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Editorial
Issues of interethnic relations and ethnic conflict have dominated international politics
over the past decade and will continue to shape events as the future unfolds. Established
states continue to disintegrate, often as a result of processes related to violent
interethnic strife. Even where ethnic conflicts appear to have been settled, many of the
problems that in the first instance gave rise to such tensions and disputes are too often
left to unstable and impoverished societies to address. In addition, in many ethnically
plural countries the constituent ethnic groups are often estranged from one another,
with the result that interethnic tensions dominate political and social processes.
Frequently, the rise and violent escalation of interethnic conflict is linked to the end of
the Cold War. Events, such as the disintegration of the former Yugoslavia and of the
Soviet Union and the concomitant ethnic conflicts in both regions, have changed the map
of parts of Europe and Asia, bringing in its wake a sharper international focus on the
dangers and impact of ethnic conflict. The end of the Cold War turned attention in the
United States and Europe to the disintegrative potential of ethnic conflicts—however,
such conflict had raged in Asia, Africa and Middle East well before that. Conflicts and
interventions in Biafra and Bangladesh, in Indonesia and in Israel have shaped politics
from Asia to the Middle East, partly because the incongruence of political and ethnic
boundaries poses a perennial challenge to their stability.
The new focus on the politics of ethnic identity has persuaded scholars to revisit analyses
of conflicts that were presumed to be free of these elements and to dwell deeper into the
nature, causes and dynamics of ethnopolitics. These inquiries have enriched our
understanding of ethnopolitics, but they have not produced an agreement on the
character and consequences of ethnopolitics. If there is a consensus, it is only on the
essentially contested nature of ethnic nationalism.
Disputes about interpretation, however important, can often become sterile debates that
bear little relation to lived reality. Practitioners are often justified in their impatience with
academics who want to discuss theory as homes burn. It would be wrong, however, to
dichotomise theory and practice. Managing relations between distinct ethnic groups,
between minorities and majorities through strategies of accommodation, such as
federalism, power-sharing, and the establishment of minority rights regimes, is a
complicated, and often futile, process if pursued on an ad hoc basis and without learning
the lessons from successes and failures elsewhere. In this context, it is particularly
important to overcome the belief among many academics and policy-makers that the
adequate protection of ethnic minorities is close to impossible even in democratic
polities. At the same time, it would be wrong to suggest that there is some objectively
correct way to deal with interethnic strife and that all that is required is that the ‘correct
tools’ are applied in appropriate ways in relevant situations. Developing and
implementing adequate policies is much more difficult—continuing problems in Northern
Ireland and the Basque country, anti-Roma prejudice and discrimination in Central and
Eastern Europe and growing xenophobia in the West of the continent, the volatile
situation in Kashmir and in the Middle East, and the difficulties South Africa and Canada
are experiencing in their attempts to accommodate population diversity are just some
examples that underline the fact that the politicisation of ethnicity in its many different
manifestations poses complex challenges to the modern state.
At the same time, democracies also have a track record in dealing with these challenges
in ways that, while not satisfying everyone all of the time, have produced acceptable
compromises instead of plunging countries into civil war. South Tyrol in Italy and
Catalonia in Spain, Scotland and Wales in the United Kingdom, multi-ethnic federalism in
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India, and the multicultural societies that have emerged in the United States and
Australia are all by and large examples that testify to the potency of democratic states
around the world to provide legal, political, and social frameworks in which interethnic
relations can be managed in ways other than through violent conflict.
Successes and failures of democracies to one side, many developing countries and a
number of those undergoing transition processes after authoritarian rule often resort to
undemocratic means when it comes to accommodating population diversity in their
societies, and thereby exacerbate rather than resolve the issues at hand. From the
Balkans to the Caucasus, from the Great Lakes Region in Africa to Indonesia and Sri
Lanka, there is ample evidence that ethnicity is a powerful mobilisational force against
governments and neighbours alike. The failure to prevent interethnic strife, and in some
cases even genocide, such as in Rwanda, is partly the responsibility of political leaders in
the societies affected. Yet blame often also rests with the international community for
not doing enough to prevent the eruption of violence and the escalation of conflict within
and beyond borders.
Aims of the Journal
The challenges of ethnopolitics are many, and while no single effort can address, let
alone resolve, all of them, one of the fundamental tasks to which this new journal is
committed is the strengthening of democracy in relation to interethnic relations across
the globe. Given the multitude of institutional forms and processes in which democracy
occurs, this commitment requires some further qualification. What we have in mind is a
truly representative form of democracy in which members of different ethnic groups can
make informed decisions, can peacefully coexist and can enjoy the same opportunities to
preserve, express, and develop their distinct identities and have equal access to public
services.
Such an ambitious goal necessitates the careful study of ethnopolitical phenomena in
different political, social, cultural, and geographic contexts in order to facilitate the
development of effective democratic policies that address these issues. We believe such
aims can only be achieved through the transfer of knowledge, experience, and views on
a global level, respecting varied perspectives. Against this background, it is all the more
important that information on how it might be possible to address problems caused by,
and resulting from, ethnic conflicts is shared among and between academics and
practitioners and across the globe.
At the same time, it is important that the journal also act as a forum for theoretical
discourse and the development of new and the furthering of existing theories about
ethnicity, ethnic conflict, and related issues. This will include providing an arena in which
academics and practitioners in our field can contribute to, and inform themselves about,
ongoing debates about our analytical and conceptual tools for the study of ethnopolitics.
So what then are our objectives, and what outcomes do we hope to see?
By providing free on-line access to high-quality research and analysis, we seek to:
• facilitate global cross-cultural knowledge transfer on how to accommodate
population diversity in and through democratic contexts;
• promote the transfer of skills and to encourage their application to specific local
contexts;
• support better understanding of ethnopolitical issues among policy makers in
governments and governmental and non-governmental organisations, in
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organisations in the private sector, among academics and researchers in
disciplines concerned with ethnic politics;
create a unique resource base of theoretical analyses, case studies, and policy
guidelines for those seeking to accommodate population diversity in and through
democratic contexts;
satisfy the growing interest among scholars and practitioners in the global
phenomenon of ethnopolitics; and to
strengthen the overall process of democratisation and to encourage the creation
of a climate of tolerance.

The worldwide reach of the Internet affords an excellent opportunity through which to
accomplish this goal and to make resources, expertise, and experiences available to a
global community of individuals and organisations that work towards achieving a more
peaceful state of interethnic relations in different regions. Establishing, and offering free
access to, an online journal of the scope of The Global Review of Ethnopolitics will make
a major contribution to the establishment of good inter-communal relations as well as
supporting the creation and maintenance of conditions that will be conducive to stable
democratic systems in ethnically plural societies. The Internet as our chosen medium of
publication offers a whole range of other opportunities in our quest to achieve the
objectives stated above. These include the development of a searchable online archive of
all published articles, a searchable online library of books published on topical issues, a
database of reviews, research projects in progress and completed by academics working
in the field, plus a directory of experts, all of which we will develop gradually over time.
