constraining or exclusionary, and 
generally negative in character, while the  latter are motivated by 
factors that are facilitating or  enabling, and generally positive in  
character; these contrasting factors have also been referred to  as  
push/pull factors in  the earlier literature on  migration motivation. 

Society of Settlement: In the society of settlement, a number of 
factors have importance. First there are the  general orientations a 
society and  its citizens have towards immigration and  pluralism. 
Some have been built by  immigration over the centuries, and this 
process may  be  a continuing one, guided by  a deliberate 
immigration policy (Sabatier & Berry, 1994). The important issue 
to understand for the  process of acculturation is both the 
historical and attitudinal situation faced by  migrants in  the society 
of settlement. Some societies are accepting of cultural pluralism 
resulting f rom immigration, taking steps to  support  the 
continuation of cultural diversity as a shared communal resource; 
this position represents a positive multicultural ideology (Berry & 
Kalin 1995) and  corresponds to the integration strategy in Figure 
6. Others seek to  eliminate diversity through policies and  



programmes of assimilatioi\, while others attempt to  segregate or 
marginalize diverse populations in  their societies. Murphy (1965) 
has argued that societies supportive of cultural pluraUsm (that is, 
with a positive multicultural ideology) provide a more positive 
settlement context for two reasons: they are less likely to  enforce 
cultural change (assimilation) or exclusion (segregation and 
marginalization) on  immigrants; and they are more likely to  
provide social support  both f rom the institutions of the larger 
society (e.g., cvilturally sensitive health care, and multicultural 
curricula i n  schools), and  f rom the continuing and evolving 
ethnocultviral communities that usually make u p  pluralistic 
societies. However, even where plureilism is accepted, there are 
well-known variations in the relative acceptance of specific 
cultural, racial and religious groups (e.g.. Berry & Kalin 1995, 
Hagendoorn 1993). Those groups that are less well accepted 
experience hostility, rejection and discrimination, one factor that 
is predictive of poor long-term adaptation (Beiser et al 1988, 
Fernando 1993). 

Group-Level Acculturation: With respect to  group 
acculturation, migrant groups usually change substantially as a 
result of living with these two sets of cultural influences. Physical 
changes are often profound, frequently involving urbanization, 
and increased population density. Biological changes include new 
dietary intake and exposure to n e w  diseases, both of which have 
implications for the health status of the whole group. Economic 
changes can involve a general loss of status or n e w  employment 
opportunities for the group. Social changes range f rom disrupted 
communities to new and important friendships. Finally, cultural 
changes (which are at the core of the notion of acculturation) 
range f rom relatively superficial changes in  what  is eaten or worn, 
to deeper ones involving language shifts, religious conversions, 
and fundamental alterations to value systems. 

Psychological Acculturation Phenomena: The central line in 
Figure 8 represents the five main phenomena included in  the 
process of psychological acculturation beginning with group 
acculturation and individual acculturation experience and  ending 
with some long-term adaptation. This process is highly variable for 



two main reasons. First is the operation of moderating factors 
(shown in Figure 8 above and  below the central line, and  with 
dotted lines indicating moderating effects). For policy reasons it is  
useful to  distinguish between those moderating factors that 
existed prior to  major acculturation taking place (and hence which 
cannot b e  much changed by  public policies in  the  society of 
settlement), and those that may  arise during the process of 
acculturation (and which are controllable, to  some extent). These 
moderating factors attach both to  groups and to  individuals, and 
can b e  seen as both risk factors and protective factors, depending 
on their degree or  level. Because they influence the  course of 
events along the central line in  Fig. 8 they will b e  discussed 
following presentation of this course. Second, variability in  
psychological acculturation exists because of the  three differing 
views about the  degree of difficulty that  is thought to  exist during 
acculturation, that were outlined earlier ('behavioural shifts,' 
'acculturative stress' and 'psychopathology'). 

The five main features of psychological accxilturation have 
received many different names in  both the general and 
acculturation literatures. However, there is broad agreement (see 
e.g., Aldwin 1994, Lazarus 1990 & 1993) that the process of 
dealing with life events begins with some causal agent that places 
a load or  demand o n  the organism. In the  acculturation literature, 
these demands stem f rom the  experience of having to  deal with 
two cultures in  contact, and having t o  participate to  various 
extents in  both of them; these intercultural contact experiences are 
the common starting point for all of the three conceptual 
approaches. In some cases these experiences represent challenges 
that can enhance one's life opportunities. In other cases they may  
seriously undermine one's life chances. 

Second, individuals consider the  meaning of these 
experiences, evaluating and  appraising them as a source of 
difficulty (i.e. as  stressors), or  as  benign, sometimes even as 
opportunities. The outcome of this appraisal is variable across the 
three approaches: when acculturation experiences are judged to  
pose n o  problem for the individual, changes are likely t o  b e  rather 
easy and  behavioural shifts will follow smoothly. This process 



encompasses three sub-processes: culture shedding; culture learning-, 
and  culture conflict (Berry 1992). The first two  involve the 
accidental or deliberate loss of behaviours, and their replacement 
by behaviours that allow the individual a better 'fit '  with the 
society of settlement. Most often this process has  been termed 
adjustment (Ward & Kennedy 1993a), since the adaptive changes 
all take place in  the acculturating individual, with f ew changes 
occurring among members of the larger society. These 
adjustments are typically made with minimal difficulty, in 
keeping with the appraisal of the acculturation experiences as 
non-problematic. However, some degree of conflict may  occur, 
which is usually resolved by  the acculturating person yielding to 
the behavioural norms of the dominant groups; in this case 
assimilation is the most likely outcome. 

When greater levels of conflict are experienced, and  the 
experiences are judged to be  problematic, bu t  controllable and 
surmountable, then the  acculturative stress paradigm is the 
appropriate conceptualization. In this case, individuals 
understand that they are facing problems resulting f rom 
intercultural contact that cannot be  dealt with easily or quickly by  
simply adjusting or  assimilating to  them. Drawing on the broader 
stress and adaptation paradigms (e.g. Lazarus & Folkman 1984), 
this approach advocates the study of the process of h o w  
individuals deal with acculturative problems on  first 
encountering them, and over time. In this sense, acculturative 
stress is a stress reaction in  response to  life events that are rooted 
in the experience of acculturation. 

When acculturation experiences overwhelm the individual, 
creating problems that cannot be  controlled or surmounted, then 
the  psychopathology paradigm is the appropriate one. In this case, 
there is little success in  dealing with acculturation, sometimes 
resulting in  withdrawal (separation), bu t  sometimes involving 
culture shedding without culture learning (resulting in 
marginalization). 

Third, as  w e  have noted, individuals engage in strategies that 
attempt to  deal with the experiences that are appraised as 
problematic. These basic coping strategies can be  understood in 



relation to  the four acculturation strategies outlined earlier. 
Within the general stress and adaptation approach, other 
strategies have been proposed, and are linked to  the notion of 
coping. Lazarus and  Folkman (1984) have identified two  major 
functions: problem-focused coping (attempting to change or solve 
the problem); and  emotion-focused coping (attempting to  regulate 
the emotions associated with the problem). More recently, Endler 
and Parker (1990) have identified a third: avoidance-oriented 
coping. 

These analyses of coping may or may  not  be  valid cross-
culturally; Aldwin (1994) and  Lazarus (1991) suggest that cross-
cultural variations are likely to be present in these distinctions, 
and in  which ones are preferred. One  key distinction, made  by  
Diaz-Guerrero (1979), is between  active and  passive coping. The 
former seeks to alter the situation, and  hence may  be  similar to  
problem-focused coping. It may  have ordy limited success if the 
problem lies in  the dominant society, especially if there is little 
interest in  the dominant group in accommodating the needs of 
acculturating individuals. Passive coping reflects patience and  
self-modification, and  resembles the assimilation acculturation 
strategy. These strategies are likely to  be  successful only if the 
dominant society has positive attitudes towards, and  is willing to 
accept members of the acculturating groups. If attitudes are 
hostile, the passive coping stiategy may well lead to  unacceptable 
levels of exclusion or  domination. 

The fourth aspect of psychological acculturation is a complex 
set of immediate effects, including physiological and  emotional 
reactions, coming closest to the notion of stress, as a 'reaction to 
conditions of living' (Lazarus 1990:5). In terms of the three 
conceptual approaches, (shifts, stress, psychopathology), when 
behavioural shifts have taken place, without difficulty, stress is 
likely to be minimal and personal consequences are generally 
positive. When acculturative problems (stiessors) d o  arise, bu t  
have been successfully coped with, stress will be  similarly low 
and the immediate effects positive; bu t  when stressors are not  
completely surmounted, stress will be higher and  effects more 
negative. And when acculturative problems have been 



overwhelming, and have not been successfully dealt with, 
immediate effects will be  substantially negative and  stress levels 
debilitating, including personal crises, and commonly anxiety and 
depression. 

The last of the five main features of psychological acculturation 
is the long-term adaptation that may  be  achieved. As w e  saw 
earlier, adaptation refers to  the relatively stable changes that take 
place in a n  individual or group in response to environmental 
demands. Moreover, adaptation may or  may not  improve the 'fit '  
between individuals and their environments. It is thus no t  a term 
that necessarily implies that individuals or groups change to 
become more like their environments (i.e. adjustment), bu t  may 
involve resistance and attempts to  change their environments or 
away f rom them altogether. In this usage, adaptation is an  
outcome that may  or may not be  positive in  valence (i.e. meaning 
only weZZ-adapted). This bi-polar sense of the concept of 
adaptation is used in this framework; long term adaptation to  
acculturation is highly variable ranging f rom well- to poorly-
adapted, varying f rom a situation where individuals can manage 
their new lives very well, to  one where they are unable to  carry on 
in the new society. 

Adaptation is also multifaceted (Aycan & Berry 1995). The 
initial distinction between psychological and  sociocultural 
adaptation has  been proposed and  validated by  Ward and 
colleagues (Searle & Ward 1990, Ward 1996, Ward & Kennedy 
1993a). As noted previously psychological adaptation largely 
involves one's psychological and physical well-being (Schmitz 
1992a), while socio-cultural adaptation refers to  h o w  well an 
acculturating individual is able to  manage daily life in the new 
cultural context. While conceptually distinct, they are empirically 
related to some extent (correlations between the two  measures are 
in the +.4 to +.5 range). However, they are also empirically 
distinct in the sense that they usually have different time courses 
and different experiential predictors. Psychological problems 
often increase soon after contact, followed by  a general (but 
variable) decrease over time; sociocultural adaptation, however, 
has a linear improvement with time. Analyses of the factors 



affecting adaptation (to be  discussed below) reveal a generally 
consistent pattern: good psychological adaptation is predicted by  
personality variables, life change events and  social support,  while 
good sociocultural adaptation is predicted by cultural knowledge, 
degree of contact, and intergroup attitudes; both aspects of 
adaptation are usually predicted by  the successful pursuit  of the 
integration acculturation strategy, a n d  by minimal cviltviral 
distance (Ward & Kennedy 1993b, Ward 1996). With respect to 
economic adaptation Aycan & Berry (1994) showed that 
psychological and sociocultural adaptation were predicted by  
much the same set of variables as i n  Ward's studies, while 
economic adaptation was  predicted b y  migration motivation, 
perception of relative deprivation and  status loss o n  first entry 
into the work world. Further studies are needed to  elaborate this 
economic aspect of adaptation, and h o w  i t  relates to  the other two 
(see also Hauff & Vaglum 1993). 

We are n o w  in a position to consider the  moderating factors that 
exist prior to and  those that  arise during the process of 
acculturation. As noted earlier, while termed 'moderating' (i.e. 
influencing the relationship between the main events in  Figure 2), 
they sometimes serve as 'mediating' variables (i.e. intervene 
directly between the main events). Different empirical studies 
assign different roles to  these factors; it is no t  possible a t  this 
point in  acculturation research to unambiguously claim them to 
be one or  the other. 

Factors Existing Prior to Acculturation: Individuals begin the 
acculturation process with a number of personal characteristics of 
both a demographic and social nature. In particular one's age has 
a known relationship to  the way acctdturation will proceed. 
When acculturation starts early (e.g. prior to entry into primary 
school), the process is generally smoothe (Beiser et al 1988). The 
reasons for this are not  clear; perhaps full  enculturation into one's 
parents' culture is not sufficiently advanced to  require much 
culture shedding or to create any serious culture conflict; or  
perhaps personal flexibility and  adaptability are maximal during 
these early years. However, youth do  often experience substantial 
problems (Aronowitz 1992, Carhn 1990, Ghuman 1991, Sam & 



Berry 1995) particularly dtiring adolescer\ce. It is possible that 
conflicts between demands of parents and  peers are maximal at 
this period, or  that the problems of life transitions between 
childhood and  adulthood are compounded by  cultural transitions. 
For example, developmental issues of identity come to the fore at 
this time (Phinney 1990) and interact with questions of ethnic 
identity, multiplying the questions about w h o  one really is. 

If acculturation begins in  later life (e.g. on retirement, or  when 
older parents migrate to join their adult offspring under  family 
reunification programmes) there appears to be  increased risk 
(Beiser et al., 1988; Ebrahim 1992). Perhaps the same factors of 
length of enculturation and  adaptability suggested for children 
are also at work here: a whole life in one cultural setting cannot 
easily be  ignored when attempting to  live in a n e w  one. 

Gender has variable influence on  the acculturation process. 
There is substantial evidence that females may be  more at risk for 
problems than males (e.g. Beiser et al, 1988, Carballo 1994). 
However, this generalization probably itself depends on  the 
relative status and  differential treatment of females in  the  two 
cultures: where there is a substantial difference, attempts by 
females to take on  n e w  roles available in  the society of settlement 
may bring them into conflict with their heritage culture (e.g. 
Moghaddam, Ditto & Taylor 1990; Naidoo 1992, Naidoo & Davis 
1988), placing them at risk. 

Education appears as a consistent factor associated with 
positive adaptations: higher education is predictive of lower 
stress (Beiser et al., 1988; Jayasuriya et al., 1992). A number of 
reasons have been suggested for this relationship. First, education 
is a personal resource in  itself: problem analysis and problem 
solving are usually instilled by formal education and  Likely 
contribute to  better adaptation. Second, education is a correlate of 
other resources, such as income, occupational status, support  
networks etc., all of which are themselves protective factors (see 
below). Third, for many migrants, education may attune them to  
features of the society into which they settle; it is a kind of pre-
acculturation to the language, history, values and norms of the 
new culture. 



Related to education is one's place in  the economic world. 
Although high status (like education) is a resource, a common 
experience for migrants is a combination of status loss and  limited 
status mobility (Aycan & Berry 1994). One 's  'departure status' is 
frequently higher than one's 'entry status'; credentials 
(educational and  work experience) are frequently devalued on 
arrival (Gumming et al., 1989). Sometimes this is due  to  real 
differences in qualifications, bu t  it may  also be due  to ignorance 
a n d / o r  prejudice in  the society of settlement, leading to  status 
loss, and the risk of stress. For similar reasons, the usual main 
goal of migration (upward status mobility) is thwarted, leading 
again to risk for various disorders, such as depression (Beiser 
Johnson & Turner 1993). In a sense, these problems lie in personal 
qualities brought to  the acculturation process, bu t  they also reside 
in the interaction between the migrant and  the institutions of the 
society of settlement; hence, problems of status loss and  limited 
mobility can be  usually addressed during the course of 
acculturation. 

Reasons for migrating have long been studied using the 
concepts of push/pull motivations and  expectations. As w e  noted 
earlier, Richmond (1993) has  proposed that a reactive-proactive 
continuum of migration motivation be  employed, in  which push  
motives (including involuntary or  forced migration, and  negative 
expectations) characterize the reactive end  of the dimension, 
while pull motives, (including voluntary migration and positive 
expectations) cluster at the proactive end. Such a single dimension 
allows for more concise conceptualization and ease of empirical 
analysis. Viewing previous research in  this light permits some 
generalizations about the relationship between motives and stress 
and adaptation. For example, Kim (1988) found that, as  usual, 
those with high 'push '  motivation h a d  more psychological 
adaptation problems. However, those with high 'pull '  motivation 
had almost as  great a number of problems. It appears that those 
who  are reactive are more at risk, bu t  so  too are those w h o  are 
highly proactive; it is likely they these latter migrants had  
extremely intense or excessively high (even unrealistic) 



expectations about their life in the n e w  society, which were not 
met, leading to  greater stress. 