Editorial Policy
The journal is associated with the Specialist Group on Ethnic Politics of the Political
Studies Association of the United Kingdom, a multidisciplinary and international team of
scholars and practitioners. Launched in the middle of September 2000, its membership
has grown rapidly to almost 500 individuals and organisations worldwide. Group
members include academics and policy makers, as well as practitioners in the private
and non-profit sectors. The objective of the Specialist Group is to promote the
understanding of the complex socio-political structures and dynamics of ethnic politics in
the modern world by examining the aims of ethnic minorities and majorities, and the
policies they formulate and the institutions they create in furthering these aims. While
the editorial team of The Global Review of Ethnopolitics will draw on the expertise
available within this network, the journal itself will nevertheless be independent from the
group, and members of the editorial board and the international advisory board will
assist the editors, through a rigorous refereeing procedure, in maintaining consistently
high standards of academic quality and analytical excellence.
Published four times a year—in September, December, March, and June—The Global
Review of Ethnopolitics will publish full-length articles, research notes, and reviews of
books and other sources of information, including websites. All submissions to the
editors will be anonymously peer-reviewed, and the single criterion for publication will be
their merit. Thus, the journal is open to submissions from established as well as younger
scholars, from graduate students, and from practitioners in the field of ethnopolitics.
Articles will deal with a whole range of issues related to ethnopolitics in both domestic
and international contexts without any geographical limitation. They will be addressed
primarily from a contemporary political science and international relations perspective,
without disregarding the valuable perspectives offered by other branches of the social
sciences, such as anthropology, sociology, law, psychology, and geography, as well as
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interdisciplinary studies. Research notes will give scholars an opportunity to publicise
outlines of research projects or to present ‘research in progress’. This, we hope, will
stimulate discussion and encourage collaboration within the profession. The aim is to
help researchers refine ongoing research projects and sharpen research designs while
broadening all our knowledge, skills and understanding of how to approach ethnopolitical
issues from an academic perspective. At the same time, research notes will form the
core of a constantly evolving database of research projects under way and completed,
enabling researchers and practitioners quickly to identify sources of information and
expertise.
Part of our aim as a journal is the transfer of skills in conflict management and
settlement and to encourage their application in specific local contexts. Therefore, we
have included in the journal a regular ‘Practitioner’s Corner’ designed to give people
working in the field an opportunity to share their experience and expertise of conflict
management and resolution techniques of all kinds. By creating this particular feature,
we intend to offer practitioners from different cultural and professional backgrounds a
forum in which they can exchange and share experience and engage in a broader
dialogue with academics and policy-makers in both the public and private sectors. Over
time, this will grow to a valuable resource bank accessible to everyone with an interest
in the issues discussed.
Information, knowledge and skills are key resources that enable us to understand the
dynamics of ethnopolitics and respond effectively to its consequences. With the
community of academics and practitioners growing almost on a daily basis, the amount
of print and electronic publications has also seen a vast increase over the past several
years, and there is no sign of this abating. The Global Review of Ethnopolitics, therefore,
also seeks to become a dependable source of book and website reviews, enabling its
readers to have access to informed assessments of publications in our field. The journal’s
review section will feature regular book reviews and review essays and include reviews
of electronic publications, too, all of them written by specialists in relevant areas and
editorially managed by our review editor.
A Word of Thanks
Starting a journal is a very time-consuming and resource-intensive process. When we
first came up with the idea to establish The Global Review of Ethnopolitics as a new
forum for serious debate and exchange on one of the phenomena that has significantly
shaped the last decade and a half of the 20th century and that will continue to have
great bearing on international security and stability in the new century, we had very little
idea of the complexities and challenges involved in such a venture. We would not have
been successful in getting where we are today had it not been for the encouragement,
support, and advice we received from many people and organisations along the way.
While it is impossible to name them all, we would like to thank in particular the members
of our editorial board for their advice and encouragement, and the members of the
international advisory board for their hard work in helping us identify suitable
manuscripts for publication. We would also not have been able to get the project on its
way if we had not been able to find sponsors who believed in the idea and were intrigued
by the way in which we wanted to realise it: thanks are due for financial support to The
Themis Foundation, Canada, the Westminster Foundation for Democracy, United
Kingdom, the International Relations and Security Network, Switzerland, and the Political
Studies Association of the United Kingdom.
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All these individuals and organisations have played a key role in the establishment of the
journal and they will continue to be involved in its operation. Yet, ultimate success will
be down to our contributors and readers, and we would like to thank all those who have
submitted manuscripts, have willingly revised them where necessary, and have allowed
us to publish their work in this first and in forthcoming issues. Thanks also to all those
who have subscribed to the journal even before its first publication—we do appreciate
the expression of trust and see it as a challenge to deliver on our promise to provide an
authoritative and reliable source of information, knowledge, and skills, on a global basis
and free of charge.
Bath, Plymouth, New Jersey,
Derry/Londonderry
September 2001

Stefan Wolff
Karl Cordell
Maya Chadda
Chris Gilligan
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ARTICLES
The Timing of Peace Initiatives: Hurting Stalemates and Ripe Moments1
I William Zartman, School of Advanced International Studies, Johns Hopkins University
While most studies on peaceful settlement of disputes see the substance of the proposals
for a solution as the key to a successful resolution of conflict, a growing focus of
attention shows that a second and equally necessary key lies in the timing of efforts for
resolution (Zartman 2000). Parties resolve their conflict only when they are ready to do
so—when alternative, usually unilateral means of achieving a satisfactory result are
blocked and the parties feel that they are in an uncomfortable and costly predicament.
At that ripe moment, they grab on to proposals that usually have been in the air for a
long time and that only now appear attractive.
The idea of a ripe moment lies at the fingertips of diplomats. ‘Ripeness of time is one of
the absolute essences of diplomacy’, wrote John Campbell (1976: 73). ‘You have to do
the right thing at the right time’, without indicating specific causes. Henry Kissinger
(1974) did better, recognizing that ‘stalemate is the most propitious condition for
settlement.’ Conversely, practitioners often are heard to say that certain mediation
initiatives are not advisable because the conflict just is not yet ripe. In mid-1992, in the
midst of ongoing conflict, the Iranian deputy foreign minister noted, ‘The situation in
Azerbaijan is not ripe for such moves for mediation.’ (AFP 17 May 1992).