Cultural distance (how dissimilar the two cultures are in 
language, religion etc), too, lies not  uniquely in  the background of 
the acculturating individual but  in  the dissimilarity between the 
two cultures in  contact. The general and consistent finding is that 
the greater the cultural differences, the less positive is the 
adaptation. This is the case for sojourners and immigrants (Ward 
& Searle 1991, Ward & Kennedy 1992) and for indigenous people 
(Berry 1976). Greater cultural distance implies the need for greater 
culture shedding and culture learning, and perhaps large 
differences trigger negative intergroup attitudes, and  induce 
greater culture conflict leading to  poorer adaptation. 

Personal factors have also been shown to affect the course of 
acculturation. In the personality domain, a number of traits have 
been proposed as both risk and protective factors, including locus 
of control and, introversion/extra version (Ward & Kennedy 
1992), and self-efficacy (Schwarzer et al., 1994). However, 
consistent findings have been rare, possibly because, once again, 
it is not  so  much the trait by itself bu t  its 'fit ' with the n e w  cultural 
setting that matters. Kealey (1989) has  advocated such a person x 
situation approach to studying sojourner adaptation. 

One finding (Schmitz 1994), among a group of immigrants to 
Germany, is that stress reaction styles are related to a person's 
preferred acculturation strategy. Using the Grossarth-Maticek and 
Eysenck (1990) Psycho-Social Stress Inventory, the 'Approach' 
style was positively related to  a preference for Assimilation, 
'Avoidance' to Separation, 'Flexible' to Integration, and 
'Psychopathology' to Marginalization. 

Factors Arising During Acculturation: It is n o w  clear that the 
phase of acculturation needs to be  taken into account if stress and 
adaptation are to  be  understood. That is, h o w  long a person has 
been experiencing acculturation strongly affects the kind and 
extent of problems. The classical description of positive 
adaptation in  relation to time has  been in terms of a U-curve. 
Only a f ew problem are present early, followed by  more serious 
problems later, and finally a more positive long-term adaptation 



is achieved. However, there is little empirical evidence for such a 
standard course, nor  for fixed times (in terms of months or  years) 
when such variations wiU occur. Church (1982:542) has  concluded 
that support  for the U-curve is 'weak, inconclusive and 
overgeneralized,' although there are occasional longitudinal 
studies suggesting fluctuations in  stress over time (e.g., Klineberg 
1980, Zheng & Berry 1991, Hurh  & Kim 1990, Ward & Kennedy 
1995, Beiser 1994. 

An alternative t o  a fixed, stage-like conceptualization of the 
relationship between length of acculturation a n d  problems 
experienced is to  consider the specific nature of the experiences 
and  problems encountered as they change over time (e.g. initially 
learning a language, obtaining employment and  housing, 
followed by  establishing social relationships and  recreational 
opportunities) and  the relationship of such problems to  the 
personal resources of the migrant a n d  to  opportunities in  the 
society of settlement (Ho 1995). This approach emphasizes the 
high degree of variability to  be  expected over the time course 
f rom initial contact to  eventual long-term adaptation. 

Acculturation strategies have been shown to  have substantial 
relationships with positive adaptation: integration is usually the 
most successful; marginalization is the least; and  assimilation and 
separation strategies are intermediate. This pattern has  been 
found in  virtually every study, and is present for all types of 
acculturating groups (Berry 1990a, Berry & Sam 1997). Why this 
should b e  so, however, is no t  clear. In one interpretation, the 
integration strategy incorporates many  of the other protective 
factors: a willingness for mutual  accommodation (i.e. the presence 
of mutual  positive attitudes), and absence of prejudice and  
discrimination - see below); involvement in two cultural 
communities (i.e. having two social support  systems - see below); 
and being flexible in  personality. In sharp contrast, 
marginalization involves rejection by  the dominant society, 
combined with own-culture loss; this means the  presence of 
hostility and  much  reduced social support.  Assimilation involves 
own-culture shedding (even though it may  be  voluntary), and  
separation involves rejection of the dominant culture (perhaps 



reciprocated by  them). In the simplest version of this explanation, 
in terms of Fig. 1, integration involves two positive orientations, 
marginalization involves two negative ones, while assimilation 
and separation involve one positive and  one negative 
relationship. 

Another possible reason for the finding that Integration is the 
most adaptive strategy is that most studies of the relationship 
between acculturation strategies and adaptation have been carried 
out in  multicultural societies. That is, there could be benefits to  
persons matching their acculturation strategies to that generally 
advocated and accepted in the larger society. However, in recent 
studies in  societies that are more 'Melting Pot' or assimilationist 
in orientation, the Integration strategy remained the most 
adaptive (and conversely marginaUzation was  the least adaptive) 
strategy. For example this was  the case among Indian immigrants 
to the USA (Krishnan & Berry 1992), and  Third World immigrant 
youth in  Norway (Sam & Berry 1995); and Schmitz (1992b:368), 
working with a variety of immigrant groups in  Germany, 
concluded that 'The findings suggest that integration seems to  be 
the most effective strategy if w e  take long term health and  well-
being as indicators.' 

Related to  acculturation strategies are the coping strategies 
discussed earlier. Some empirical evidence supports the 
relationship between coping and acculturation strategies. For 
example, in the  same study Schmitz (1992) found, using the three 
coping styles identified by  Endler and Parker (1990) that 
integration is positively correlated with task orientation, 
segregation is positively correlated with emotion and avoidance 
orientation, and  assimilation is positively correlated with both 
task and  emotion orientation, bu t  negatively with avoidance 
orientation. And, as w e  have just noted these strategies were 
related to health outcomes for immigrants to  Germany.. 

In the field of psychological well-being generally, the variable 
of social support  has been widely studied (Lin, Dean & Ensel 
1986). Its role in  adaptation to acculturation has  also been 
supported (e.g., Furnham & Alibhai 1985, Furnham & Shiekh 
1993, Jayasuriya, Sang & Fielding 1992, Vega & Rumbaut 1991). 



For some, links to  one's heritage culture (i.e. with co-nationals) 
are associated with lower stress (e.g., Vega et al., 1991; Ward & 
Kennedy 1993b), for others links to members of the society of 
settlement are more helpful, particularly if relationships match 
one's expectations (e.g.. Berry & Kostovcik 1990); bu t  in  most  
studies, supportive relationships with both cultures are most  
predictive of successful adaptation (Berry et al., 1987; Kealey 
1989). This latter finding corresponds to observations made  earlier 
about the advantages of the integration strategy. 

It has  been widely reported that the experience of prejudice and  
discrimination has  a significant negative effect on  a person's well-
being (e.g., Fenton 1989; Halpern 1993). In groups experiencing 
acculturation this can be  an  added risk factor (Beiser e t  al., 1988). 
Murphy (1965) has argued that such prejudice is likely to  be  less 
prevalent in  culturally plural societies, bu t  it is by  n o  means 
absent (e.g.. Berry & Kalin 1995). Indeed Fernando (1993) has  
designated racism as the most serious problem and  risk factor 
facing immigrants and  their mental health. 

6. Social Benefits and Costs of Multiculturalism 

In this section w e  draw upon  the policy, context, theory and 
empirical findings outlined in  the previous sections in order to  
estimate the social benefits and costs of operating a multicultural 
society. This analysis takes into account both the intended goals 
of multiculturalism, and the actual and  possible outcomes that 
can be  discerned in the materials reviewed. 

The Canadian Multiculturalism Policy is clearly intended to  
manage intergroup and interpersonal relations in Canada by  
creating certain positive conditions for their improvement. The 
goal of this management is to  support  (even encourage) groups 
and individuals to  adopt  the Integration strategy (as defined in  
this paper), following a midcourse between the alternatives of 
Assimilation and  Separation, and  moving away f r o m  the social 
and psychological pathologies associated with Marginalization. 
While seeking to  manage and  encourage in  these ways, the Policy 



also supports individual and  group choice; the  emphasis on  
human rights, social participation and equity, as well as o n  group 
maintenance and intergroup tolerance demonstrates this concern 
with individual freedoms. In one sense, it is a balancing act 
between collective rights and  individual rights: collective 'life 
style' preferences should not  constrain individual 'life chances.' In 
another sense, it is between two sets of collective rights - those of 
the dominant society and  those of the various constituent groups. 
Value judgements regarding such pluralism and  individualism 
(e.g., Bibby 1990, Spicer 1991, Plant 1991, KymHcka 1996) are n o w  
frequently in  the public discourse about multiculturalism. Given 
the generally personal basis of such judgements, i t  is difficult to 
achieve any consensus about these issues. However, I n o w  turn  to  
a consideration of them based upon  the evidence reviewed. 

With respect to  the Policy itself, there are two  immediate 
benefits that likely result f rom its very existence without regard to 
whether it is 'right' or 'wrong.' First it demonstrates our  social 
concern for, and  attention to the quality of human  relations in 
Canada; the absence of a policy would presumably signal the 
opposite. It a t  least makes all people aware that their 
ethnocultural and  individual needs are not  being ignored; 
psychologically this may  very well be  a contributor to  morale and 
self-esteem (which is one of the factors noted earlier that 
contribute to  positive group relations). This benefit may  be 
equally important for members of the  larger society, since the 
multiculturalism policy exists for  all Canadians. 

Second, the  policy can be  construed as a 'primary prevention' 
programme (cf. Williams & Berry 1991), in which known factors 
are used to foster positive relations and  adaptations, rather than 
waiting until problems appear. The intention is to  give eveiy 
individual and  ethnocultural group (whether dominant or 
non-dominant) a place, a sense of belonging, in  Canadian society; 
psychologically such a sense of place may  again provide a boost 
to morale and  self-esteem. 

Beyond these two possible beneficial consequence of just 
having a multicultural policy, there are other general benefits that 
can b e  linked to its specific content. First is the general point of 



view that  diversity is a resource. In biological systems theory, the 
greater the variai\ce in  a population, the  greater is the  capacity of 
that population to  deal effectively with changing circumstances. A 
population that adapts completely to  its habitat, by  developing a 
homogeneous response to  it, loses its range of alternatives. This 
view is captured by  the adage: 'adaptation is the  enemy of 
adaptability.' In social systems, homogeneity also reduces the 
ability of societies and institutions to  respond to  change, while 
diversity provides a range of choices. 

Four specific instances of this general principle can be 
identified. In one, Canada's role as  an  international participant in  
diplomatic and  political events can b e  enhanced by  having a 
population in  which cultural, linguistic, religious and value 
sensibilities can be  found that match (and hence presumably 
understand) events in other societies. Our  self-image as the 
international 'good boy'  is one that most  Canadians appreciate, 
especially when  travelling or  working abroad, and  has  come to  b e  
a valued element in  our  definition of wha t  it means to  be  
Canadian. The maintenance of ethnocultural diversity at home 
may be  seen as an  important factor in  our  ability to  participate 
abroad. 

The second specific instance is more economic in  character (but 
is closely linked to  the first, so is mentioned here for 
completeness). In the initiative called 'Multiculturalism Works', 
the Ministry has  emphasized the international trade and  domestic 
employment advantages of maintaining cultural a n d  Unguistic 
diversity i n  the Canadian population. Knowledge of variations in 
negotiating style, in  subtle interpersonal relations (as well as  a 
knowledge of the language) can be  crucial to  international 
economic relations. Such a n  extant resource in  the Canadian 
population is a clear advantage especially for a country that lags 
in  other competitive domains, such as productivity or  research 
and development activity. 

A third specific instance can be  identified, this one at the 
individual level. If the Integration mode of acculturation 
resembles most  closely the intention of the Multiculturalism 
policy, then personal diversity (in the sense of knowing h o w  to  



live and  work in  two cultural worlds) gives a person flexibility 
and choice in  daily life that those w h o  have become assimilated or 
remain separated do not  have; and, of course, those w h o  have 
become marginalized have the fewest choices of all. 

The fourth specific instance is also a t  the individual level. Just 
as there seems to  be  n o  limit to the number of languages a person 
can master, there may well be  no  limit to  the nimiber of cultures 
an  individual can acquire and appreciate. Since one of the goals of 
our formal educational system is to provide individuals with an  
enriched environment, it makes sense to  provide this in  a living 
environment, rather than just through books or  other mediated 
experience. 

The second general benefit of multiculturalism is that, in  
principle, it permits u s  to better meet our international obligations 
with respect to human rights. This benefit is rather intangible, bu t  
nevertheless important. The extent to  which w e  have actually 
lived u p  to  our  potential is a matter of debate, one that is beyond 
the terms of reference of this Report. However, most  would agree 
that there is room for improvement in many areas (Aboriginal 
Rights, national self-determination, culturally-sensitive health and 
education, and the reduction of bias in policing and  the delivery 
of justice). The point is, that with the existence of multiculturalism 
policy and  programmes, there is a n  ethical framework within 
which to  work toward the improvement of human  rights and 
social conditions in Canada. The alternatives imply the denial of 
the right to be different (Assimilation), the rejection of persons 
who  pursue that right (Segregation) or both (Marginalization). 

The third general benefit of multiculturalism is the potential for 
promoting the  social and psychological well being of all Canadians. 
Using the framework presented in  Fig. 6, the potential benefits of 
the Integration option have to be judged in  relation to  the 
potential costs of the alternatives. The argument is that 
Integration promotes the social and psychological well being of all 
Canadians, while Segregation, Separation, Assimilation and 
Marginalization reduces them, even for the dominant society. 

To begin, I assume that there is n o  support  for a Segregation 
policy: inevitable problems with international diplomacy, trade 



and human rights (the benefits just mentioned) would not  likely 
be accepted by  Canadians, quite apart f r o m  the psychological and 
social problems that such a policy wotdd  entail (Lambley 1980, 
W.H.O. 1983). Similarly, while Separation is possible (since 
national self determination is generally considered to  be  a basic 
collective human  right), the social conflict and psychological 
stress associated with this option renders it less than attractive for 
most individuals and groups in Canada. Indeed, all ethnocultural 
associatioris, and all Aboriginal groups w h o  seek a n  enhanced 
place for themselves do  so  with a n  explicit commitment to 
achieving it within Confederation. I conclude that, whatever 
changes may  take place in the direction of greater ethnocultural 
distinctiveness, they are unlikely to entail either Segregation or 
Separation as their eventual outcomes. 

The second alternative, that of Assimilation has  sometimes 
been promoted on  the grounds that the  elimination of group 
differences v^ll lead to the elimination of the basis for social 
conflict. Two direct arguments are available to  counter this 
position. One  is that in contemporary societies that have pursued 
assimilationist policies (e.g. the U.S.: 'E Pluribus Unum'} and 
France: 'Unité de I'Hexagon'), group differences have obviously 
not been reduced or  even disappeared. Black, Hispanic and  Asian 
cultures have persisted in the U.S., as  have regional cultures (e.g. 
Breton, Basque, Catalan) in  France. Indeed, both countries have 
had  to  make recent changes in  their assimilationist stances: 
bilingual education in the U.S., and bilingual signs (French-
Breton) in  France. It is also plausible to  relate high levels of overt 
intergroup conflict (e.g. black- white, Basque-French), and  
possibly similar levels of social deviance to  the struggle over the 
right to be  culturally different in assimilationist societies. 

A second direct argument is psychological: individuals, even in 
homogeneous groups, seek to differentiate themselves one f rom 
another, even to the extent of establishing two or  more distinct 
groups within the original population. The work of Tajfel (1978 & 
1982) has  clearly demonstrated this phenomenon. Self 
distinctiveness, leading to group distinctiveness, seems to  be  a 
fundamental psychological process; where there is a tendency to 



converge, there is also a tendency to  diverge. The implication of 
this phenomenon of differentiation is that assimilationist activity 
is Ukely to  be  countered by  differentiation activity, leading to  a 
nullification of such a policy initiative. Assimilation is thus not  
only difficult to  achieve, bu t  appears to r u n  counter to a 
fundamental psychological process. 

The third alternative, that of Marginalization, has  already been 
described as a n  outcome fraught with social and psychological 
pathologies. For example, among Aboriginal peoples in the Arctic 
(e.g. Berry 1990b) six indicators of social and  mental malaise 
(suicide, homicide, spousal and child abuse, and  alcohol and  drug 
abuse) along with other social indicators (e.g. incarceration) reveal 
an  epidemic of major proportions. Most observers attribute this 
situation, not  to qualities of Aboriginal peoples, or to the larger 
society, bu t  to the character of the relationships between them; 
this is easily identified as  a classic case of Marginalization of 
Aboriginal peoples by  the larger society. The danger of such an  
outcome befalling other groups is always present, and clearly 
must  be  avoided at all costs. 