The concept of a ripe moment centers on the parties' perception of a Mutually Hurting
Stalemate (MHS), optimally associated with an impending, past or recently avoided
catastrophe (Zartman and Berman 1982: 66-78; Zartman 1983; Touval and Zartman
1985: 258-60; Zartman 1985/1989). The concept is based on the notion that when the
parties find themselves locked in a conflict from which they cannot escalate to victory
and this deadlock is painful to both of them (although not necessarily in equal degree or
for the same reasons), they seek an alternative policy or Way Out. The catastrophe
provides a deadline or a lesson indicating that pain can be sharply increased if something
is not done about it now; catastrophe is a useful extension of MHS but is not necessary
either to its definition or to its existence. Using different images, the stalemate has been
termed the Plateau, a flat and unending terrain without relief, and the catastrophe the
Precipice, the point where things suddenly and predictably get worse. If the notion of
mutual blockage is too static to be realistic, the concept may be stated dynamically as a
moment when the upper hand slips and the lower hand rises, both parties moving
toward equality, with both movements carrying pain for the parties.2
The mutually hurting stalemate is grounded in cost-benefit analysis, fully consistent with
public choice notions of rationality (Sen 1970, Arrow 1963, Olson 1965) and public
choice studies of war termination and negotiation (Brams 1990, 1994; Wright 1965),
which assume that a party will pick the alternative which it prefers, and that a decision
to change is induced by increasing pain associated with the present (conflictual) course.3
1
This article was originally written as a chapter in a book edited by John Darby and Roger MacGinty,
Progressing towards Settlement, which will be published in 2002. The book will follow the peace process cycle
from violence to post-accord peacebuilding, and contain 26 chapters by leading researchers and scholars
currently writing on peace processes.
2
The same logic has been identified in regard to domestic elite settlements, produced by costly and
inconclusive conflict: ‘Precisely because no single faction has been a clear winner and all factions have more
nearly been losers, elites are disposed to compromise if at all possible’ (Burton and Higley 1987: 298)
3
Timing can refer to many things other than costs and benefits, including domestic political schedules,
generational socialization, and attitudinal maturation, among others. (For an excellent analysis based on the
first, see Quandt 1986; on the second, see Samuels 1977). These are perfectly valid approaches, but
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In game theoretic terms, it marks the transformation of the situation in the parties’
perception from a prisoners’ dilemma (PDG) into a chicken dilemma game (CDG) (Brams
1985, Goldstein 1998), or, in other terms, the realization that the status quo or no
negotiation (DD, the southeast corner) is a negative-sum situation, and that to avoid the
zero-sum outcomes now considered impossible (CD and DC, the northeast and
southwest corners) the positive-sum outcome (CC, the northwest corner) must be
explored.
Ripeness is necessarily a perceptual event, and as with any subjective perception, there
are likely to be objective referents to be perceived. These can be highlighted by a
mediator or an opposing party when they are not immediately recognized by the party
itself, and resisted so long as the conflicting party refuses or is otherwise able to block
out their perception. But it is the perception of the objective condition, not the condition
itself, that makes for a MHS. If the parties do not recognize ‘clear evidence’ (in someone
else's view) that they are in an impasse, a Mutually Hurting Stalemate has not (yet)
occurred, and if they do perceive themselves to be in such a situation, no matter how
flimsy the ‘evidence’, the MHS is present.
The other element necessary for a ripe moment is less complex and also perceptional: a
Way Out. Parties do not have to be able to identify a specific solution, only a sense that
a negotiated solution is possible for the searching and that the other party shares that
sense and the willingness to search too. Without a sense of a Way Out, the push
associated with the MHS would leave the parties with nowhere to go. Spokespersons
often indicate whether they do or do not feel that a deal can be made with the other side
and that requirement—i. e., the sense that concessions will be reciprocated, not just
banked—exists, particularly when there is a change in that judgment (Zartman and Aurik
1991).
Ripeness is only a condition, necessary but not sufficient, for the initiation of
negotiations. It is not self-fulfilling or self-implementing. It must be seized, either
directly by the parties or, if not, through the persuasion of a mediator. Thus, it is not
identical to its results, which are not part of its definition, and is therefore not
tautological. Not all ripe moments are so seized and turned into negotiations, hence the
importance of specifying the meaning and evidence of ripeness so as to indicate when
conflicting or third parties can fruitfully initiate negotiations.4 Although ripeness theory is
not predictive in the sense that it can tell when a given situation will become ripe, it is
predictive in the sense of identifying the elements necessary (even if not sufficient) for
the productive inauguration of negotiations. This type of analytical prediction is the best
that can be obtained in social science, where stronger predictions could only be ventured
by eliminating free choice (including the human possibility of blindness and mistakes). As
such it is of great prescriptive value to policymakers seeking to know when and how to
begin a peace process.

ultimately they can be reduced to cost/benefits, calculated or affected by different referents. To note this is not
to deny their separate value, but simply to justify the conceptual focus used here.
4
At the outset, confusion may arise from the fact that not all ‘negotiations’ appear to be the result of a ripe
moment. Negotiation may be a tactical interlude, a breather for rest and re-armament, a sop to external
pressure, without any intent of opening a sincere search for a joint outcome. Thus, the need for quotation
marks, or for some elusive modifier such as ‘serious’ or ‘sincere’ negotiations. It is difficult at the outset to
determine whether negotiations are indeed serious or sincere, and indeed ‘true’ and ‘false’ motives may be
indistinguishably mixed in the minds of the actors themselves at the beginning. Yet it is the outset which in the
subject of the theory. The best that can be done is to note that many theories contain a reference to a ‘false’
event or an event in appearance only, to distinguish it from an event that has a defined purpose. Indeed, a
sense of ripeness may be required to turn negotiations for side effects (Ikle 1964) into negotiations to resolve
conflict. In any case, unless the moment is ripe, as defined below, the search for an agreed outcome cannot
5
begin.
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Finding a ripe moment requires research and intelligence studies to identify the objective
and subjective elements. Subjective expressions of pain, impass, and inability to bear
the cost of further escalation, related to objective evidence of stalemate, data on
numbers and nature of casualties and material costs, and/or other such indicators of
MHS, along with expressions of a sense of a Way Out, can be researched on a regular
basis in a conflict to establish whether ripeness exists. Researchers would look for
evidence, for example, whether the fluid military balance in conflict—such as
Mountainous Karabagh, or the Burundian or Sri Lankan civil war, for example—has given
rise at any time to a perception of MHS by the parties, and to a sense by authoritative
spokespersons for each side that the other is ready to seek a solution to the conflict, or,
to the contrary, whether it has reinforced the conclusion that any mediation is bound to
fail because one or both parties believe in the possibility or necessity of escalating out of
the current impasse to achieve a decisive military victory. Research and intelligence
would seek to learn why Bosnia in the war-torn summer of 1994 was not ripe for a
negotiated settlement and mediation would fail, and why it was in November 1995 and
mediation could use that condition to achieve agreement (Touval 1996; Goodby 1996;
Holbrooke 1997). Similarly, research would indicate that there was no chance of
mediating a settlement in the Ethiopia-Eritrean conflict in the early 1980s and the early
1990s, or in the Southern Sudan conflict in the 1990s, the skills of President Carter
notwithstanding, because the components of ripeness were not present (Ottaway 1995;
Deng 1995).
While ripeness has not always been seized upon to open negotiations, there have been
occasions when it has come into play, as identified by both analysts and practitioners. A
number of studies beyond the original examination (Zartman and Berman 1982,
Zartman 1983, Touval and Zartman 1985; Zartman 1985/1989; Zartman 1986;
Zartman and Aurik 1991) have used and tested the notion of ripeness in regard to
negotiations in Zimbabwe, Namibia and Angola, Eritrea, South Africa, Philippines,
Cyprus, Iran-Iraq, Israel, Mozambique, among others (Touval 1985; Haass 1990;
Stedman 1991; Kriesberg and Thorson 1991; Sisk 1995; Druckman and Green 1995;
Zartman 1995a; Norlen 1995; Hampson 1996; Goodby 1996; Matthews 1997; Sala
1997; Pruitt 1997; Agerstam and Jönson 1997; Mooradian and Druckman 1999;
Sambanis 2000; Steiner 2000). Touval’s work on the Middle East (1982: 228-32, 328)
was particularly important in launching the idea. In general, these studies have found
the concept applicable and useful as an explanation for the successful initiation of
negotiations or their failure, while in some cases proposing refinements to the concept.
The most important refinements carry the theory onto a second level of questions about
the effects of each side’s pluralized politics on both the perceptions and uses of ripeness.
What kinds of internal political conditions are helpful both for perceiving ripeness and for
turning that perception into the initiation of promising negotiations? The careful case
study by Stephen J Stedman (1991) of the Rhodesian negotiations for independence as
Zimbabwe takes the concept beyond a single perception into the complexities of internal
dynamics. Stedman (passim, ch. 7, especially 238, 241-42) specifies that some but not
all parties must perceive the hurting stalemate, that patrons rather than parties may be
the agents of perception, that the military element in each party is the crucial element in
perceiving the stalemate, and that the way out is as important an ingredient as the
stalemate in that all parties may well see victory in the alternative outcome prepared by
negotiation (although some parties will be proven wrong in that perception). He also
highlights the potential of leadership change for the subjective perception of a MHS
where it had not been seen previously in the same objective circumstances, and of the
threat of domestic rivals—rather than threats from the enemy—to incumbent leadership
as the source of impending catastrophe, points also applied by Lieberfield (1999a,
1999b) in his more recent comparison of the Middle East and South Africa.
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The original formulation of the theory added a third element to the definition of ripeness,
the presence of a Valid Spokesman for each side. As a structural element it is of a
different order than the other two defining perceptual elements. Nonetheless, it remains
of second level importance, as Stedman and Lieberfield have pointed out. The presence
of strong leadership recognized as representative of each party and that can deliver that
party’s compliance to the agreement is a necessary (while alone insufficient) condition
for productive negotiations to begin, or indeed to end successfully.
Diplomatic memoirs have explicitly referred to ripeness by its MHS component. Chester
A Crocker, US Assistant Secretary of State for Africa between 1981 and 1989, patiently
mediated an agreement for the withdrawal of Cuban troops from Angola and of South
African troops from Namibia, then to become independent. For years a mutual hurting
stalemate, and hence productive negotiations, had eluded the parties. ‘The second half
of 1987 was ... the moment when the situation “ripened”.’ (Crocker 1992: 363) Military
escalations on both sides and bloody confrontations in southeastern Angola beginning in
November 1987 and in southwestern Angola in May 1988 ended in a draw. ‘By late June
1988, the ... Techipa-Calueque clashes in southwestern Angola confirmed a precarious
military stalemate. That stalemate was both the reflection and the cause of underlying
political decisions. By early May, my colleagues and I convened representatives of
Angola, Cuba, and South Africa in London for face-to-face, tripartite talks. The political
decisions leading to the London meeting formed a distinct sequence, paralleling military
events on the ground, like planets moving one by one into a certain alignment.’ (Crocker
1992: 373.) In his conclusion, Crocker identifies specific signs of ripeness, while
qualifying that ‘correct timing is a matter of feel and instinct.’ (Crocker 1992: 481). The
American mediation involved building diplomatic moves that paralleled the growing
awareness of the parties, observed by the mediator, of the hurting stalemate in which
they found themselves (Crocker 1992, ch. 16).
Alvaro de Soto, Assistant Secretary General for Political Affairs at the United Nations,
also endorsed the necessity of ripeness in his mission to mediate a peace in El Salvador.
After chronicling a series of failed initiatives, he points to the importance of the FMLN’s
November 1989 offensive, the largest of the war, which penetrated the main cities
including the capital but failed to dislodge the government. ‘The silver lining was that it
was, almost literally, a defining moment—the point at which it became possible to
seriously envisage a negotiation. The offensive showed the FMLN that they could not
spark a popular uprising, … The offensive also showed the rightist elements in
government, and elites in general, that the armed forces could not defend them, let
alone crush the insurgents. ... However inchoate at first, the elements of a military
deadlock began to appear. Neither side could defeat the other. As the dust settled, the
notion that the conflict could not be solved by military means, and that its persistence
was causing pain that could no longer be endured, began to take shape. The offensive
codified the existence of a mutually hurting stalemate. The conflict was ripe for a
negotiated solution.’ (deSoto 1999: 7-8).
In Yugoslavia, Secretary of State James Baker looked for a ripe moment during his quick
trip to Belgrade in June 1991 and reported the same day to President George Bush that
he did not find it: ‘My gut feeling is that we won’t produce a serious dialogue on the
future of Yugoslavia until all the parties have a greater sense of urgency and danger.’
(Baker and de Franck 1995). Richard Holbrooke (1998: 27) calls this ‘a crucial
misreading’, as he did the later moment created by the Croatian Krajina offensive in
August 1995 (Holbrooke 1998: 73). Holbrooke (1998: 193) had his own image of the
MHS (or the upper hand slipping and the underdog rising): ‘The best time to hit a serve
is when the ball is suspended in the air, neither rising nor falling. We felt this equilibrium
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had arrived, or was about to, on the battlefield [in October 1995]’, and he tried to instil a
perception of the ripe moment in the mind of Bosnian President Izetbegovic. It took the
Croatian offensive, coupled with NATO bombing, to create a mutually hurting stalemate
composed of a temporary Serb setback and a temporary Croat advance that could not be
sustained. A State Department official stated, ‘Events on the ground have made it
propitious to try again to get the negotiations started. The Serbs are on the run a bit.
That won’t last forever. So we are taking the obvious major step...’ (New York Times 9
August 1995, A7).
In his parting report as Under-Secretary-General of the United Nations, Marrack
Goulding (1997: 20) specifically cited the literature on ripeness in discussing the
selection of conflicts to be handled by an overburdened UN. ‘Not all conflicts are ‘ripe’ for
action by the United Nations (or any other third party). ... It therefore behoves the
Secretary-General to be selective and to recommend action only in situations where he
judges that the investment of scarce resources is likely to produce a good return (in
terms of preventing, managing and resolving conflict).’
Some practitioners have given a more nuanced endorsement of the concept, although
not all have read the conceptual fine print carefully. Itamar Rabinovich (1998: 251), the
careful historian and skilful ambassador in the failed negotiations between Israel and
Syria, terms the concept ‘a very useful analytical tool...but...less valuable as an
operational tool’, but he expects that ‘ripeness will account for the success of
negotiations’ rather than simply provide a necessary but insufficient condition for their
initiation.