The Integration option, the one that most closely resembles the 
main features of Multiculturalism policy in Canada, is thus  to  be  
preferred on  the basis of the costs associated with the alternatives. 
However, a strong positive case can b e  made for Integration o n  its 
own merits. We have already noted that confidence and a sense of 
place are likely to  be  the outcomes of the policy for both dominant 
and non-dominant groups. In both the intergroup relations and 
the acculturation literatures, increased potential for security and 
tolerance, and  reduced potential for stress were shown to  flow 
from the Integrationist strategy. These demonstrable empirical 
relationships provide the most direct evidence for the social and 
psychological benefits of multiculturalism to  be found in  the 
literature; they are apparently robust and reliable, and will likely 
stand the test of future investigation. 

Turning to  the possible costs of Multiculturalism, there are 
three distinct arguments that have been advanced. First is an 
'economic' cost: the dollars needed to  operate a host of 
programmes related to  the support  of cultural and linguistic 



maintenance, of contact and  participation, and  of various forms of 
equity. Most recently this argument has  been heard with respect 
to bilinguahsm in Ontario ('The French Languages Services Act'), 
but  has  been also heard with respect t o  immigration, refugees, 
pay and  employment equity. O n  the basis of research on  one of 
these issues with one involved group (Berry & Bourcier 1989), m y  
conclusion is that the 'economic' argument is merely an  attempt 
to p u t  a rational front  on  deepseated underlying bigotry. In terms 
used earlier, the economic argument is a 'subtle' or  'symbolic' 
form of prejudice, and  deserves to  be recognized as such. 

A second possible cost lies in  the potential for  ethnic and racial 
discrimination and inequality: encouraging people to remain 
different makes them easy targets for such action. As noted 
earlier, the existence of the 'Vertical Mosaic' was  initially claimed 
to be  evidence of discrimination resulting in  inequality among 
ethnic a n d  racial groups. However, Pineo and  Porter (1985) 
subsequently considered there to be  evidence for the 'collapse of 
the vertical mosaic.' In a s tudy of educational achievement in 
Toronto, Richmond (1988) found that  while ethnicity was  a 
relatively important factor in determining h o w  far  one went  in  
school, second generation non-British achieved more educational 
upward  mobility than did the second generation British. 

Most recently, Breton et al., (1990) concluded that there is n o  
general relationship between ethnicity and  status: participation 
varies by  ethnic group and by  domains (economic, political and 
social); sometimes ethnicity is a hindrance, bu t  sometimes it is a n  
asset to  full  participation in  the larger society. Of course, the 
presence of variability in  this phenomenon means that some 
individuals in  some groups in  some situations will be  the targets 
of prejudice and  discrimination; and  most would agree that this is 
unacceptable in  a society that pursues tolerance as a general goal. 
However, the culprit is more likely to  b e  specific attitudes toward 
specific groups in  specific circumstances, rather than the general 
policy of multiculturalism. What is needed is a concerted attack 
on these instances, rather than attacking the policy as a whole. 

Indeed, the current first priority of the Ministry of 
Multiculturalism and  Citizenship is Race Relations, in  apparent 



recognition of where the specific problenns lie. The evidence 
presented earlier clearly shows that it is those of non-European 
background in  Canada w h o  are most  negatively evaluated, w h o  
are least prestigious, and w h o  are most discriminated against. 
Alternative explanations are possible (rooted in  some possible 
correlates of 'race,' such as perceived similarity, familiarity, 
accent, values); these need to be  examined systematically before 
the source of the rejection can be  unambiguously identified and 
the specific root causes dealt with. However, such needed 
research should not  delay the implementation of programmes to 
reduce the overt discrimination apparent in Canada at the present 
time. 

A third cost is the potential for increased divisiveness and a 
reduction of national unity. In an  earlier analysis (Kalin & Berry 
1982b) w e  concluded that there is n o  necessary conflict between 
multiculturalism and achieving national unity. Further, evidence 
fiom the 1991 survey (KaHn & Berry 1995) shows that prefering an  
'ethnic' or 'hyphenated'  identity (over a 'civic' one) in  n o  way 
diminishes a n  individuals sense of attachment or  commitment to 
the larger society that is Canada. The evidence reviewed suggests 
that generally, Canadians are moderately tolerant of diversity, 
and accepting of multiculturalism; there appears to  be  n o  serious 
personal conflict for those w h o  think of themselves as  both 
Canadian and  as a member of a particular ethnocultural group; 
and there appears to b e  n o  serious ethnic or  regional conflict that 
is about to  take the form of overt and  sustained violence that 
periodically afflict other plural societies (Reitz 1988). If anything, 
these threats to  national unity may  be  diminished, rather than 
enhanced, by  the multiculturalism poUcy, giving each individual 
and group at least some place in  a n  overall national, 
heterogeneous society. 

Other possible costs have been alluded to  in  the earlier 
discussions. In the section on  Immigration, the increasing 
settlement of visible minorities in  the metropolitan centres of 
Montreal, Toronto, Calgary and Vancouver was  noted, bu t  there 
is n o  current evidence of a 'tipping point'  in Canada. In contrast. 



popular wisdom frequently assumes that  urban concentrations of 
visible minorities are problematic 

Beyond this lack of evidence for a ' t ipping point',  w e  can also 
rely upon  theoretical positions. O n  the one hand,  urban 
concentrations provide 'targets'; bu t  o n  the other, they provide 
'support  groups.' O n  the one hand they may enhance 'cultural 
maintenance;' bu t  on  the other, they may  inhibit 'contact and 
participation.' O n  the one hand  they may  generate feelings of 
threat and  insecurity for members of the larger society; bu t  on the 
other, they may  create a sense of sectuity and self-esteem for 
members of the particular groups. We  must  conclude that on  
theoretical grounds, there is a stalemate. The one clear statement 
that is possible is that both empirical and  theoretical work is 
urgently needed in  order to decide the issue. 

Another possible cost alluded to earlier is h o w  easily the larger 
society can adapt  to  the changing social reality in Canada. Both 
the demography and the policy responses are changing rapidly, 
and many apparently feel that the speed is too great and  the 
distance too far (see Spicer 1991, for evidence of such views). 
Evidence was  presented earlier indicating that those w h o  are 
relatively older, w h o  are less well-educated, and  w h o  have h a d  
few intercultural contacts during their lives, are likely to  feel 
threatened by these changes. Aware of current norms about the 
overt expression of prejudice, many  assert their views in  
economic ('costly'; ' job loss'), or  social ('race riots'; ' lower quality 
of education') terms. While recent research (e.g.. Berry & Kalin 
1995) shows these assertions to be  invalid, these views are 
important statements of legitimate underlying concerns by  
members of Canadian society. If tieated as such, and  if steps are 
taken to  reduce the perception of threat, the potential costs will 
not likely materialize. However, if ignored or ridiculed, feelings of 
threat may  well be  exacerbated, and potential costs will become 
converted into substantial ones through organized backlash and 
reaction. 

O n  balance, the benefits of multiculturalism appear to  vastly 
outweigh the costs at the present time. This is partly due  to  the 
essential validity of some of the elements of the policy, and  partly 



due  to  a process of continuing refinement of programmes that 
have been developed to  implement the policy. For example, the 
change in  emphasis in  the mid 1970's toward contact and 
participation, and away f rom group maintenance (sometimes 
called the shift f rom 'cultural' to  'social' priorities), probably 
reduced the potential for increased ethnocentrism. And  the more 
recent shift toward improving race relations as a key to managing 
Canada's diversity signals an  awareness of the likely major source 
of social coi\flict. 

The only possible alternative to  Multiculturalism (Assimilation) 
has  not  been successful elsewhere in  the  world, and  would likely 
be massively resisted if tried in  Canada (leading to  levels of social 
conflict not previously encountered here). In any case, having 
announced ourself to  the world for two decades as officially 
multicultural, w e  are not likely to  get away with changing the 
rules for those w h o  perhaps came for this very reason. Moreover, 
it would be  difficult to  justify the differential treatment of British, 
French and Aboriginal peoples (who clearly would no t  accept 
Assimilation of one group to another), and  those groups w h o  are 
less well placed demographically or politically i n  Canadian 
society. 

In conclusion, i t  appears that the only viable and realistic 
course is to pursue the Integration option, guided by  the policy of 
Multiculturalism. 

7. Implications for Immigration and Multicultu
ralism Policy 

Based o n  the theoretical and empirical literature, and on  the 
consideration of benefits and costs, m y  judgement is that there 
need be  n o  substantial changes in  Mvilticulturalism policy in  
Canada at the present time. The psychological conditions that 
underlie the successful operation of a multicultural society are 
well-articulated in  the multiculturalism policy, a n d  are generally 
being implemented by the various programmes. There are: 
providing a sense of cultural securih/ for all who wish to maintain a 



degree of cultural distinctiveness, and a t  the  same time  providing 
opportunities for all to participate equitably in the economic and political 
life of this country. In principle, there shotdd be n o  cost to  this joint 
pursuit  (in terms of sacrificing one in  order to achieve the other); 
and there can be  substantial benefit to pursuing both 
simultaneously. If these are accomplished, then the third and 
ultimate policy goal is achievable: the attainment of a tolerant 
population, in which there is cultural space and mutual acceptance by all 
sectors of the Canadian population. 

However, adjustments to, and  monitoring of, programmes 
implementing multiculturaUsm and immigration policies are 
recommended, as  follows: 

The current and  projected levels of immigrant flow appear to  be 
relatively neutral in  the sense that it contributes adequately to 
Canada's population needs, meets our international obligations as  
a humanitarian country reasonably well, and creates n o  serious 
backlash in  the larger society. However, each of these factors 
could change rather quickly: both known (eg Canada-U.S. free 
trade) and  unknown (e.g. war,  famine) events could change the 
relative outf low/  inflow of immigrants and  refugees, and 
depending on  both h o w many and w h o  comes, backlash remains 
a possibility. Two courses of action should be considered: 

(i) Public education programmes on the benefits of 
immigration, to both the larger society and to  immigrants and  
refugees themselves. This should include both the  economic and 
non-economic benefits, of these policies and  programmes; 

(ii) National, regional and metropolitan research should 
be conducted on  an  ongoing basis to  monitor levels of tolerance 
generally, and  acceptance of immigrants and refugees specifically. 
While results of such research should not  determine h o w  many, 
or who, can immigrate, knowledge of such attitudes is an  
important element in any programme decision. 

With respect to  optimal community size, the evidence reviewed 
indicates n o  'tipping point'  or threshold beyond which 
intolerance increases. The social ecology studies nationally, and  
the Toronto urban studies provide little evidence for  actual 
rejection of those w h o  assemble in relatively large numbers in  



neighbourhoods. However, results for those of non-European 
background suggest relatively lesser acceptance than for groups of 
European background. With increasing iirttnigration of these 
latter groups, and continuing \irban settlement patterns, there is a 
distinct possibility that a threshold may  have been reached at 
some point over the past  decade, or  may  soon be  reached. Thus, 
in conjunction with suggestion n o  ii (above): 

(in) National, regional and metropolitan research should be 
conducted to monitor levels of acceptance and  rejection of 
community or neighbourhood settlement patterns of current 
immigrants. While results of such research should not  determine 
settlement policy, knowledge of these levels of acceptance and  
rejection is an  important element in such decisions. 

The integrative capacity of immigrants is a double-barreled 
concept: it depends partly upon  their wish to  be  involved with the 
larger society (positive attitudes toward Assimilation a n d / o r  
Integration), and partly upon  acceptance of them by the larger 
society (positive Multicultural Ideology generally, and  positive 
attitudes toward the particular group specifically). As w e  have 
seen, both elements are highly variable across groups: while most  
ethnocultural groups appear to favour Integration (and, to  a lesser 
extent Assimilation), Separation also has some support; and  while 
tolerance is moderately high in  the larger society, it is less high 
among some ethnic and socioeconomic groups, and attitudes 
toward some specific groups are quite negative. Given this high 
variability in  both elements, no  general answer is possible; and  
given the age of most of the available data, n o  current estimate for 
specific groups should be  attempted. 

Although the Canadian Task Force on  Mental Health Issues 
Affecting Immigrants and  Refugees (Beiser et al., 1988) concluded 
that, generally, immigrants and refugees adapt  rather well in  
Canada, they did identify certain groups at risk: children and 
youth; women; seniors; and visible minorities. Moreover, they 
recommended the establishment of a research programme to  
monitor the adaptation process. 

If w e  consider 'integrative capacity' and 'immigrant adaptation' 
to be related notions, then the conclusion to be  drawn f r o m  both 



literatures is that w e  d o  not have sufficiei\t information on  which 
to base estimates of h o w well the process will go in  the future. 
Moreover, there are political, economic and  socio-cultural factors 
(beyond the psychological aspects of attitudes and  mental health) 
that also need to  be  understood. Therefore, in line with the Task 
Force: 

(iv) Research should be conducted on  the related issues of 
immigrant integrative capacity and  adaptation, taking into 
accoimt the perspectives of both the larger society and  the 
immigrants themselves. 

As w e  have seen throughout this paper,  there is a potential for 
backlash in virtually every domain of Canadian social policy: 
immigration; refugee acceptance; official bilinguaHsm; 
multiculturalism; and  pay and  employment equity. While ethnic 
tolerance appears to  be moderately high in  Canada, there is some 
evidence that  racial tolerance is lower. Moreover, some 
programmes may  be  perceived to pose a threat (e.g., 'Immigrants 
take jobs'), or actually d o  pose a threat (e.g., in  a limited resource 
domain, such as wages, pay  and  employment equity can actually 
reduce one's economic opportunities). 

Threat to  one's cultural or  economic place in  Canadian society 
has been identified as one root of intolerance, a n d  serves as  a 
potential basis for backlash. Recent studies of the role of 
perceived threat and  insecurity in such areas as  attitudes toward 
immigrants and  refugees, and attitudes toward official 
bilingualism show clearly that individuals w h o  judge themselves 
to be  threatened by  such policies will exhibit rejection of them. 
Backlash, of course, is more than a set of negative attitudes; it 
requires social organization and public activity. Although such 
organized backlash is n o w  most apparent with respect to official 
bilingualism, the danger is if this one 'succeeds,' it may  well serve 
as a model for other groups to  organize and  express their 
particular bigotry. O n  the horizon are anti-Asian, anti-Black, and  
anti-Equity forces. They should not  be  taken lightly or treated as 
mere extremists; in times of economic downturn, they can and  do  
attract relatively large numbers of ordinary Canadians w h o  feel 



threatened and bewildered by these rapid changes to the Canada 
that they once knew. 

To ensure that  all Canadians feel that they have a place in the 
multicultural society, and thereby reduce the potential for 
backlash, it is suggested that: 

(v) Public education programmes should be  carried out 
emphasizing that the goals of the multiculturalism policy are 
equally relevant to  all Canadians - English, French, Scots, Irish, 
Aboriginal, as  well as  those less numerous and  more recently-
represented in  the Canadian population. N o  person is immune to 
feelings of cultural threat, a t  some time or in some 
neighbotirhood; all therefore need the reassurance for their place 
that is conveyed by  the policy. 

(vi) Public education programmes on  the need for recent and 
continuing changes in  Canadian society, and in  social policy areas 
(such as immigration, refugees, multiculturalism) should be  
carried out (in conjunction with recommendation no i). What is 
obvious to  some may be  misunderstood by many others; the 
potential dangers of backlash are so  great that preventive 
programmes are likely to  be  very cost effective. 

(vii) Research on the views and motives of organized groups 
with the potential for backlash should be  undertaken. Such 
research would need to be  carried out  openly and with their 
collaboration, in  order to  avoid the perception of infiltration or 
interference. 

This view f rom Canada may or may  not  make sense to  those 
attempting to  manage pluralism in  Europe. As a cross-cultural 
researcher, 1 a m  well aware that psychological findings rooted in 
the concepts and data f rom one culture cannot be  assumed to 
apply in  other cultures. This overview is offered to stimulate 
parallel research, and  if appropriate, research with new 
conceptualizations that may well challenge the views expressed in 
this paper. 
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Chapter Twelve: 

'On the Economics of Diversity 
Governance' 

Frangois Grin' 

1. Introduction 

The goal of this paper is to  discuss a set of analytical concepts 
which can be  helpful in  analysing human  diversity f rom the 
perspective of governance. It rests on  a somewhat unusual  
approach to  linguistic, ethnic and  cultural diversity. This 
approach is rooted in economics, and in particular, in a little-
known subfield of the discipline called the economics of language. 

Economics has  known many applications to subject areas that 
appear to  be somewhat remote f rom its presumed core interests. 
If one supposes that economics should primarily focus on  the 
production, exchange and  consumption of material a n d  financial 
commodities, it may  be surprising to  see economic analysis 
applied to education, culture, religion, and the environment — let 
alone, of course, language. Nevertheless, fields of research such as 
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the economics of education, the economics of the environment, or 
the economics of language open u p  exciting horizons. 

The challenge, then, is not  to  apply economic reasoning blindly, 
and  to  combine tools and  methods drawn f rom several disciplines 
in  the most useful way. Economic perspectives on  'non-economic' 
problems have often been summarily dismissed as mere economic 
imperialism. This, of course, raises the question of what  'non-
economic' is supposed to  mean - and  hence, symmetrically, 
expressions like 'non-sociological' or  'non-political'! 1 contend 
that these labels have limited usefulness. The breaking u p  of 
social reality into separate domains carved ou t  by and  for 
hermetically separate disciplines has  generally been recognised as 
a mistake. A more useful observation is that different disciplines 
bring with them a different way of looking a t  reality, and  each of 
these ways has something to contribute to our  understanding of 
it. What I intend to  show here is that a (mostly) economic way of 
looking at aspects of reality (in this case, human  diversity) can 
serve to  combine various tools and  concepts in  a manner that  is 
relevant to  the  governance of diversity. Putting it slightly 
differently, this paper will attempt to demonstrate h o w  the 
specific problem of the governance of linguistic diversity can be  
addressed using language policy, and, more specifically, an  
economic approach to language policy. 

Clearly, this combination of ingredients is not  very common. 
Hence, this paper  is mainly devoted t o  a discussion of h o w  they 
can be  combined. In Section 2 ,1  propose an  operational definition 
of 'diversity,' stressing its linguistic dimensions in  Section 3; 
Section 4 addresses the problem of justifying the fact of engaging 
into any governance at all; Section 5 is devoted to the distinction 
(if any) between 'governance' and 'management;' Section 6 
presents the notion of optimality in the context of language 
diversity, and  Section 7 concludes on  the need to  develop further 
this set of tools for a policy analysis approach to  linguistic 
diversity. 



2. 'On  Diversity' 

'On  Diversity' is the title of a brilliant, highly technical article 
published in 1992 by  the economist Martin Weizman in  a 
prestigious economic journal. It is one of the first papers in  
economics to focus on diversity, difference or  'otherness.' The 
reader could expect this paper to provide the necessary 
grotmdwork for addressing a wide range of questions, such as the 
value of linguistic, ethnic and cultural diversity. For example, 
perhaps it could help u s  think about the challenges of preserving 
threatened minority languages. It quickly appears, however, that 
Weizman's concerns are quite different, and d o  not  carry over 
into the realm of language, ethnicity and culture. The reason is 
that Weizman focuses on  biodiversity. His model yields the 
conclusion that if some vegetal species are threatened (for 
example, two types of grass), the degree of protection they should 
be  given is positively related to  the extent to  which they  differ 
f rom other species. Hence, the more  different a particular species, 
the more rational it is to  devote resources to  its preservation. 
Difference, in  this context, would be  measured in  terms of genetic 
code. By implication, a threatened vegetal species that has  an  
vmthreatened, close genetic cousin would come far below in the 
pecking order. Possibly, in a word  of scarce resources, little or  n o  
effort would be  made  towards its survival. 

Does this provide a n  adequate basis for the governance of other 
types of diversity, particularly when it comes to  language, 
ethnicity and culture? Hardly. The offshoot of a reasoning that 
transposes Weizman's analysis to the realm of human (as opposed 
to  hio-) diversity is that because French is alive and  well in 
western Switzerland, the related dialects still spoken in some 
valleys of the Canton of Valais might not  receive any form of 
protection — and  as a matter of fact, they practically do not  get 
any a t  this time. By the same token, the Aranese community just 
south of the Pyrenean, speaking a language so  close to Occitan 
and Catalan, would not  be the recipients of much  help. By 
contrast, there would be  more justification to protect Basque, 
which is considered unrelated to any currently spoken language. 



Nevertheless, a strong case can be  made that  patois valaisan or 
Aranese are significantly different f rom French, Occitan or 
Catalan respectively. Hence, w e  could assume that they would, 
after all, pass the test of Weizman's theory and  receive support  
accordingly. But this still does not  reprieve Weizman's criterion, 
because then other questions arise. These other questions reflect 
the fact that language itself, as a component of diversity, is closely 
related to  ethnicity and culture. For example, Danish is spoken in  
northern Schleswig-Holstein, and native speakers of Danish make 
u p  about one fifth of the northern German city of Flensburg. 
Symmetrically, there is a sizeable German-speaking community in 
the south of Denmark around Aabenraa (Apenrade). The 
arrangements made for the preservation of these two language 
communities can be held u p  as a model of cross-border co
operation (Kuhl 1998). Arguably, however, there is n o  substantial 
linguistic difference between 'Danish in Denmark' and  'Danish in 
the northern part  of the German Land of Schlesvdg-Holstein,' and 
the minority communities would probably fail Weizman's test. In 
order to pass the latter, each community would have to 
demonstrate that if not its language, then its ethnic identity or its 
culture is unique and profoundly different of what  is found on  the 
other side of the border. But then, h o w  different is 'different'? 
Obviously, a decision criterion that may  work and  make sense in 
the case of vegetal biodiversity flounders on  the subtleties of 
human diversity. Contrary to  what  Weizman suggests 
(admittedly, only in passing), it is doubtful that his criterion of 
genetic difference would provide adequate principles for the 
management of human diversity. Biologically inspired concepts of 
diversity turn out  to be  of little help, and subjective notions of 
diversity, as  claimed by actors themselves, are more relevant. Human diversity, which is our concern here, is to  be 
understood as social (or anthropological) diversity. In other 
words, inter-personal psychological differences will not  be 
discussed. In addition, this paper deals with non-elective forms of 
diversity, such as people's first language, their ethnicity and  their 
culture. In other words, the fact that people may  choose to  join a 



tennis club, political party or church choir does not  enter our 
definition of diversity. 

Characterising diversity in terms of language, ethnicity and  
culture means that w e  view individuals as  defined by  others and 
by themselves as members one (or many) linguistic, ethnic and  
cultural group(s). Obviously, this does not  mean that this paper 's  
sole concern is with commimities and groups as opposed to 
individuals. To the contrary, this paper, true to  its economic 
inspiration, retains the individual agent as the basic unit  of 
analysis, bu t  w e  are interested in some attributes of the  individual 
which h e  or she does not  possess alone, and are identified as 
attributes only because other individuals share them. Although a 
child may  deliberately create his own private language, this is  not  
enough to  turn h im into a language community. In this sense, w e  
could say that diversity as  defined here is 'societal,' because it 
needs the context of a society to  exist. 

3. Linguistic diversity 

Although language, ethnicity and culture are closely intertwined 
(at least phenomenologically), they are not  one and  the same 
thing. Consequently, policy issues regarding language, ethnicity 
and culture may  be  very similar at times, bu t  they can also prove 
to be  quite different. In order for this presentation to  retain 
manageable proportions, 1 shall focus, in  what  follows, on  
linguistic diversity. However, much of it would also apply to  
ethnic a n d  cultural diversity. 

The applied linguistics, contact lingtiistics and  sociolinguistics 
literature frequently uses some or  other concept of societal 
multilingualism, and  w e  will not  spend too much time discussing 
it.i Societal multilingualism is relevant to this paper  too. 
However, two restrictions are in  order. Societal multilingualism 
means that several language groups co-exist in  the same polity, 
bu t  this does not necessarily imply that individuals themselves 

1 Well-known authors  a n d  classics abound.  For a primer, see e.g. Appel  & Muysken (1977); for  
a n  extensive survey of issues, Fihsman (1989). 



are multilingual. In this sense, Switzerland, with its fairly 
homogeneous and  distinct language regions, is a multilingual 
society, although the extent of individual multilingualism in 
Switzerland is much less than what  is often assumed by  outsiders. 
Societal multilingualism occurs in  societies where two  or more 
languages are used naturally. 'Naturalness,' of course, is an  
evolutionary concept, both subjectively and objectively, which 
implies that established immigrant communities may b e  seen as 
natural elements of society's multilingualism. 

To complete our definition of linguistic diversity, a word  must  
be said about  diglossia. The term diglossia was  first introduced by 
Ferguson (1959). However, it is n o w  used in  a sense somewhat 
different f rom what  Ferguson proposed. It refers to  a functional 
segregation between languages, rather than between 'high'  and 
' low' varieties of the same language. The segregation can also be  
asymmetric. This is the case with most Celtic languages, for 
example Irish, which is in  a minority position vis-a-vis English in  
the Republic of Ireland. Irish can be  used in  a limited number of 
situations, and  is excluded f rom many, bu t  English can b e  used in 
most and  is excluded f rom none. Societal multilingualism does 
not imply anything in particular i n  terms of diglossia. 

Despite these analytical restrictions, 'diversity' is a far-reaching 
notion. It may  well be  the federating concept that could link areas 
of research, activism and associated discourses that often remain 
independent, or  even ignorant of each other. At  the cost of some 
oversimplification, w e  could say that these four  spheres focus 
respectively on:  (i) language communities and linguistic 
minorities; (ii) ethnic minorities and  nationalism; (Hi) migrant 
communities; and  (iv) indigenous peoples. The  governance of 
human diversity is the core social problem that coimects these four 
spheres with one another. 



4. O n  the need for governance; justifying 
intervention 
All contact between language groups need not  b e  conflictual bu t  
conflict is frequent enough for some authors to  claim that, at least 
f rom a contact linguistics perspective, there is n o  contact without 
conflict. Generally, some degree, if not  of conflict, then at least of 
competition or rivalry, is common. This makes some form of 
management is necessary. There can be  acrimonious language 
squabbles as in Belgium between the Flemish and  the French-
speaking commimities; there is rivalry between member states of 
the European Union to  make sure that their language is used not  
just as a n  official language, but  in the everyday business of 
European administrative structures; there is antagonism in 
California over whether English should be  then sole medium of 
instruction in  State schools, or whether im-migrant languages 
such as Spanish should also be  used.^ More generally, even 
though languages are disappearing a t  an  alarming rate (Skutnabb-
Kangas 1999), the  occurrence of multilingualism, through contact, 
is on  the rise, as  evidenced by  the reassertion of local (often 
language-based) identities, the development of supra-national 
bodies, the increase in  international trade, and migration flows of 
unprecedented magnitude. 

This raises questions that society or  its political expression, that 
is, democratically elected authorities, need to deal with. Among 
the questions raised, many pertain to the languages taught by  the 
school system or  used as mediunis of instruction; the selection of 
official and working languages in international or  supranational 
entities; the languages used by  local administration in the delivery 
of health and social services; the language requirements of 
participation in  the labour market; the languages in which 
commercial services are available to customers; etc. Policies are 
often required with respect to  all these questions. 

The majority of authors writing on  human diversity in  social 
context devote their attention to the  substance of these policies, or  

2 In early June 1998, the vote o n  'Proposition 227' in California p u t  a n  end  to a system where  1.5 
million pupils  (25% of those registered in the public education system) v\7ere schooled jointly in 
English and  Spanish. 



to the legal and  political procediires through which they should 
be  discussed, selected and  implemented. However, there is, of 
course, a question to be  addressed first: is a policy needed at all? 
That it should be  is not  a forgone conclusion. Many economists 
believe that language issues are best left to  themselves and 
warrant no  state intervention whatsoever. This results in  a fo rm of 
linguistic Darwinism which, even in  strictly economic terms, 
would be  logically defensible only if languages were perfectly 
interchangeable tools for communication, and  if communication 
could be  boiled down to  information transfer. The problem, of 
course, is that neither assumption is true. Languages are more 
than tools for communication, and  commtmication has  many 
more dimensions than mere information transfer. Language also 
is a n  expression of group and  individual identity, as weU as an  
instrument of self-awareness. Furthermore, if language were 
nothing more than what  some economists take it to  be, it would 
be  difficult to understand why such passions can rage around 
language issues. The linguistic dimension of many cases of inter-
group conflict forces u s  to realise that linguistic diversity must  be 
actively dealt with — or, more to  the point, mus t  b e  governed or 
managed. 

However, there is also another reason why  it makes good 
economic sense to  manage diversity, and  it has  nothing to  d o  with 
reducing the cost of language-related social unrest. Suppose that 
there is general concensus on the idea that society would gain 
f rom the maintenance or  revitalisation of a threatened minority 
language. By way  of example, hardly anybody in  Switzerland 
would suggest that it would b e  a good thing if Romanche were to 
die out. The problem then is that left to itself (that is, in  the 
absence of supporting measures), the long-term prospects of the 
language are, to  say the least, rather bleak (Purer 1981). 

The dynamics that influence the spread and  demise of 
languages are rooted in behavioural patterns which reveal the 
presence of striking similarities between language issues and 
environmental issues. More precisely, the parallel can be  
expressed as follows. The behaviour of individual agents can be  
harmful to the environment, as  when people drive their own  cars 



with little thought for the ensuing environmental damage. 
Because their personal contribution to  overall environmental 
degradation is minor, agents have little reason not  to drive their 
cars, knowing that others (assimiing similar behaviour) will be  
driving theirs anyway. Hence, actors contribute t o  environmental 
damage, even though they may  set great store by  the quality of 
their environment. The analytical importance of such behavioural 
patterns has  been recognised long ago in  policy analysis and 
public finance. They also emerge in  language behaviour. For 
example, speakers of a minority language may  have a strong 
personal wish to  see their language survive, bu t  will not  pass  it on  
to their children, because other parents in  the community don ' t  
either. This contributes to  the perilous position of the language, 
turning language decline into a self-fulfilling prophecy. 

In both cases (natural or linguistic environment), a strong case 
can be  made  that  government intervention is required to  regulate 
behaviour, or  to  create a structure of incentives that will 
encourage behaviour conducive to  the preservation of a desirable 
natural or  linguistic environment. This analytical result obtains 
because language, just like environmental assets such as clean air 
or water, has  many  of the traits of a public good. In the presence of 
public goods, market mechanisms typically fail to  ensure that  an  
adequate level of the commodity concerned will be  secured as a 
result of the uncoordinated action of individuals and  groups. This 
situation is known as 'market failure.' Further examination of this 
point would exceed the scope of this paper;^ suffice it to say that 
there are many  reasons, economic as well as  political, which 
justify state intervention in  the governance - or management - of 
diversity. 

5. Governance or management? 

The words  'managing' and 'management'  have both been used in  
the preceding section, in lieu of the trendier 'governance.' The 

3 A discussion o f  the parallel be tween  environmental assets a n d  minority languages  (or 
linguistic diversity) can  b e  f o u n d  i n  Grin (1994); in  the perspective o f  the international trade of 
cultural goods ,  see  Grin a n d  Hennis-Pierre (1997). 



relationship between these terms does, of course, raise a host of 
questions, of which only a few can b e  dealt with here. Several of 
them are discussed more extensively elsewhere (e.g. Grin 1996a & 
1999), bu t  a f ew key points will be recalled here. 

Let m e  first stake out the claim that the difference between 
terms is, to a large extent, cosmetic. Indeed, governance has  been 
defined as ' a  social function involving the management of 
interdependent individuals and groups.' In short, if one is ready 
to  bear with a bit of informality, it is operationally acceptable to 
say that governance is a broad-minded form of management. The 
notion of management, however, helps to clarify some of the 
important aspects of the enterprise. Management is interested in 
effective processes and efficient outcomes. Typically, w e  (as 
'managers') would  be  expected, all other things being equal, to 
have a preference for processes that avoid waste, and for results 
matching society's goals a t  the lowest possible cost. This does  not 
mean that goals should be  revised downwards out  of mere 
stinginess, bu t  that  given a certain amount of resources, the results 
should be as good as possible, or that  given a certain goal, it should be 
achieved at the lowest possible cost. 