Resistant Reactions
There are intriguing problems raised by ripeness theory. One complication with the
notion of a hurting stalemate arises when increased pain increases resistance rather than
reducing it (it must be remembered that while ripeness is a necessary precondition for
negotiation, not all ripeness leads to negotiation). Although this may be considered ‘bad’,
irrational or even adolescent behavior, it is a common reaction and one that may be
natural and functional. Reinforcement is the normal response to opposition: ‘don't give
up without a fight’, ‘no gain without pain’, ‘hold the course, whatever the cost’, ‘when
the going gets tough, the tough get going’, and ‘if at first you don't succeed, try, try
again.’ The imposition of pain to a present course in conflict is not likely to lead to a
search for alternative measures without first being tested. The theory itself takes this
into account by referring to the parties' perception that they cannot escalate an exit from
their stalemate, implying efforts to break out before giving in (without being able to
predict when the shift will take place).
Second, while escalation is commonly used in reference only to means of conducting the
conflict, it also refers to other aspects of conflict behavior, including ends and agents
(Rubin, Pruitt and Kim 1994). Pressure on a party in conflict often leads to the
psychological reaction of worsening the image of the opponent, a natural tendency which
is often decried as lessening chances of reconciliation but which has the functional
advantage of justifying resistance. Particular types of adversaries such as ‘true
believers’, ‘warriors’ or ‘hardliners’ are unlikely to be led to compromise by increased
pain; instead, pain is likely to justify renewed struggle (Hoffer 1951, Nicolson 1960,
Snyder and Diesing 1977). Justified struggles call for greater sacrifices, which absorb
increased pain and strengthen determination. The cycle is functional and self-protecting.
To this type of reaction, it is the release of pain or an admission of pain on the other side
which justifies relaxation; when the opponent admits the error of its ways, the true

12

Zartman, The Timing of Peace Initiatives

believer can claim the vindication of its efforts which permits a management of the
conflict (Moses 1996).
Implications
Inescapable as it may be, the most unfortunate implications of the notion of a hurting
stalemate lie in its dependence on conflict. In itself, the concept explains the difficulty of
achieving pre-emptive conflict resolution and preventive diplomacy, even though nothing
in the definition of the MHS requires it to take place at the height of the conflict or at a
high level of violence. The internal (and unmediated) negotiations in South Africa
between 1990 and 1994 stand out as a striking case of negotiations opened (and
pursued) on the basis of a MHS perceived by both sides on the basis of impending
catastrophe, not of present casualties. (Ohlson and Stedman 1994; Sisk 1995; Zartman
1995b; Lieberfield 1999a, 1999b). However, the greater the objective evidence, the
greater the subjective perception of the stalemate and its pain is likely to be, and this
evidence is more likely to come late, when all other courses of action and possibilities of
escalation have been exhausted. In notable cases, a long period of conflict is required
before the MHS sinks in (Steiner 2000). Yet given the infinite number of potential
conflicts which have not reached ‘the heights’, evidence would suggest that perception of
an MHS occurs either (and optimally) at a low level of conflict, where it is relatively easy
to begin problem-solving in most cases, or, in salient cases, at rather high levels of
conflict. Thus, conflicts not treated ‘early’ appear to require a high level of intensity for a
MHS perception to kick in and negotiations toward a solution to begin. To ripen for
resolution at least those conflicts that have not been managed early, one must raise the
level of conflict until a stalemate is reached, and then further until it begins to hurt, and
then still more, to ensure the perception of pain, and then still more yet, to create the
perception of an impending catastrophe as well. The ripe moment becomes the godchild
of brinkmanship.
As the notion of ripeness implies, MHS can be a very fleeting opportunity, a moment to
be seized lest it pass, or it can be of a long duration, waiting to be noticed and acted
upon by mediators. The moment was brief in Bosnia but longer in Angola. In fact, failure
to seize the moment often hastens its passing, as parties lose faith in the possibility of a
negotiated Way Out or regain hope in the possibility of unilateral escalation. Worse yet,
when a moment of joint perception of a hurting stalemate passes without producing any
results, parties frequently fall back on their previous perceptions that the other side will
never be ready and the only course left is to hope and fight for a total realization of
one’s goals, no matter how long it takes: ‘Nothing is acceptable but a Palestinian/Israeli
state with Jerusalem as its capital.’ By the same token, the possibility of long duration
often dulls the urgency of rapid seizure.
Another set of implications comes from the fact that the theory only addresses the
opening of negotiations, as noted at the outset and often missed by the critics. Now that
the initiation of negotiation is theoretically explained, people would like to see a theory
that explains the successful conclusion of negotiations once opened. Can ripeness be
extended in some way to cover the entire process, or does successful conclusion of
negotiations require a different explanatory logic?
Practitioners and students of conflict management would also like to think that there
could be a more positive prelude to negotiation, through the pull of an attractive
outcome without the push of a mutually hurting stalemate. Although examples are rare,
as explained by prospect theory (Kahneman and Tversky 1979), one case is the opening
of the Madrid Peace Process on the Middle East in 1992 (Baker 1999) and another is the
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negotiation of the Jordan-Israel peace treaty of October 1994; still another may be
boundary disputes which are overcome by the prospects of mutual development in the
region (Nordquist 2000). But the mechanisms are still unclear, in part because the cases
are so few. As in other ripe moments, these occasions provided an opportunity for
improvement, but from a tiring rather than a painful deadlock (Mitchell 1995: 3;
Zartman 1995a). In some views, the attraction lies in a possibility of winning more
cheaply than by conflict (paradoxically, a shared perception), or else a possibility of
sharing power that did not exist before (Mitchell 1995: 7). In other views, enticement
comes in the form of a new ingredient, the chance for improved relations with the
mediating third party (Touval and Zartman 1985; Saunders 1991). In other instances,
the opportunity for a settlement grows more attractive because the issue of the conflict
becomes depassé, no longer justifying the bad relations with the other party or the
mediator that it imposed. Such openings might be termed mutually enticing
opportunities (MEO), admittedly a title not as catchy as MHS and a concept not as well
researched (or practiced). Few examples have been found in reality.
But mutually enticing opportunity is important in the broader negotiation process and
has its place in extending ripeness theory. At most, ripeness theory can reach beyond
the decision to negotiate into the negotiations themselves by indicating that the
perception of ripeness has to continue during the negotiations if the parties are not to
re-evaluate their positions and drop out, in the revived hopes of being able to find a
unilateral solution through escalation. But negotiations completed under the shadow—or
the push—of a MHS alone are likely to be unstable and unlikely to lead to a more
enduring settlement. As Ohlson (1998) and Pruitt (1997, with Olczak 1995) have pointed
out, that is the function of the MEO. The negotiators must provide or be provided
prospects for a more attractive future to pull them out of their conflict, once a MHS has
pushed them into negotiations. The seeds of the pull factor begin with the Way Out that
the parties vaguely perceive as part of the initial ripeness, but that general sense of
possibility needs to be developed and fleshed out into the vehicle for an agreement, a
formula for settlement and a prospect of reconciliation that the negotiating parties
design during negotiations. When a MEO is not developed in the negotiations, they
remain truncated and unstable, even if they reach a conflict management agreement to
suspend violence, as in the 1984 and 1999 Lusaka agreements or the 1994 Karabakh
ceasefire (Zartman 1989; Mooradian and Druckman 1999).