This is easily seen graphically (Fig. 1). Let u s  start f rom point  A, 
where resource expenditure is and  results are a t  the level i/j. A 
concern for economising resources for the same result would  lead 
u s  to move to point  B (where w e  spend only a n  amount  of 
resources, instead of x ,̂ while still securing an  unchanged result 
level of yj), whereas the wish to get the best possible result with 
an  unchanged amount of resources induces a move to  point C 
(where the imchanged expenditure in  resources x̂  n o w  yields a 
higher output  y )̂- The feasible area is located below the 
effectiveness boundary (shaded); the area above the boundary is 
not achievable under  a given state of informational, technological, 
etc. development. Whether B, C, or any other point on  the 
effectiveness boundary is best is another question. 
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Figure 1: A graphic representation of effectiveness. 

If management presupposes that a n  effort is made  t o  reach the 
best possible result with a given input  of resources, or that in  
order to  achieve a given goal, n o  resources should be  wasted, 
management means moving towards and staying on  the 
effectiveness boundary while selecting a point o n  this boundary 
which is socially considered preferable to any other point. This 
way of looking a t  individual or  collective action is, of course, 
quintessentially economic, because econoirucs as  a discipline is 
primarily concerned with the relationship between ends and 
scarce means. Obvious as this may seem, it is often the  case that 
the full inferences f rom it are not  drawn. 

The strength of the approach lies, in  good part, in  its 
incontrovertible logic and simplicity. However, several caveats 
are in order. 

First, the approach does rest on simplifying assumptions. The 
reader should recall that 'simple' does not necessarily mean 
'simplistic,' and  the definition of resources and results (or means 
and ends, costs and benefits, etc.), in effectiveness or  efficiency 
analysis can be  much more complex than is often believed. 
Second, even if our concepts of resources and results are complex, 
reaUty usually turns out  to be too complex to lend itself to the 
direct application of the 'economizing' principle that is supposed 



to connect resources and results effectively and e f f i c i e n t l y I n  a 
real-world policy context, w e  may therefore need to  depart f rom 
the basically sound notion that waste should be  avoided and 
resources used judiciously. An explicit consideration of the 
procedures whereby a simplifying analytical framework can be  
adapted to  actual situations is what  can make 'governance' a 
somewhat broader concept than 'management'  - in the usual 
interpretation of both terms. Nevertheless, 'management'  can be 
understood in  a broad sense in  order to  include explicit 
consideration of factors that are often left out  of the basic 
effectiveness and efficiency paradigm. 

In particular, fotir aspects must  be  taken into account. 
'Management' in  the public sphere always takes place in  a social, 
political and economic context, where actors and groups of actors 
are unequal. Hence, one important aspect (when considering a 
move f rom A to  B or C, as in  Fig. 1 above), is the inequality of 
power between actors. All too often, analyses rooted in economics 
forget that power is not  shared equally. Diversity management 
requires u s  to  investigate the role of power structures in  the 
determination of the three core ingredients of the 
effectiveness/efficiency calculus, namely resovirces, (expected) 
results and  the relationship between them. An examination of 
power structures can take the policy analyst very far, and  when 
confronted with a decision-making problem, one shortcut for 
taking power into account is to screen each policy option with the 
following question: 'Who would gain and w h o  would lose f rom 
the adoption of the policy?' 

Second, values play a complex role. In the standard calculus of 
governance or public management, w e  would typically reason in 
terms of one overarching value, called (aggregate) welfare - the 
notion of 'common good,' though less precise, is almost identical. 
However, the impUcit assumption of welfare theory is that very 
diverse types of values are commensurable, and  can actually be 
measured or  rank-ordered in terms of welfare or 'utility.'^ The 

* These t w o  terms are not synonymous;  the distinction wi l l  b e  discussed momentarily. 
5 Keeping things simple,  the term 'utility' i s  normally used  w h e n  referring to the individual's 

problem of choice, whi l e  'welfare' i s  used  in  a public choice context. Ordinal utility theory (as 
opposed  to cardinal utility theory) d o e s  not require a n  explicit unit of measurement of satisfaction 



values that should legitimately be taken into accotint are not  just 
material or financial, bu t  also immaterial and symbolic. It would 
be a profound misinterpretation of basic economic theory to  
believe that notions like justice and fairness are of n o  relevance. 
Quite the opposite, if they do  have an  effect o n  welfare, proper 
economic calculus requires that they be  taken into account in  a 
policy plan. 

Third, values which can, in theory, be  expressed in  terms of a 
common unit  of measvirement (such as utility - see note  6), and 
then translated into much more mundane terms such as 'money'  
(which allows a very useful confrontation with costs) are not  
always easily amenable to  this treatment. Although this works in  
principle, it is often difficult in  practice to force non-material 
values into the straightjacket of utility theory. There are useful 
shortcuts (often drawn f rom environmental economics, which has  
for many years been confronted with the problem of measuring 
highly complex and elusive values; see e.g. Mitchell and Carson, 
1989), bu t  this may  not  be  enough. For example, society - or, 
rather, the members of society acting as voters - can decide that 
they do  not wan t  to  weigh all values jointly by mixing them into 
the cauldron of utility. They may decide that certain specific values 
always take precedence, and have to be  defended or promoted for 
their own  sake, before entering any form of calculus. In this 
situation, known in theory as 'idiographic preferences,' some 
social goals will eschew the standard calculus of management in  a 
narrow sense. This may  be  illustrated by the case where society 
takes an  tmcompromising stand in favour of human  rights, and 
calibrates its policy decisions accordingly. The formal economic 
procedure would have been t o  state that respect for human  rights 
is a non-material value that  does enter society's welfare function, 
alongside other values such as prosperity (usually measured with 
a help of a n  indicator like GDP per  capita). However - and this is 
another way in  which 'governance' may  b e  different f rom 
'management'  - setting certain values apart, striving for them  first, 
and  then engaging in economic calculus for the rest, may turn  out 

(whether individual o r  collective) to exist; however ,  it requires that individual or  collective actors b e  
able to rank-order all the available options. 



to  be  conceptually easier. In particular, it certainly is less difficult 
to explain in  political debate. 

The underlying rationale for setting aside certain decisions is -
that some values are incommensurable. Nevertheless, i t  bears 
repeating, following Stokey and Zeckhauser (1978) that there are 
no  incommensurables in  the real world. The reason for it is 
simple, and harks back to  the scarcity of resources. Resources 
devoted to  achieving a certain policy goal Y (say, free dental care 
for schoolchildren) cannot simultaneously be devoted to  a distinct 
policy goal Z (such as improved staff-to-patient ratios in 
retirement homes). The health of children and the well-being of 
the elderly are both worthy goals which, ideally, should not  be  
weighed against each other. However, they often will be, which 
requires that they be 'commensurated.' Some clear criterion then 
has to  be  appUed to  decide whether an  additional $ l m  in the 
public budget will spent on Y or Z, or shared between them, and 
how. It follows that the allegedly reductionist view associated 
with a managerial perspective must  no t  be  dismissed too lightly, 
because it tackles this very question, with which proponents of 
other, presumably loftier approaches purport  not  to sully their 
hands. By the same token, it would be  an  illusion to  suppose that 
invoking seemingly open wording such as 'governance' will, by 
itself, suffice to avoid the problem of comparing 
incommensurables. 

A fourth point must  still be made. Management is often 
assigned the task of finding solutions. But there is something 
rather technocratic about the very notion, and it can thus  fail to 
meet proper democratic standards. Hence, 'management'  or 
'governance' as  conceived of here d o  not  impose solutions - a t  best, 
they can propose them. 1 would even go one step further, and 
suggest that neither has  solutions to offer. Rather, they offer a 
systematic framework to analyse policy problems, compare 
possible courses of action and work out  the impUcations of each. 

With these four important restrictions in mind, I believe w e  can 
talk equivalently about the 'governance' or the 'management'  of 
diversity, and  that these restrictions preempt accusations of 



reductionism and  reification so  often thrown a t  approaches that 
rest on  a comparison of costs a n d  benefits. 

6. Governance and optimal diversity 

In this paper, the  emphasis in  p u t  on  problem-oriented rather than 
interaction-oriented aspects of governance. Problem-oriented 
perspectives focus o n  the causes of policy problems, potential 
policy solutions, and  the latter's likely effect on  the initial 
problems and  the wider policy environment. Their focus is on  
imderstanding the technical implications of issues and  solutions, 
with a n  emphasis on  the  identification of the benefits and  costs 
associated with each solution. By contrast, interaction-oriented 
perspectives deal with the conditions xmder which policy plans 
can be  implemented, and h o w  the conflicting interests of real 
social actors interact to  produce, eventually, actual policy 
outcomes. In order things simple, w e  could say that problem-
oriented policy analysis mus t  be  located somewhere upstream in 
a policy process, while interaction-oriented analysis becomes 
relevant later. In a more detailed analysis of policy processes, 
however, a dialectical back-and-forth process would  most 
probably emerge. 

The problem-solving part  of the endeavour, of course, requires 
some criterion for deciding which solution is best, or  'optimal.' As 
noted above, this criterion is welfare, which usually means ' the  
aggregate welfare of members of society.' Maximum welfare 
would b e  expected to  f low f rom the policy for which the 
difference between aggregate benefits and aggregate costs is  
largest. However, the information that enables u s  to decide which 
policy is likely to  yield the highest net  gains i n  aggregate welfare 
is likely to  have a n  impact on  the rank-ordering of solutions. It 
follows that information, as  well as  its interpretation, becomes a 
key level of interaction between actors having possibly conflicting 
interests. Hence, interaction-oriented a n d  problem-oriented policy 
analysis are no t  easy to separate. I will illustrate this point  in  
reference to the issue of 'optimal' diversity. 



Let u s  start out  by considering a society characterised by  a 
given level of demolinguistic diversity. The policy problem is h o w  
policy instruments should respond to it. Even if some satisfactory 
policy practice does exist a t  the outset, outside events are likely to 
upset the balance and require that n e w  policies be  taken into 
consideration. 'Language-in-society' (to use a felicitous phrase 
coined by Fishman) is a dynamic, ever-changing reality. Suppose 
that a t  time t, two language communities (a majority M and a 
minority L) Uve contentedly alongside each other. Suppose that 
special measures are in  place to  ensure that minority L can 
survive and prosper despite its minority status; this may  require 
some forms of positive discrimination in  favour of language L and 
its speakers. Suppose now that at time t+1, there is a major influx 
of immigrants speaking language K, which profoundly alters the 
demolinguistic landscape. The existing political arrangements 
may n o  longer prove adequate, even the absence of conflict. 
Following the emergence of a new linguistic community, suppose 
that there is a general concensus to  the effect that language  K 
must  be  taught in  schools. But then the question mus t  be  
addressed of h o w  much money ought to be  spent on  this 
expansion of the range of languages across the curriculum. At the 
same time, perhaps it would be  justified to  give residents a right 
to  use language K with public servants, not  just in a school 
context, bu t  also in  courts, town halls and  hospitals? Clearly, as 
the demolinguistics change, a variety of poUcy responses are 
possible, all vdth different implications in terms not  just of costs, 
but  of the associated visibility and  prevalence of linguistic 
diversity in everyday social life. These questions arise even when 
there is a broad-based consensus in  society about the objectives 
and requirements of language policy. And, most  of the time, this 
consensus does not  exist, reinforcing the need for a transparent 
analysis and action framework. 

PoUcies can acknowledge, enhance and develop 
multihnguaUsm, as well as they can resist it and try to minimise 
the impact of actual demolinguistic diversity on  the way society 
operates. Hence, policies also differ in  their cost and,  for lack of 
better term, in  their 'multiculturalism' or 'multilingualism.' For 



the purposes of this paper, let u s  coin the somewhat ungainly 
term of 'diversitism.' Policies can be  rank-ordered in  terms of 
their diversitism along an  axis ranging f rom 'zero diversitism/ 
where nothing is done to acknowledge the actual linguistic 
diversity of residents, and everything (schools, all public services, 
etc.) are available only in  the majority language M,  to  'high'  or 
'maximum diversitism' where all services are available i n  all the 
languages spoken by  residents as a first language, even in  the case 
of small and recent immigrant communities. In-between stages 
correspond to  a partial recognition of diversity and  the provision 
of some, bu t  no t  all services in  a wide range of languages. 

Varying degrees of diversitism in policies result in  a greater or 
lesser prevalence and  visibility of diversity in  society; 
consequently, given a certain degree of demolinguistic diversity, 
the 'visible' diversity of society's linguistic environment is a 
positive function of diversitism. Hence, for our purposes, it is 
analytically equivalent to rank-order policies in term of the (political and 
ideological) diversitism that inspires them, or in terms of the resulting 
degree of diversity in the linguistic environment. Increasing diversity 
has a n  effect o n  aggregate welfare through changes in costs and  
benefits. 1 have insisted above that  in economic theory, costs and 
benefits are  not restricted to financial a n d  material ones, bu t  also 
include non-material dimensions, such as symbolic ones.^ The 
costs of diversity will therefore include not just the financial 
outlays needed to  provide state services in  an  increasing variety 
of languages, bu t  also the displeasure incurred by  (possibly 
bigoted) members of the majority group distressed a t  seeing the 
dominance of their language and culture erode. Symmetrically, 
the benefits of diversity include no t  just the fact that a 
linguistically diverse society is likely to embody greater 
dynamism, and  hence to  perform better in  the context of 
globalisation. Benefits also include direct enjoyment felt by 
members of the majority group w h o  like diversity for its own  

6 The usual  breakdown is one that simultaneously distinguishes between market a n d  non-
market costs o n  the one  hand,  a n d  benefits and  between private and  social costs a n d  benefits o n  the 
other hand.  This gives rise to  a four-way categorisation of costs a n d  benefits. See e.g. Grin & 
Vaillancourt (1997). 



sake, or by members of minority and immigrant groups w h o  see 
their language(s) earning Jfull recognition. 

For reasons discussed elsewhere (Grin & Vaillancourt 1997; 
Grin 1999), both costs and benefits increase with diversitism - and 
with diversity. The question then is the rate a t  which they 
increase, and whether one rises faster than the other. In Fig. 2, the 
horizontal axis D represents increasing diversitism, while costs C 
and benefits B are measured on the vertical axis. The curves 
plotted are total cost and benefit curves. 1 have assumed that costs 
generally rise faster than benefits. Maximum welfare is reached 
for that degree of diversitism where the difference between total 
benefits and total costs is greatest and positive. In Fig. 2(a), 
benefits are quickly overtaken by  costs, and the maximum level of 
difference between benefits and costs (that is, the largest vertical 
distance between the benefits and the costs curves) occurs a t  a 
very low level of diversitism d*. In Fig. 2(b), costs are higher than 
benefits f rom the start (the benefits of diversity are supposed to  be 
remarkably low), with the result that costs are always higher than 
benefits, and  that consequently, optimal diversitism is zero, 
because any positive level of diversitism would cause a net 
welfare loss to  society. 

(a) optimality at low 
level of D 

(b) optimality at zero 
level of D 

B,C 

Benefits 

D 

Costs 

Benefits 

D 

Figure 2: O p t i m a l  d ive r s i t i sm  w i t  h i g h  cos t s  a n d  l o w  b e n e f i t s  



Fig. 2 is a representation of the diversity governance problem 
through the eyes of a person or political group rather opposed to  
diversity, if not  downright hostile to it. By contrast. Fig. 3 looks a t  
the problem as a proponent of diversity would, and  it assumes 
that, at least initially, the benefits of diversity rise faster than costs 
as diversity increases. The abbreviations have the same meaning 
as in  the  preceding figure. 

(a) optimality at (b) optimality at  
h igh  leve l  o f  D infinite level  o f  D 

B , C  

Benefits 

Costs  

0 

B , C  

Benefits 

Costs  

0 

Figure 3 ;  Opt imal  diversi t ism wi th  low costs a n d  h i g h  benefits.  

According to Fig. 3, optimal diversitism is either quite high (Fig. 3 
(a)) or  actually tends towards infinity (Fig. 3 (b)).^ Clearly, 
adopting one or another representation of the costs and  benefits 
associated with different policies will have a major effect o n  the 
type of decisions that will be  advocated. Interaction-oriented 
poUcy analysis would focus on  h o w  actors with diverging 
interests or preferences will bargain in  order to impose one 
representation or the other; problem-oriented policy analysis will 
excimine costs and  benefits a t  closer range to  see which 
representation is more accurate. 

Solving this problem is what  will enable policy analysts (as well 
as, more generally, citizens engaged in  the public debate over 

7 In Figures 2(a) and 3(a), optimality can also be  described as  the point where marginal benefit 
and marginal cost are equal. Graphically, these can be  represented as  the slope of the tangent of the 
respective total cost functions. Algebraically, marginal benefit and marginal cost are  the first 
derivative of the total benefit and cost function respectively. 



diversity policy) to  make a distinction between ejfectiveness and  
efficiency. The concept of effectiveness has  been presented in  Fig. 
1. The concept of efficiency is slightly different. In effectiveness 
analysis, either expenditure is held constant, and the  best results 
are sought, or the target is fixed, and the least-cost way  of 
achieving them is sought. In efficiency analysis, both are variable -
meaning that the best point along the effectiveness boundary 
must  also be  chosen. If results are expressed in  terms of degrees of 
diversity of the linguistic environment, and if each degree of 
diversity is associated with a corresponding level of diversitism in 
policy, with associated benefits and costs, then efficiency requires 
adopting the policy that will generate the level of diversity or 
linguistic environment  d* - wherever d* is located. Effectiveness is 
embodied in  the location of the cost function, in  the sense that it 
could not be  shifted downwards. Hence, any point on  the total 
cost curve of Fig. 2 or  3 represents the least-cost set of policies 
associated with a given level of diversitism. 

One thing, though, if not  known, is at least likely about the 
location of optimality. We  have already noted that both costs and 
benefits are likely to rise v^th increasing diversitism. In Fig. 2, 
costs are almost always higher than benefits, while the reverse is 
assumed in  Fig. 3. A priori, it is difficult to  say which of the two  is 
the more accurate assumption, and extensive theoretical and  
empirical work is required to  find out. However, it is very likely 
that costs rise at an increasing rate while benefits rise at a decreasing 
rate. Owing to  limitations of space, the reasons for this will not  be  
discussed here (but see Grin & Vaillancourt 1997 or  Grin 1999); 
what  matters is that this tells u s  something about the shape of the 
benefits and  cost curves. They are likely to look like those in  in 
the left-hand panel of Fig. 2 and  Fig. 3, where benefits are higher 
than costs for a while, before the curves intersect and  costs exceed 
benefits. It follows that optimal diversitism d*, in  either case, is 
neither zero nor infinite, bu t  is a t  some  positive and  finite level. 
This result suggests that proponents of uniformity (see Fig. 2(b)) 
or of all-out multiculturalism (see Fig. 3(b)) are both wrong in 
their vision of what  optimal diversitism should be. Simple as  it is, 
a result like this has far-reaching policy implications. 



7. Needs and priorities 

At this time, beyond the fundamental intuition about the rate at 
which costs a n d  benefits rise with increasing diversitism, 
relatively little can b e  said about them. Hence, little is known 
about the actual location of the cost and  benefit functions, 
particularly in  the view of the fact that a suitably broad analysis 
must  also take account of non-material benefits and costs.® 

Some aspects of this calculus are well-established, particularly 
when it comes to  estimating the private market benefits of 
diversitism. For example, assume that a large proportion of 
residents is multilingual. This makes for a labour market where 
employers can easily recruit multilingual persormel. All other 
things being equal, this is likely to p u t  the  local economy in a 
better position to  face the requirements of international trade 
(whose share in  world GDP has more than doubled f rom 7% to 
15% between 1950 and 1995); generally, this will exert a positive 
influence on  per-capita GDP. Other aspects are much more 
difficult to  assess, such as the effect o n  residents' non-material 
welfare of living in  a more or less Unguistically diverse 
environment. Some people like diversity; others don't.  Empirical 
shortcuts (such as contingent valuation methods imported f rom 
environmental economics) can provide approximations of the 
corresponding benefits and  costs, bu t  even if these estimations 
were always reliable, the complex cause-and-effect relationships 
connecting people's linguistic environment and their individual 
utility (let alone collective welfare) still need to  be  explored. 
Individual utility (or dis-utility) and  collective welfare (or its 
opposite), as influenced by  diversity, raise intiicate questions 
linked to the nature of language as a collective good. Although 
some have been explored in formal modelling (e.g. Church & 
King, 1993), much  remains to be  studied, particularly in  order to  
move f rom abstract algebraic analyses to  more manageable 
interpretive instruments.^ 

® An interesting (theoretical) example of cost a n d  benefit measurenrient can b e  found  in Colomer 
(1996), w h o  compares the net value of generalised translation o r  generalised second- a n d  third-
language competence in  multilingual polities. 

^ In a recent survey paper  (Grin 1996b), I propose a list of priorities for  fur ther  research. 



In the face of such daunting theoretical and empirical problems, 
one covdd b e  tempted to  ask if the effort is really worth the while. 
Is it not  enough, after all, to approach the governance of 
diversitism with more standard tools, mostly rooted either in  a 
legal or a human  rights perspective? In m y  opinion, the answer is 
unambiguously negative. 

I have shown earlier why  and h o w  those approaches would be  
insufficient to  deal with fairly common problems of governance, 
as when funds  have to be  allocated between equally worthy goals, 
such as free dental care for schoolchildren or increased staff-to-
patient ratios in  retirement homes. Obviously, similar allocation 
problems arise in  the management of diversity, and  it is  hardly a 
satisfactory solution to let opposing groups battle it out, waiting 
for the relatively more powerful groups to  impose their interests. 
Some reference to  a n  outside criterion, based on  some notion of 
what  a rational comparison of mutually exclusive alternatives 
could be  like, is required for arbitration between the diverging 
interests of unequal groups. That this criterion (or set of criteria) 
should hark back to  the economic approach, and more specifically 
to broadly-defined benefits and costs, is in itself not  a forgone 
conclusion. However, let u s  consider what  the standard 
alternative implies. It usually relies on  a restatement of moral or 
ethical principles. The essential weakness of such arguments is 
that they often come down to  Little else than preaching to  the 
converted. For example, demanding more language rights for all 
recent immigrants (who could, after all, because they are 
taxpayers, ask for mother-tongue instruction for their children) as 
a human right is tantamount to  deducting a policy entirely f rom 
moral values. This may be  morally right, bu t  it will not  impress 
those w h o  prioritise other values, such as, for example, 'national 
integrity.' Values may be  irreductibly opposed to each other. 

The type of approach p u t  forward in  this paper can never fully 
overcome conflict between opposing values. However, it can 
significantly expand the range of issues where the weighing of 
costs and benefits can take precedence over the mere invokation 
of moral values as  foundations of policy. It reduces the scope for 
conflict and increases the scope for genuine discussion. For 



example, showing that Wales as a whole would benefit f rom 
measures taken in  favour of the Welsh language has  certainly 
gone a long way towards garnering a broad base of support  
(including among non-speakers of Welsh residing in Wales) for 
the notion that a policy furthering linguistic diversity is a good 
thing. Looking a t  the governance of diversity in  this way does not  
imply a reification of commodification of diversity. The personal 
conviction (shared by this author) that diversity enhances our 
quality of life is perfectly compatible with the view that the type 
of approach developed here can usefully contribute to  the 
maintenance and  to the development of lively and  stimulating 
linguistic environments. 
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Chapter Thirteen: 

Education, Good Governance and 
Community Relations i n  the European 

Context 

Jagdish S. Gundara* 

1. European nations and democracy 

Community relations in  Europe cannot be  viewed without its 
political, economic and  legal contexts and  framework. The 
provision of democratic rights for all those w h o  live in  Europe 
raises fundamental questions of governance of European societies 
within which entitlement of all individuals and  groups are not  
fostered. Such a recognition ought to involve a reappraisal of h o w  
individuals and  groups perceive each other, and  to  ensure that 
equality for all groups is seen as a matter of necessity. 

Two issues can highlight h o w  this broader framework affects 
community relations. The first is the role and  position of the 
nation within contemporary Exarope, and  the second is the issue 
of democratic involvement and  accountability. O n  the first, the 
nation has  been seen as a thing of the past  by many  scholars. For 
example Saint-Simon, educated before the French Revolution, was  
used to thinking of Europe as a cultural whole and  looked upon  
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nationalism as a thing of the past (Plamantaz 1963:111). However, 
even with the advent of European integration in 1992 and the 
intemationalisation of trade and industry, the importance of the 
nation has no t  receded, despite the increasing interdependence of 
societies. We  still see Eurpean leaders w h o  stress that European 
nations should remain separate national entities. Citizenship still 
accrues f rom right acquired in the context of the national state. 

The second issue is that of democratic involvement and 
accountability. This is an  issue of some importance because 
Europe contains diverse populations w h o  do  not  have equality 
and equal access to  power. In fact, they have been accused of 
being 'smug.'  The American writer Francis Fukuyama accuses the 
European Community of consisting of 'flabby, prosperous, self-
satisfied, inward-looking and weak willed states.'^ Paul Hirst, 
however, suggests that Fukuyama's American notion of 
freemarkets within which unaccountable corporations remain 
unchecked, is not  the best basis for 'democratic accountability,' 
where the social rights of those w h o  live in  Europe need 
recognition and implementation.^ In fact, the issue of such social 
rights applies not  to  the European Community alone bu t  all 
European countries. To counter Fukuyama's accusations about 
such states being inward looking, it is important that notions of 
'fortress Europe' are avoided in aU their manifestations. This is 
particularly so for the refugees and asylum seekers w h o  need to 
escape tyranny in  other countries. 

There is another important posture which Americans like 
Professor Alan Bloom and Fukuyama have in common and  that is 
the lack of consideration for 'non-western' cultures. Fukuyama 
says: 'It matters very little what strange thoughts occur to people in 
Albania or Burkina Faso.'^ 

This denial of voices is not only inherently anti-democratic bu t  
assumes a uniformity based on  dominant discourses within 
society. In fact, denial of legal entitlements, a negation of political 
and human  rights, as  well as  the existence of poverty within 

^ The Independent, 20 and 21 September 1989. 
2 The Independent, 22 September 1989. 
^ The Guardian, 4 November 1989. 



nation states, and  internationally bodes ill for community 
relations and  co-existence of groups. 

2. Societal diversity and community relations 

There are problems about the status of settlers in  Europe, 
particularly in  relation to  their 'belongingness/ Different 
formulations and  terminologies are used to  exclude them f r o m  the 
body politic. Hence, h o w  long does a 'migrant '  or  a n  'immigrant'  
remain an  immigrant? Do children of immigrants born in  Europe 
see themselves as  living in  'host '  countries? As the Council of 
Europe's Interim Report suggests: 

'Community relations politics are therefore directed not only towards migrants 
but towards the population as a whole. Community relations are not about 
migrants as a separate and problematic group, but about the interaction 
between the different groups and communities which go to make up a society as 
a whole. 

The report does, however, contradict itself b y  referring to  ' the  
host community' (para. 10) as a n  entity and  then excluding f rom 
the project 'historic' or  'traditional' minorities (para. lO).® 

This does raise issues of the way in  which terminology and 
definitional frameworks are used in  this context. For instance, to  
suggest that European societies have recently become diversified 
or multicultural suggests that there have been n o  historically 
based diversities and that the onus of diversity in  European 
societies lies on  the immigrants. This is an  area where social 
scientists have a major contribution to  make and  which has  
implications for aU w h o  work in education. This is particularly 
important because if European nation states are presented as 
inherently monolithic, monocultural a n d  monolingual, it can lead 
to one common perception that the groups w h o  are seen as being 
different are also the cause of problems created by societal 
diversity in Europe. 

* Committee of Experts on Community Relations: Community Relations and Solidarity in European 
Society, Council of Europe (Strasbourg: 1989), p. 4. 

5 Ibid:5. 



An examination of European nation states demonstrates their 
ethnically-based genealogies. Given the nature of nations and 
nationalism, this is, however, only one aspect of Etiropean 
national identity. As stated earlier, the other aspect is the  post-
enlightenment phenomena of a political and bureaucratic 
framework within which democratic and egalitarian nations 
function. 

As a consequence, the maps  of European nations which may  be 
constructed embody tensions within the 'ethnie' of such states in  
respect of different languages, regions, social classes, families, 
religions and  traditions. These national and societal frameworks 
can constitute equality as an  aspect of citizenship and  undermine 
gender and racial discrimination. 

Part of the reason for this is that the image of the modern and 
impersonal European nation often masks its ethnic origins. Since 
these nations rely on  professional politicians, bureaucrats and 
intellectuals to encode and  transmit myths and symbols of the 
modern nation, this can lead to  feelings of anomie and 
rootlessness among the disadvantaged groups f rom many of the 
communities within the nation state. These can, and  may  include 
sections of dominant nationalities, territorially based minorities, 
as well as those of immigrant origin. Xenophobic responses of 
any, or  a combinaiton of these groups, can constitute a grave 
danger to community relations. They can heighten xenophobia 
and racism towards the immigrant populations by  scapegoating 
them for all that is wrong with the societies. They can also lead to 
a 'siege mentality' amongst the immigrant and other minorities to 
defend themselves and their interests. The job for teachers and 
educators becomes extremely difficult, particularly if the issues 
are incorrectly framed and  addressed. It is therefore important to 
examine h o w  to tackle the complex issue of the  Janus-headed 
nation, so  that the education systems can tackle these issues 
within a more rational framework. 

For example, if a teacher is going to continually confront 
classrooms containing children w h o  have inculcated the false bu t  
comforting notions of exclusive national communities, then the 
immigrant child will remain on the margins and periphery of the 



school's discourse. Teachers and education systems require a 
framework which allows them to creatively and  constructively 
engage with these issues because of their centrality to the process 
of education. This interactive process could contribute to the  work 
of community relations outside the school. 

When, for instance, the Interim Report suggested that it would 
exclude f rom its remit the territorial or  historical minorities,^ there 
may have been very good reasons for this, bu t  such a n  exclusion 
in the project camouflages what  is a critical issue for community 
relations in European societies. As Professor Nigel Grant made  
clear a t  the Kolmården Conference on  'Intercultural Training of 
Teachers' in  1985: 

'The ethnic groups in Scotland have the additional problem of being 
minorities within a minority. They have come to terms, somehow, with their 
identity as Sikhs or Poles or whatever vis-å-vis the majority community in 
Scotland; but they also have to work out their identity in the larger context of 
the United Kingdom, within which the Scots of all kinds are an identifiable 
minority ... Many Gaels, Irish, Italians and Poles have, rightly or wrongly, 
assimilated into Lowland Scottish anglophone culture; what has prevented 
many Asians from doing so and driven them back into their traditional 
cultures is racism.'{UHA 1985:93)  

Hence, the whole issue of community relations is tied u p  with 
that of the European nation, including the historic and 
territorially based nationalities. This is particularly so because 
imnnigrants may  experience xenophobia and  racism within those 
contexts as  well. In order to  engage with community relations 
issues a t  school level, these complexities cannot be  ignored, across 
and within national boundaries. 

Another element of this complex issue is that there are 
experiences, perceptions and  perspectives of those w h o  have 
settled in  Europe. Issues of community relations would be flawed 
if such perspectives were ignored. What  becomes clear to many 
people w h o  come to  work and  live in Europe is the diversity of 
European societies and also the unitary state structures which 
govern them. It is useful to build on  these experiences and  

^ Ibid:5:para. 13. 



understandings and  not to  ignore the reading of Europe by  those 
w h o  have settled here. 

Community relations therefore, cannot be  improved by 
instituting cosmetic measures. If the authorities want  to tackle the 
negative features of racism and xenophobia, then nominal actions 
ought to be  avoided because they do  not allow situations to 
improve. Those w h o  have come to  settle in Europe have acquired 
perceptions and experiences of European societies which ought to  
be built upon.  Their understanding of European societies are 
based on  the diversities the settlers have observed. They thus 
must  see their future as being part  and parcel of these diverse 
groups within European societies, which many nation states may 
themselves choose to ignore. 

The presence of the Lapps in Sweden, the Scots and the Welsh 
in Britain, the Bretons in  France; the existence of different 
European languages and dialects; the religious conflicts as  well as 
religious co-existence in  various parts of Europe have not  gone 
unnoticed by  those w h o  have come to  settle in  Europe in  the post-
World War II period. The class divisions in Europe societies 
which have historical and  contemporary dimensions have also 
had a major impact on  the lives of n e w  settlers in  Europe. When 
many of these settlers come across discussions about diversity in 
society or about racism and multiculturalism in education as only 
being a consequence of their presence, they are surprised. They 
feel that such questions relate not only to their own presence in 
Europe bu t  to fundamental questions about the  nation, and  the 
minority question in  Europe. For instance, they observe the 
problems faced by  the gypsies or, more appropriately, the  Roma 
in Western Europe. As Puxon (1980: 14) has observed; 'Roma are 
dumped as illiterate or  semi-illiterate, unskilled and  unemployed, 
rendering them a disinherited and  exploited race. The 
accumulative effects of neglect and persecution are catastrophic.' 
Many of the recent settlers can understand the plight of the Roma 
because they themselves have experienced the 'catastrophic' 
effects of colonialism, underdevelopment and  racism. These do  
have some similarities with the persecution of the historic 
minorities and clearly indicate that the state apparatuses in 



European nations can deny fundamental  human  rights. The 
existence of authoritarian tendencies a n d  the rise of xenophobia 
may have more to  do  with the fears of governments in  ignoring 
underlying dichotomies, schisms and  diversities which are seen 
as being divisive. However, to improve community relations the 
interests of these diverse groups cannot be  ignored. 