The third set of implications has to do with the absence of ripeness. Unripeness should
not constitute an excuse for second or third parties’ inaction, even if one or both of the
conflicting parties are mired in their hopes of escalation and victory. Crocker (1992: 471)
states very forcefully (in boldface in the original) that ‘the absence of ‘ripeness’ does not
tell us to walk away and do nothing. Rather, it helps us to identify obstacles and
suggests ways of handling them and managing the problem until resolution becomes
possible.’ Crocker’s own experience indicates, before and above all, the importance of
being present and available to the contestants while waiting for the moment to ripen, so
as to be able to seize it when it occurs. In the absence of a promising situation, either
the ‘second’ party that is alone in feeling the hurt and perceiving the stalemate or the
third party has a choice: either to ripen or to position.
Crocker (1992: 471-72; see also Haass 1990; Goulding 1997) lists a number of
important insights for positioning:
• Give the parties some fresh ideas to shake them up;
• Keep new ideas flexible to avoid getting bogged down in details;
• Establish basic principles to form building blocks of a settlement;
• Become an indispensable channel for negotiation; and
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•

Establish an acceptable mechanism for negotiation and for registering an
agreement.

Other strategies include preliminary explorations of items identified with pre-negotiations
(Stein et al. 1994):
• Identify the parties necessary to a settlement;
• Identify the issues to be resolved, and separate out issues not resolvable in the
conflict;
• Air alternatives to the current conflict course;
• Establish contacts and bridges between the parties;
• Clarify costs and risks involved in seeking settlement;
• Establish requirement; and
• Assure support for a settlement policy within each party’s domestic constituency.
Since ripeness results from a combination of objective and subjective elements, both
need attention. If some objective elements are present, persuasion is the obvious
diplomatic challenge. Such was the message of Kissinger in the Sinai withdrawal
negotiations (Golan 1976: 52) and Crocker in the Angolan negotiations (Crocker 1992:
381-82), among many others, emphasizing the absence of real alternatives (stalemate)
and the high cost of the current conflict course (pain). If there is no objective indicator
to which to refer, ripening may involve a much more active engagement of the mediator,
moving that role from communication and formulation to manipulation (Zartman and
Touval 1997; Touval 1999; Rothchild, 1997). As a manipulator, the mediator either
increases the size of the stakes, attracting the parties to share in a pot that otherwise
would have been too small, or limits the actions of the parties in conflict, providing
objective elements for the stalemate. Such actions are delicate and dangerous, but on
occasion necessary. US massive aid incentives to Israel and Egypt to negotiate a second
Sinai withdrawal in 1975, NATO bombing of Serb positions in Bosnia in 1995 to create a
hurting stalemate, or American arming of Israel during the October war in 1973 or of
Morocco (after two years of moratorium) in 1981 to keep those parties in the conflict,
respectively, among many others, are typical examples of the mediator acting as a
manipulator to bring about a stalemate.
Practitioners need to employ all their skills and apply all the concepts of negotiation and
mediation to take advantage of the necessary but insufficient condition in order to turn it
into a successful peacemaking process when it exists, or to help produce it, or stand
ready to act on it when it does not exist as yet.
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Insular Autonomy: A Framework for Conflict Resolution?
A Comparative Study of Corsica and the Åland Islands1
Farimah Daftary, European Centre for Minority Issues, Flensburg, Germany
Introduction
Among conflict regulation methods aiming at managing rather than eliminating
differences, we find a ‘grey area’: autonomy (McGarry and O’Leary 1993: 32). It is this
concept that we will seek to clarify through a comparative study of two different
autonomies in two insular regions of Western Europe: Corsica and the Åland Islands.
Åland’s wide-ranging political autonomy, established in 1920-22 with the help of the
League of Nations, and further developed jointly by the Finnish and Åland authorities, is
often cited by international experts as a successful arrangement. On the other hand,
despite two successive special statutes which instituted administrative autonomy in
Corsica, the island has been plagued by economic under-development, political
instability and, since the mid-1970s, separatist violence. This paper aims to assess the
potential of autonomy as a conflict regulation mechanism for insular regions claiming
self-determination. It will highlight the elements which may have contributed to success
in the case of the Åland Islands, or failure (thus far) in the case of Corsica by analysing
not only the broad features of the arrangements, but also the conditions before the
establishment of autonomy as well as facilitating factors and obstacles. A list of
autonomy ‘success ingredients’ (Lapidoth 1997: 199-201) (Table 1) will serve as a
guideline for the discussion.
By drawing lessons from past experience in these two cases, we shall then attempt to
assess the conflict resolution potential of the ‘Matignon Proposals’ for Corsica of 20 July
2000. If fully implemented, they will result in significantly expanded administrative
autonomy with a limited power to adapt national laws after 2004, pending revision of the
French Constitution. We shall argue that, although this constitutes the most significant
effort to date by the French government to address the Corsican conflict, prospects of
success are mixed at best due to deficiencies with the agreement itself as well as
unfavourable conditions. However, certain steps may still be taken to significantly
improve chances of successful conflict resolution.
Issues to Consider when Establishing Autonomy
Autonomy is yet another popular concept without a generally-accepted definition. It is a
‘means for diffusion of powers in order to preserve the unity of a state while respecting
the diversity of its population’ (Lapidoth 1997: 3); it is also simply ‘the right to be
different and to be left alone’ (Hannum 1996: 4). The word is derived from the Greek
(auto meaning ‘self’, and nomos, ‘law’ or ‘rule’) and is commonly used to refer to selfgovernment. While autonomy may take various forms—personal, cultural, functional or
territorial (Heintze 1998: 18-24)—we will concentrate here on the latter type.
As with decentralisation, (political) autonomy involves a devolution of power from the
centre to the periphery but it differs in that powers are not merely delegated but
transferred, and may not be revoked without consulting the autonomous entity.