3. Redefining nationalities 

Obviously, since European societies are complex entities, with 
diverse populations, it requires complex negotiations t o  ascertain 
what  their potential identities are Ukely t o  be. 

As the 'Ausländer' or the immigrants have increasingly settled 
in Europe, there has  been a concern about defining their legal and  
political position within European societies. The most common 
designation has  been that of 'ethnic minorities' and Castles 
(Castles et al. 1994) refers to them as 'Western Europe's n e w  
ethnic minorities.' However, this may not  be  a satisfactory term 
because the n e w  settlers by  and large have basic problems of 
nationality and  citizenship which are unrelated to ethnicity. 

Most of the n e w  settlers to Europe have come f rom nation 
states which have diverse populations. These settlers are therefore 
either nationals of the country of origin or of the coimtry of 
settlement. Their position in  legal and  political terms is 
continually being changed through legislation. As and when  these 
groups resist discriminatory legislation or  racism in European 
countries they d o  not  d o  so  o n  the basis of 'ethnic' solidarity bu t  
as Txirkish nationals in Germany or as  Africans, Asians and  the 
Caribbean peoples (using the political label 'blacks') in Britain. 
Since the n e w  settlers live in European nation states and  citizens 
are not  defined in  terms of their 'ethnicity,' it may  be  useful to  
reappraise the use  of this term. 

The use of 'ethnicity' by social anthropologists has  certainly not  
helped in  clarifying this complex issue unless dominant 
ethnicities are also examined in  this framework. It is necessary 
that a more systematic analysis of the basis of European nation 



states in  historical and contemporary terms is undertaken so that 
a clear definition of issues may emerge. For instance, what  are the 
differences between the national minorities and 'ethnic' 
minorities? Do the national minorities (in Jura, Scotland, Brittany, 
Wales) accept the  nation states as  defined by the dominant 
nations? 

Many national minorities in Europe generally have a territorial 
basis (Scotland, Wales) which are constitutionally recognised 
within the state. However, the newly settled communities also 
occupy urban spaces which may  not  be  constitutionally 
recognised by  the nation states but, nevertheless, may represent 
the birth of n e w  national minorities. The black community as part  
of the working class in Britain lives in  commimities like Brixton, 
Southall and Harmondsworth. Similarly, the Turks in Kreuzberg 
in  Berlin live in  sanctuary against the racism they experience. 

The importance of involving social scientists to  define issues of 
pluralism in education are illustrated by  the complexity of 
national populations, whether they include historic minorities or 
not. This analysis particularly ought to consider h o w  centralised 
nations are exlusive or  inclusive of marginalised communities. 

4. Secularism 

Societal diversities may necessitate regulation a n d  it is best that 
this is based o n  consensus amongst the constituent groups and 
communities within Europe. As modern states, European nations 
like other nation states, have to face the issue of secularism. This 
not only raises questions for the political system but  has  great 
significance for education and commimity relations in  Europe. 
While religious tolerance is a facet of modern secular societies, is 
it not absolutely necessary to  have clear definitions about the 
secular nature of such societies and the rights and  obligations of 
various citizens and groups? Hence, if for example, it was  clear 
that issues of religious  instruction are part  and  parcel of the 
private domain and  should play n o  role in  the public domains 
within secular societies, those w h o  belong to  all religious groups 



would ensure that this remains the  case. Similarly, issues of 
religious and  spiritual knowledge and  comparative s tudy of 
religions can be  par t  of the public domains and  of the  education 
systems. Hence, the public institutions need to  develop a n  
inclusive ethos and  value system. 

This raises issues at two  levels. One  is h o w  European nation 
states can ensure that within their m o d e m  secular state contexts, 
Muslims and  other communities of different faiths will receive 
equality of treatment and  freedom of speech to  match their duties 
and obligations as citizens. Secondly, it does entail a much  more 
serious issue for educators of an  accretion of feelings, ways of 
seeing and  understanding, by  European nations of those w h o  are 
classified as  the 'other '  and  whose voices are ignored. 

The notions of secularism therefore throw into much sharper 
focus our  own  understanding of wha t  are the issues teachers and  
other educators need to  confront in  intellectual terms. 

The rise of theocracies in  m o d e m  terms cannot b e  ignored. The 
rise even in  secular societies, of electronic churches (as in  the 
United States) is a pointer of the type of fundamentalism which 
may need to b e  faced because of its implications for the multi-
faith nature of societies. Since the symbol systems of religions 
strike a stronger chord than the diffuse systems of secularism in 
societies, educators and  social scientists need to  reappraise the 
nature of secular education and  its role in strengthening the 
legitimacy of all citizens. 

Hence, the rise of such strong belief systems in  modern secular 
states can be a reflection of h o w  secular states have failed t o  
provide a safe and  secure framework for diverse faith 
communities. It is also partly attributable to  strong assertions of 
human rights which are not  accompanied by effective measures to  
ensure their implementation. 

It is a truism that conflicts will obviously occur between the 
state a n d  various belief systems, or  between one belief system and  
another. Current resolutions of such conflicts are based on  ad hoc 
solutions or pragmatic approaches to resolving them. It may  b e  
that a clearly defined bill of rights and  constitutional solutions to 
the issues need to  be explored. Within such a legal framework. 



fundamental human  rights of all the citizens ought to  b e  
guaranteed. The European Convention of Himian Rights a n d  the 
various international convenants are not  a substitute for binding 
national legal codes (see Poulter 1987). This is a n  issue for human  
rights groups and  lawyers, particularly as  complex issues in  
relation to secularism are bound to  increase. 

A bill of rights which assures religious rights of all communities 
ought to  emerge f rom a total acceptance of the societal diversities 
in  Europe. In some instances the current rise of fundamentalism 
of some faith communities is in  direct contrast to  their fears of 
assimilation. They can in  fact, represent the 'siege mentality' 
described earlier. 

5. The Other, the Oriental and Knowledge 

Another important barrier to  better commuiuty relations, 
particularly i n  the cultural and  educational domains, are the  ways 
in  which the imnnigrants are seen as ' the other.' 'The other' or ' the 
Oriental' w h o  is different f rom 'us. '  Peter Newsam has  written: 

'On this theory racial discrimination does not proceed from any sense of the 
inferiority of others, but rather it begins from a particular picture of oneself, 
and of the particular groups of which one is a part. Other groups may be held 
to be as intrinsically valuable as ourselves but that is not the problem with 
their presence, the prejudice against them derives from their inability to 
become us, and from the necessity (on this theory) for us to remain as we are, 
or in some way perish' (Newsam 1989:38f). 

This issue does present a major challenge to  community relations 
in Europe and  to  knowledge issues which may  inform u s  about 
h o w  ' the  other' is defined. Whether ' the other' can or  does belong 
to Eiirope reqmres a brief comment. 

Some European politicians have taken certain strident 
positions. Franz Schonhuber, the head of the German Republic 
Party for instance, makes this clear in  the way in  which the Turks 
are seen. H e  says that h e  is not  against Turks, and  that no t  only is 
his daughter fluent in  Turkish, h e  also owns a Villa o n  the 



Turkish coast. But 'never will the green flag of Islam fly over 
Germany.' The Turks are hospitable and  family oriented people 
bu t  they are a n  'aUen society.''' It is the way  in  which by  asserting 
knowledge about the Oriental h e  can distance them f rom 
Germany, which merits some consideration. Another example of 
this kind of thinking is represented by  a Belgian Minister of the 
Interior, who, while being cognisant of the fact that the very 
viabiUty of Belgium depends upon  the Flemish and Walloon 
people co-operating on  matters of bilingualism, attempts to  
sidetrack f rom these fundamental questions and  to  scapegoat the 
immigrant community in  Belgium as the cause of malaise in 
Belgian society. Thus the Minister for the Interior Joseph Michel, 
w h o  said in  a speech in  October 1987: 'We risk being like the Roman 
people, being invaded by barbarians, who are the Arabs, Moroccan, 
Yugoslavs and Turks. People who have come from far away and have 
nothing in common with our civilization. This statement reflects the 
'commonsense racism' of large numbers of European people. In 
opening u p  discussions about education, or culture, in  plural 
societies it is important to  explore h o w  notions about 'Our  
Civilization' have been constructed and h o w  the 'other'  has  been 
defined out  of European historiography. 

The Joseph Michel statement, while reflecting a narrow 
definition of a nation, does not  rest on  the ignorance of European 
nationhood. It is a construction which is consciously created, 
recreated, manipulated, obscured or mystified to  enhance or 
ensure the continuity of established nationalisms. Groups can be  
excluded, pathologised, dominated, marginalised or  distanced by  
being referred to as  'barbarians,' 'ethnics,' 'migrants' or 'orientals.' 
It is therefore, a t  this level, important to  explore the notion of 'our  
civilization' and  the distance or connections with groups 
considered to be  'barbarians.' Nation states are complex and  as 
they become even larger entities like the European Community, 
the governments of some states tend to  retrench to  reinstate their 
narrow national identities within the larger whole. 

7 New York Times, 26 November 1989, p. A4. 
® New York Times, 22 November 1987, p. 4 (my emphasis). 



The rise of narrow nationalisms is a major barrier towards the 
recognition of plviral societies. One  of the issues which requires 
some discussion is h o w such a narrow definition of nations and 
knowledge has  emerged in Western Europe. This has  implications 
not only for Europe, bu t  for other parts of the world where 
European nations have imposed their definitions of nation states. 

Nation states have tended to  define themselves by  generating a 
sense of the 'other' as  an  outsider, w h o  does no t  belong. They 
tend to generate this identity through myths and  memories which 
may or  may  not  be  true. A range of the definition of the 'other'  
has been articulated by  western thinkers and necessitates some 
discussion. 

The role of historians and  social scientists is likewise not  to 
assist in  the mystification of narrow nationalisms in currently 
structured nation states, bu t  to assist in their demystification. 
Social scientists and educators need to  adopt a critical perspective 
and distance f rom narrow definitions of nations and  not aid and 
abet the implementations of confirmed models in  the name of 
'fatherland,' 'national unity' or 'national integration.' 

The first task here is to  undertake a very brief description of 
h o w  the 'other'  has become defined in  European thought in  the 
hope that it will shed some light on  h o w  to deconstruct it, using 
other systems of thought and historical frameworks. 

European nations may even deny the multi-faceted and 
multifocal origins of the modern nation states. The 
overwhelmingly centralised and dominant ethnicities of European 
nation states need to be  studied to enable the possibility of a 
clearer focus on  the historical bases of knowledge and 
contemporary nature of these nation states. 

Martin Bernal (1987) argues that the European understanding of 
the Egyptian and Phoenician influence on  Greek civilization was  
undermined in historographic terms during the period after the 
French Revolution when Christianity felt threatened by  the 
Freemason avowel of the Egyptian philosophy. Three other major 
factors which influenced an  interest in the Greeks and  its 
construction as the pure  childhood of European civilisation were: 



the  'notion' of progress, the increase of racism and  the impact of 
Romanticism. These three issue are elaborated below. 

The Ancient Greeks had  written their own  views of history 
which were accepted until the Renaissance. As European 
imperialism spread in the late 17*-̂  century and the colonisation of 
the Americas and  the enslavement of blacks, the  disciplines of 
classics (Science of antiquity) and  'racial science' also became 
established. A principle began to  be  asserted that different races 
were intrinsically unequal in  their physical and  mental 
endowment. 

Aristotle believed that the Greeks were superior to  other races 
and he  justified slavery.^ As Europe expanded, the ideas of 
'progress' got linked to its economics a n d  industrialisation, and 
Aristotle's notions of slavery were used in  expansion to Africa. 
The rise of racism meant that earlier notions of Greece being a 
mixed culture of African and  Semitic sources was  denied. After 
the Reformation and the break f rom Roman Catholicism, the link 
between the Greek civilisation and  the Germans became stronger, 
and there was  a new image of Greek and  German as the two 
languages of the Christian faith. Greece also became the ideal for 
the growth of the German civilization f rom German soil and 
blood. 

The rise of European nationalism particularly when  it had  
overtones of Romanticism tended to look on  Greek and Hellenic 
culture as their points of origin. During 18th and  19th centuries 
the hostility towards the Egyptian and  Phoenician civilizations 
was  intensified, particularly to  distance them f rom the Greeks. 

In the 1880s the intellectual atmosphere was  transformed by  the 
triumph of racial Anti-semitism in Germany and in  Austria. 
Through Imperialism, Europe and the Americas were also 
acquiring increasing control over vast parts of the world and  the 
indigenous people of America and Australia, were exterminated 
while those of Africa and Asia were humiliated and subordinated. 
By 1885, the Indians and the Semites were both cast aside. The rise 
of Aryanism during this period is explained by  a Belgian writer, 
Guy Bunnens,: 

9 Aristotle: Politics (translation T.A. Sinclair), London: Penguin 1962, p. 269. 



'(Europeans)  maintained that it was unbelievable that nations so important 
today should have played no role in the past. It was therefore necessary to 
assert the 'rights of Europe over the claims of Asia.' The historical 
background at the end of the 19^ century and at the beginning of the 20'^ 
century explains these new theories. For this was the epoch when the 
colonialism of the European powers was triumphant. There was another non-
scientific factor. The end of the 19"' century saw a great current of anti-
Semitism in Europe, particularly in Germany and France this hostility 
against Jews extended in history against those of the Semites, the 
Phoenicians.'^" 

A critical reading of European thought is needed so  as  to 
reappraise the way in which knowledge is ciirrently constructed. 
This different reading ought to involve a deconstruction and 
reconstruction of the way in  which the diverse origins and 
devolopments of human history have been obfuscated. This 
would have profound influence on  h o w  w e  construe the diverse 
origins and development of knowledge - which ought to  assist in 
a reappraisal of what  educators consider as  legitimate and 
relevant knowledge. It might also assist in deconstructing 
'common sense' racism in Europe which is able to  classify people 
as 'barbarians' or  'uncivilised.' The construction of these 
categories within European historiography and  the denial of 
societal diversities within European nations requires further 
consideration. 

The dominating groups and elites have ignored the enormous 
contributions of all groups to the production and  creation of 
knowledge. The national boundaries tend to  obfuscate no t  only 
the diverse origins of knowledge and peoples within the  nation 
but  also of those beyond its boundaries. 

The national constraints not  only structure knowledge, in terms 
of excluding contributions of the 'other'  w h o  may include women, 
linguistic communities, religious minorities or 'non-believers,' but  
also of those w h o  are considered to  be  racially different. 

Discussions and debate tend to demonstrate the better and 
lesser status of some groups. Hence, those in  the 'developed' 
countries are able to talk of those in  the 'developing' countries -

1" M. Bernal; op. at, quoting G. Bunnens, pp.  376f. 



thus reinforcing their inferiority. The role of educators is to  assist 
in the deconstruction of the dominant-self wherever it might exist, 
and however it is defined. This process would  entail that 
educators are involved in assisting the  'other'  to  speak for 
themselves and  to  articulate their cultures and  histories. The 
'knowledge industry' as Edward Said referred to it a t  the 
American Anthropological Association (1987) Conference, has  a 
responsibility to eliminate the maintenance of subsidiary and  
inferior geographical or intellectually constructed regions - both 
at international as  well as national levels.i^ 

One  of the issues which w e  ought to  consider is defined by  
Edward Said, w h o  claims that; 

'The production of knowledge best services communal as opposed to sectarian 
ends; how knowledge that is non-dominative and non-coercive can be 
produced in a setting that is deeply inscribed with the politics, the 
considerations, the positions and the strategies of power' (Said 1978:326). 

None of the cultural systems are frozen or have a fixed status. 
Educators, social policy workers, teachers, need to  challenge the 
muteness imposed upon  the knowledge and  images of oppressed 
people and civilizations. They need to grasp the legacies of 
resistance of these civilizations and  ensure that there is a 
connection established with general histories of societies and  of 
the social bases of the production of knowledge. A dominative 
mode of teaching about visual images and  literary knowledge 
provides teachers with powerful tools. Therefore, the first process 
w e  may  have to  consider is to  'unlearn'  as  Raymond Williams 
(1959:376) says ' the inherently dominative mode.'  

In the case of the Western culture, this unlearning and  letting 
the 'other'  speak for itself is a n  ethical question for the Western 
man. Part of this process would entail avoiding the depiction or 
the containment of those outside the dominative framework - be  
they blacks, women or 'Orientals.' This would require the 
development of a 'oppositional critical consciousness' so that the 
'seductive degradation of knowledge can be  avoided' (Said 
1978:328). 

Audio tape of E. Said's Session at American Anthropological Association Conference, Chicago 



In the context of eliminating inequalities, nation states ought  to  
recognise the complex national machinery which is finely t imed -
and is able to  function precisely because it is in  harmony; and  the 
different parts are able to  function differently within a framework, 
as in complex modern technologies. 

6. Community relations 

In Britain, community relations conjures u p  a picture of 
community harmony, bu t  this is tied to notions of 'race relations.' 
Thus the emphasis would be on  'racial harmony.'  The 
Community Relations Commission set u p  in the aftermath of the 
1968 Immigration Act had  as its main thrust a concentration on  
race relations issues. There were established across the  country 
local community relations councils, whose aim was  to  interpret 
the culture of one group (i.e. of immigrants) to  the English 
communities and to bring about an  inter-racial understanding. 
The setting u p  of the Community Relations Commission and the 
local coimcils to  promote racial harmony had no t  however come 
out of the blue as  a gesture of goodwill. Some of them grew from 
local friendship councils which not  only existed to  further 
friendship bu t  also in response to  the immigration control 
policies, particularly the Commonwealth Immigration Acts of 
1962, 1968 and 1971. Did the whole area of such local activities 
increasingly orchestrated by the central state, make it easier to  
control or manipulate issues of racism? 

The second issue to  raise in the Britain context is h o w  effective 
the voluntary and statutory bodies have been to  bring about 
better community relations? The one telling situation a t  the 
national level is that the Community Relations Commission 
(CRC) was merged with the Race Relations Board (RRB). Whether 
the Commission for Racial Equality (CRE) which is the result of 
the merger of the CRC's community relations functions and  the 
RRB's legal implementational role, is effective, is a different and 
complex matter. However, the stress on 'racial equality' and  not 
on  community relations is to  a certain extent instructive, because 



the earlier statutory bodies do  not have the statutory powers to  
eliminate structural inequalities which to  a certain extent lie 
behind bad  race and community relations. 

Hence better community relations, particularly in  the 
educational and cultural domains, can only occur if a t  the 
underlying level legal, political and  economic measures are 
implemented, to  ensure racial equality and  justice. 
Understandings which only result f r o m  lifestyles a n d  cultures 
cannot have lasting effects if the wider parameters of inequalities 
and discrimination are not tackled. 

7. Cultural capital and some educational initiatives 

'Intergration of identities' in  schools and some communities 
presents a profound challenge for European societies in  the N e w  
Millenium. This is particularly the case if this is to  b e  done 
rationally at a national level to ensure that identities and 
knowledge are dynamically enhanced, as  opposed to  the 'ethnic' 
maintenance of static 'ethnic' groups w h o  are structured and  
positioned within the lower echelons of European societies. 
Measures to ensure not  only equality of opportunity bu t  also 
equality of outcomes can form a basis for 'solidarity' within 
equalitarian societies. In effect, the migration into Europe 
constitutes a cultural capital which ought  to be  nurtured and 
which would lend strength rather than undermine cioltural 
groups in European societies. There, is therefore, need for 
'cultural policies' which can allow development of this ctiltural 
capital. This would be the case if cultural and national identities 
of all groups in  Europe are seen to  be  legitimate and,  are allowed 
spaces to develop. However, in  circumstances where inequalities, 
assimilative tendencies, and discrimination continues, a 
deterioration of community relations would obviously follow. 

A priority ought to be given to  tackling racial violence, 
harrassment 2̂ and  a denial of access to all the structures and 

Learning in Terror: A survey of racial harassment in schools and colleges in England, Scotland and 
Wales 1985-1987^ Commission for  Racial Equality, (London: 1988). 



institutions of society. A n  example of this was  the attempt b y  11-
15 year old children in  British schools not to  acknowledge that 
they were bilingual because of fear of racist comments f rom their 
white peer group. The Linguistic Minorities Project, for instance, 
found that while children did use their first languages with 
grand-parents and parents, that this usage dropped in relation to 
their siblings or  peer relations. This 'non  reciprocal language use'  
represents a net  loss of linguistic capital which could add  to  
linguistic vitality of all languages, including dominant ones. 
Unless, these languages are supported within the mainstream 
education system, they become  marginal^^  and are relegated f rom 
society's discourses. 

The Council of Europe, in  its project on  the Education and 
Cultural Development of Migrants has  raised a number of issues 
mentioned in  this paper. This included the issue of 
multiculturalism: 

'To suppose that the multicultural nature of European societies is surely a 
matter of pluralism brought about by the presence of populations of immigrant 
origin would be to reduce it to only one of its dimensions. It would also be 
succumbing to the illusion that here was a cyclical trend that could be halted or 
even reversed. This pluralism, however, is unquestionably the lot of our 
societies today, which are increasingly caught up in a global process, which 
make it necessary to recognise the special characteristics of individuals and 
groups if cultural democracy is to be preserved and promoted.'^'^ 

8. Knowledge, curriculum and diversity 

A broad range of educational initiatives can enhance better 
community relations across Europe. These range f rom school-
community initiatives, intercultural teacher education, raising 
quality of education by enhancing greater levels of equality in 
education and reducing school exclusion to minimise social 
exclusion during adult life. 

Higher education institutions have a major role to  play in  
evaluating the basis of knowledge which are included or excluded 

The Linguistic Minorities Project, London: ULIE, 1983. 
Final Report of the Project Group,  C D C Q  Project No.  1, DECS/EGT (86) 6, Council of Europe, 

p. 21. 



f rom the curriculum. The development of ar\ intercultural 
curriculum is therefore of primary coricern for developing a 
relevant and inclusive curriculum at all levels of European 
educational institutions. A rigorously evaluated intercultural 
curriculum can enhance intellectual life of our institutions as well 
as improve community relations across Europe. 

The issue of intercultural curriculum is an issue within the 
public domain. This is a n  important issue for the academe and  not  
something which universities could or should reject ou t  of hand  
by labelling it a n  issue of political correctness. In order not  to slip 
into the acrimonious debate which has ranged in  the United States 
issues ought to be  critically examined to  institute prophylactic 
action and  make 'strategic interventions.' 

If certain education systems were a lead in  developing 
intercultural education such action would have reverberations 
internationally. However, there is little conceptual or theoretical 
work in this field, although increasingly more literature in various 
domains of knowledge has surfaced. 

The first issue that needs to  be  raised is that oppressed groups 
who  have experienced exclusion of their knowledge and unequal 
educational outcomes are making separatist demands in polities 
which embody various indices of diversity bu t  continue to be  
governed by  hegemonic state apparatuses. This has  set in motion 
what  one might call 'politics of recognition.' At  one level the 
demand for separate black or Islamic schools demonstrates the 
development of exclusionism and a development of community 
relations in  intercultural terms. 

The groups then demand a 'curriculum of recognition' - which 
has included courses like Black, Irish, South Asian and Women's 
Studies. It is time to  reappraise what  the impact has  been of these 
courses on  the single disciplines, or knowledge systems as a 
whole. This ought to then enable universities to establish more 
inclusive courses which assist in  developing a more corrunon and 
shared understanding of the past. 

The marginalisation through the under-resourcing of such 
courses has  led in  some instances to demands for Afrocentric or 
Islamocentric knowledge to  counteract Eurocentrism. In other 



words binary oppositions are being set-up. Edward Said 
(McCarthy & Crithlow 1993), it would seem correctly states; 

'The whole effort to deconsecrate Eurocentrism cannot be interpreted, least of 
all by those who participate in the enterprise, as an effort to supplant 
Eurocentrism with, for instance, Afrocentric or Islamocentric approaches. On 
its own, ethnic particularity does not provide for intellectual process - quite the 
contrary' (McCarthy & Crothlow 1993:311). 

This is partly the case because separate schools or curricula do  not  
assist in bringing about intercultural understandings. Within 
complex societies the need to  develop cross-cultural negotiations 
and learnings is an important issue. While it is important for 
blacks to know 'black history' it is more important that other 
Europeans understand this. This is partly the case because there is 
an  urgent need to develop common and shared core of civic 
values within the public domain. The role that a rigorously 
selective bu t  intercultural curriculum can play in  helping shape 
such values is fairly critical. The potential of such developments 
in strengthening civil democratic societies in Europe is enormous. 
This is partly true because there are established democratic 
institutions which can become more inclusive. It is also important 
that in  the current climate of stability progressive changes can be 
made. 

One of the problems of devising what  Edward Said (1993:312) 
calls, a 'many-windowed house of human culture as a whole /  is 
that such proposals do  not  carry much weight within universities. 
The serious question is h o w  such proposals can b e  presented so 
that they will be  considered seriously and implemented. 

Part of the problem is that issues presented in the field 
generally described as 'multicultural' are seen to relate to 
immigrants, as the work of the European Community and Council 
of Europe referred to  earlier demonstrates. Since, they constitute a 
minority or  are seen as marginal groups anything emanating f rom 
such quarters particularly in  a political cUmate of conservative 
restoration continues to  be  ignored in academic life. 

In socially diverse societies a narrowly defined curriculum can 
only lead in  reactive terms to ethnic, religious and nationalistic 
values. A more substantive issue for academic and especially 



political scientists is h o w  to  assist in  devising a shared civic 
culture in a civil society which would  ensure rights and  
responsibilities of all individuals and groups in  a secular society. 
Yet, there is very little being done either within humanities or  
social science disciplines to  ensure that the 'pubUc square' and  its 
inclusive values are being validated and  nurtured. The question 
here is h o w  can a changed curriculum assist towards actualising 
better community and  intercultural relations? H o w  does one 
respond if academics argue that it is not  the function of curricular 
change or  academic institutions to engage within this issue? 

The threats to  secular politics b y  Christian fundamentalists. 
Islamic and  Hindu  revivalists across the world is something 
which cannot b e  ignored. While a secular poUty can protect the 
sacred a t  the private level, in  the European context the issue is 
h o w  to  cross-fertilise ideas f rom other civilisations with European 
thought to  develop n e w  syncretic identities within public 
institutions. 

Liberal education itself at time of a change can lead to a battle 
between the Ancients and  the Moderns. There may  b e  a need to  
effect a creative truce to  establish rationale for change rather than 
the setting u p  of barricades. 

As Samir Amin points ou t  that after 1492 with continual 
Europeanisation of the globe, Eurocentrism became crystallised as 
a global project. This Europeanisation of the globe bears within it 
a deuniversalisation of knowledge. Not  only Eurocentrism has  a 
theory of world history bu t  it is  also a global political project. 
From this perspective the so  called western thought and  
philosophy emerges f rom Greece and  is based on  'rational 
principles' while the 'Orient' does not  move beyond 
'Metaphysics' (see. Amin 1989:91). The curricular question is h o w  
can the xmiversity help to  liberate universalism f rom the limits of 
Eurocentrism. The current habits of thought within some 
university faculties inhibit such a development and  this tends to  
reinforce the notion of a 'Fortress Europe.' 

To reinstate ' this voice' of the disenfranchised would  require a 
great deal of delicacy, diplomacy and  sophistication, particularly 



if the desired changes are not to be  relegated to  the margins of 
academic life. 

In Britain the changes brought about by  the Education Reform 
Act(1988) and  the National Curriculiun and its Assessment at the 
school level need to  be  countenanced by  higher education 
institutions. In just one curriculum area, the language and  
Uterature curriculum, many of the government's own  experts felt 
that teaching of language and hteratures would be  made  barren 
and anti-intellectual. Eighteen of the authors w h o  were in  fact 
recommended for reading complained about such an 
'authoritarian approach.' Prof. Cox, w h o  himself is n o  left-winger 
stated that the right wing attack on  the curriculum was  ' intended 
to restore a unity and stability based on hegemony imposed by 
upper  and middle classes in  1930s and  before.' 

British universities current intake of students sometimes have a 
romantic notion of the common English literary culture. Yet the 
real challenge at the school and university is that the  literary and  
cultural output  comes f rom diverse sources. The assumptions of a 
common culture based on a narrow canon not  only is extremely 
restrictive, bu t  does not  cohere with social and literary realities. 

There is also the important basic knowledge of h o w  the 
national and international literature should be  taught. Since all 
students bring a baggage f rom the school this raises important 
issues of what  the higher education sector can do  to broaden 
understandings which may be  narrow. 

In order to teach art history western dominance also needs to 
be displaced in knowledge terms, because it has  succeeded in  
suppressing the artistic history of subordinated as par t  and  parcel 
of human knowledge. As an  example of one particular discipline 
art history is not  located in any one civilisation. It is multifaceted 
and multifocal in its origins and developments, which are 
unfortunately not  allowed to surface by  academic neo
colonialism. In the eighteenth century the discipline had  a 
multicultural out-look which needs to be reinstated by  art 
historians. Indeed, art historians would be  reclaiming a territory 
which became ethnocentric in the nineteenth and twentieth 
centuries. 



As dominance of Europe over other civilisations became 
entrenched, collecting became formalised as par t  of ethnology. 
Ethnographic Museums were opened (Copenhagen 1841, Berlin 
1856, Leiden 1864, Cambridge, Mass. 1866, Dresden 1976 and  
Paris 1978) where utensils, implements and sculptures f rom 
Polynesia, Melanesia, N e w  Zealand, North and South America, 
and Africa were displayed. This was done so  that visitors could 
determine, as Edward Tylor (Dept. of Anthropology at Oxford) 
pu t  it ' the relation of the mental condition of savages to that of the 
civilised man. '  To fit these arts into the canon of art appreciation, 
a n e w  category, 'primitive art,' was  created. 

The greater international exhibitions of the nineteenth century 
displayed the cultures of the world with a similar assumption. 
The Crystal Palace Exhibition of 1851 was  supposed to exhibit the 
collective output  of humanity. In describing the Indian exhibits, 
the catalogue stated that while some techniques h a d  started in  
India they had  matured in Europe. 

To the 'primitive Art' category there has n o w  been added the 
'ethnic arts' for the work of the present. Such categorisation 
obviously excludes the Europeans as having a n  'ethnicity.' In 
attempting to reinstate bodies of knowledge into the mainstream 
curriculum raises some difficult questions including ones about 
aesthetics of understanding these arts and literatures. Issues of 
this type need to  be  examined across the curriculum to  ascertain 
substantive questions about exclusion, which have clearly nothing 
to do  with political correctness. 

One  of the issues presented here is h o w  to develop a literary 
and artistic aesthetic which will not  be  constructed from a very 
narrow reading. Both in the study of literatures as  well as art 
history the question of developing a n  appropriate intercultural, 
intellectual perspective and aesthetic is an  issue of priority. 
Otherwise, students would reject texts and artifacts which are 
unfamiliar. If universities attempt to become universalistic, such a 
project would necessitate staff development of academic staff 
embarking on such a project. 

Issues of intercultural understanding by  academics within 
higher education can be undertaken initially at least a t  two levels: 



(i) the intercultural dimensions of humanities, social 
sciences and natural sciences which students need to  learn about 
f rom different domains of knowledge, (scientists about social 
responsibility and  social scientists about technology); 

(ii) the intercultural dimensions f rom a cultural point of 
view of each discipline and domain, which then can inform the 
undertaking of cross-cultural and interdisciplinary work. Such 
developments reqmre academic structures to facilitate this work. 
In this context students may themselves do  original and  useful 
research which would inform the field better. 

Such initiatives would not replace the learning of the significant 
with the study of the trivial bu t  to broaden and  enhance otir 
understanding of what  is significant. Higher education initiatives 
would then feed into education in  schools and  improve 
educational performances of all children because of the greater 
relevance of all curricula. This in turn would improve community 
relations and enhance citizenship rights of ' the other' in  Europe. 
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