Furthermore, the central government may only interfere with the acts of the
autonomous entity in extreme cases. Any autonomy arrangement should also be placed
1
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in comparative perspective within the national framework; some even argue that a
region can be considered autonomous only if it is ‘an intra-state territory, which has a
constitutionally based self-government that is wider than any comparable region in the
state (Nordquist 1998: 63).’ The nature of the powers devolved determine the degree of
autonomy granted, allowing for a distinction between ‘political autonomy’, where
minimum powers of legislation, and possibly also powers of adjudication, are transferred
in specific areas, and ‘administrative autonomy’, limited to self-administration and
limited regulatory powers.2
Among the cited disadvantages of autonomy (Heintze 1998: 10-13; Lapidoth 1997: 203205) is that it might result in secession or the disintegration of the state. It also risks
leading to discrimination against members of the majority (or another) ethnic group
constituting a minority in the autonomous region (‘internal minorities’). It is therefore
crucial to guarantee the protection of individual human rights. There is also a danger
that the state might feel less responsibility for the development of the autonomous
entity (Suksi 1998: 12). Some argue that assimilation is preferable to autonomy for the
latter tends to reinforce differences and therefore the potential for conflict. The
arguments in favour, on the other hand, are considerable. Autonomy may be an
appropriate method of conflict resolution, relieving tensions resulting from the
heterogeneity of a state, especially when the right to self-determination is claimed, by
extending recognition to the group demanding it (Hannum 1996: 27-49). It may also be
used to address other aspects of heterogeneity, such as economic differences.
Other issues which need to be addressed when establishing autonomy (Lapidoth 1997:
179-198) include: definition of the region or people concerned and issues of citizenship;
mode of establishment and entrenchment;3 type of institutions and division of powers
between the centre and the autonomous region; variables related to time (Should the
autonomy be established in the whole area and in all spheres simultaneously, or should
it be established in stages?); supervision by the centre; desirability of provisions to
preserve the specific character of the autonomous region; participation by the
autonomous region in the public life of the state; financing autonomy; and, last but not
least, dispute settlement mechanisms (diplomatic, judicial) and bodies (highest court of
state, central body, joint organ, or international body). Hannum (1996: 461-462) also
notes the importance of access to government civil service employment and social
services for the minority being granted autonomy.
Finally, it should be kept in mind that each case is unique and that autonomy is not a
panacea. An autonomy arrangement is only a part of conflict resolution and should be
combined with other, non-institutional initiatives, such as accompanying economic and
financial measures as well as confidence-building steps.
Origins of the Conflicts and State Responses
Since Corsica and the Åland Islands are both insular regions, the task of defining the
territory and people concerned by the autonomy arrangement is an easy one. They
share common challenges related to insularity such as a high cost of transports and a
seasonal economy as well as a certain isolation due to their peripheral location. In both
2
It is difficult to draw clear lines between decentralisation, administrative autonomy and political autonomy in
practice. In theory, a ‘fully autonomous’ territory possesses the following: (1) a locally-elected legislative body;
(2) a locally selected chief executive; (3) an independent local judiciary; and (4) power-sharing arrangements
between the autonomous and central governments for areas of joint concern (Hannum 1996: 467-468).
3
See Suksi (1998: 152) on the six categories of entrenchment of autonomy arrangements in the legal order.
See also Suksi (1997) for a comparative study of the constitutional setting of Åland’s autonomy with other
West European cases, including Corsica.
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cases, territory is the primary reference point for identity, and one finds a dominant
group with a strong linguistic identity, a small group of members of the majority society,
and smaller immigrant communities. Another common feature is that both belong to
traditionally unitary states. Beyond these similarities, however, marked differences
emerge when one looks at the current political, economic and social situation and
especially the institutional arrangements and linguistic rights, being the result of
different conflict regulation approaches adopted by Finland and France. The results, too,
are markedly different, as we shall see.
The Åland Islands
The Åland Crisis (1920-1922) and the Establishment of Autonomy
The Åland Islands form a demilitarised, autonomous province of Finland. They are
unilingually Swedish even though both Swedish and Finnish are official languages in
Finland as a whole. After a long period of Swedish rule (1157-1809), this archipelago of
only 25,000 inhabitants but strategically located in the Baltic Sea, was lost to Russia
along with Finland. During the collapse of the Russian Empire in 1917, a movement in
favour of reunification with Sweden took shape in Åland (Suksi 1996: 23-24). Sweden
reacted supportively and the dispute was taken to the League of Nations. Preferring to
grant some rights rather than risk losing Åland entirely, Finland proposed the Act on
Self-Government on 6 May 1920. This original offer was rejected by Åland which invoked
the principle of self-determination (Cassese 1995: 27-33). The Council of the League of
Nations decided that the Åland dispute was a matter of international concern but it
rejected the Åland Islands’ claim to self-determination, recognising Finland’s sovereignty
over them. It decided that they would be demilitarized and neutral, and also
recommended that additional guarantees be provided for the protection of the Swedish
character of Åland. These guarantees, reached by agreement between Sweden and
Finland and approved by the Council of the League of Nations on 27 June 1921, were
incorporated into the Finnish legal system by the 1922 Åland Guarantee Act.
Current Arrangements under the 1991 Autonomy Act
Åland’s autonomy has been expanded through two major revisions in 1951 and 1991.4
Current arrangements derive from the third Act on the Autonomy of Åland of 16 August
1991/1144, which came into force on 1 January 1993.5 Enacted with the mutual consent
of the Finnish government and the Åland Legislative Assembly, the new Act clarified the
legislative competencies of the state and of the province; transferred additional areas of
competence to Åland and provided for the later transfer of increased authority in other
areas; and expanded autonomy in the economic sphere.
The Åland Legislative Assembly or Lagting has 30 members and is elected for four years
by means of proportional ballot. It has extensive legislative competencies, inter alia, in
the spheres of education and culture; health services; social welfare; promotion of
industry; housing and lease of land; municipal administration; additional tax on income;
public order; communications; forestry, agriculture and fishing; protection of the
environment; and mining rights (Palmgren 1997: 86-88). The spheres of competence
which the Finnish authorities have retained are: foreign affairs; civil and penal law;
courts of justice; customs and monetary services. The Lagting is subject to clear, though
4

For the text of the agreement of 27 June 1921 annexed to the resolution of the Council of the League of
Nations on the Åland Islands of 24 June 1921, see Hannikainen and Horn (1997: 297-299).
5
For the complete Autonomy Act of 1991, including the amendments of December 1994, see Hannikainen and
Horn (1997: 309-335).

21

The Global Review of Ethnopolitics
Vol. 1, no. 1, September 2001

limited, legislative supervision from the centre: all laws must be submitted to the Finnish
President for approval within four months. The President may impose a veto only if the
Lagting has exceeded its legislative competence or if the law affects the security of the
country. The Lagting may also be dissolved by the President, after consultation with the
Lagting speaker. The provincial government (Landskapsstyrelse), which may consist of
five to seven members, is appointed by the Lagting. The Finnish government is
represented in Åland by the Governor who is appointed by the Finnish government after
agreement with the Lagting speaker.
Besides passing laws, the main duty of the Lagting is to adopt the budget. While taxes
are collected by the Finnish state, Åland is compensated by an allocation of 0.45% of the
state budget, not including state loans. This lump sum (or ‘equalisation’ sum) is intended
to cover the costs of autonomy and is placed at the Lagting’s disposal to manage affairs
which would otherwise be administered by state authorities. There is also a provision for
tax retribution if gains in income and property tax levied in the province exceed 0.5% of
tax raised in the entire country.
An interesting body is the Åland Delegation, a joint organ of the autonomous entity and
the state. Chaired by the Governor, it consists of two legal experts appointed by Finland
and two appointed by the Lagting. Part of its duties are to carry out ‘equalisation’ and to
seek tax retribution. The occasional financial arrangements which it makes require the
President’s approval. The Åland Delegation may also act as an informal mediator in
disputes over financial and other matters (Lapidoth 1997: 76). Its expenses are shared
by the two sides.
The specific identity of the inhabitants, who are 94% Swedish-speaking but consider
themselves different from the Swedish-speaking population of the mainland (Suksi 1996:
21-22), is strongly protected by several provisions of the autonomy act. All state officials
must know Swedish and official documents sent to Åland by the Finnish state must also
be in Swedish. Teaching in public schools is in Swedish, with English as a compulsory
subject; Finnish is optional. Most important is the right of domicile (or regional
citizenship) necessary in order to vote and to stand for office in the Lagting; to own and
hold real estate; and to operate a business. A concept introduced in the 1951 Autonomy
Act, the 1991 Act added satisfactory knowledge of Swedish as a requirement. The other
preconditions for acquiring regional citizenship are Finnish citizenship, and a minimum of
five years residence in Åland. It may be withdrawn if a person has resided outside of
Åland for more than five years. Åland also has national symbols such as its own flag
(since 1954) and its own postage stamps.
Åland participates in the affairs of the state through an elected representative at the
Finnish Parliament who ensures that, even in matters reserved for the state, Åland’s
interests are represented. Furthermore, Åland enjoys a certain international voice
through membership in the Nordic Council.6 The government of Åland may also propose
negotiations on a treaty with a foreign state and must be informed of negotiations on an
international treaty if the matter is subject to its competence. Because part of the
legislative power of the Finnish state and of Åland had to be transferred to EU
institutions, Åland’s consent had to be obtained through a referendum before Finland
joined the EU in 1995 (Suksi 1996: 32-36).

6

The other members of the Nordic Council are: Denmark, Finland, Norway, Sweden, Iceland, Greenland, and
the Færø Islands. Åland also has a representative in the Finnish Permanent Mission to the EU (acting not as an
ambassador but as a contact link). Also, one of Finland’s representatives in the Committee of the Regions of
the EU is from Åland.
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Evaluation of Conflict Regulation in the Åland Islands
Three indicators are proposed here to measure the success of autonomy: (a) reduction
of violence; (b) political and institutional stability; and (c) protection of the minority
identity. The economic dimension will also be examined. These indicators seek to
measure not only whether the conflict has de-escalated but also whether some of the
root causes of the conflict have been addressed (which should enhance the durability of
conflict resolution).
The autonomy of Åland can be viewed as successful from all these aspects. The attitude
of most Ålanders towards autonomy is positive and both the Finnish and the Åland
governments are unanimous in presenting Åland’s autonomy as a successful model of
conflict resolution. That the international supervision mechanisms established under the
League of Nations and the Permanent Court of International Justice by the 1922 Act
were never used is a sign that a reasonably good atmosphere prevailed in that period.7
No major dispute has arisen thus far to test the ability of the Åland Delegation to
mediate informally. The autonomous institutions have been stable and, by clarifying the
division of competencies and increasing economic autonomy, their effectiveness has
been enhanced with each successive statute. The provisions in the spheres of language
and education together with the institution of regional citizenship have been successful in
preserving the specific identity of the region, which would otherwise have come under
considerable threat by population movements after World War II (Modeen 1991: 167).
The economic situation is better than on the mainland (GDP per capita is higher than the
national average, although personal income does not exceed the Finnish average) for
Åland has succeeded in capitalising upon insularity, with shipping as the main source of
income. Although some voices for independence were heard for the first time in 1999,
this is a peaceful and prosperous region where the prospects of a violent separatist
movement are highly unlikely in the near future.
The only reservation which may be raised concerns the ca. 5% Finnish-speakers whose
rights are perceived by some experts as severely limited by Åland’s provisions related to
language and education (Horn 1997). Indeed, despite some concessions made to them
(Finnish may be used in communication with state officials in Åland and exceptions may
be made to allow citizens of Finland or of other Nordic countries to vote in municipal
elections), questions have been raised as to whether Finland has violated international
human rights conventions.8
Corsica
What is the ‘Corsican Question’?
While also a self-determination conflict, the nature of the Corsican conflict is much more
complex. The ‘Corsican Question’ (Briquet 1997; 1998) is often reduced to a problem of
violence, political corruption and nationalist racketeering (‘dérive mafieuse’). However,
independence is not the desire of the majority: according to polls, only about 6-10% of
the Corsican population favour it, while the share in the population of France as a whole
is now as high as 46%, reflecting a certain lassitude regarding the fate of this island
7
This mechanism disappeared with the end of the League of Nations. It was not replaced in the 1951 Act for
the UN did not wish to take on a supervisory role. The lack of an international supervisory mechanism is a
potential deficiency compared to the 1921 arrangement.
8
It should be noted that the 1991 Act improved the position of the Finnish language in schools supported by
the Åland government (it may now be taught as a foreign language without prior approval of the commune
concerned).
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portrayed by the national press as a source of trouble and a guzzler of state funds. While
Corsica’s problems have often been attributed to its specific social, economic and cultural
features which are strongly related to insularity, in Corsica itself, the poor economic
situation and widespread violence are seen as a consequence of the refusal of the French
state to search for the roots of the crisis and to take the island’s specific character into
account.
Corsica’s population of barely 260,000 inhabitants9 consists of a dominant group of
Corsicans (70%), a minority of the French titular nation (20%), as well as smaller
immigrant communities (10%). The existence of a separate Corsican people has never
been officially recognised by the French government, although there is a consensus that
Corsicans have preserved a distinctive culture and traditions. Corsican (Corsu) is spoken
by about 65% of the total population of the island;10 its administrative and legal role is
minimal for it has no official status.11
Economic concerns certainly feature high in Corsica for it is one of the most underdeveloped regions of France, with a GDP nearly 30% below national average. In order to
compensate for handicaps linked to insularity, Corsica’s economy is heavily subsidised by
the French government and the EU. Corsica’s economy today is highly dependent on
public sector employment (25.7% of jobs are in state administration) and on revenues
from tourism (15% of GDP), making it very vulnerable to nationalist violence. While local
actors share responsibility for the current economic and social crisis, it may in large part
be attributed to neglect and inconsistent policies of the central government.12
The Corsican Question is also a product of a history of rebellion against domination by a
succession of foreign peoples, due to the island’s strategic position in the Western
Mediterranean (Minahan 1996: 134-135). Relations with the French state, too, have
been characterised by conflict and repression. After Corsica was sold by Genoa to France
in 1768, the French colonial administration forcibly restored order, dissolving the
institutions of the Corsican government.13 The competition between French and Italian
influences was won by the former, leading to slow integration into the French polity. A
cultural and, later, political revival after 1896 did not survive World War II and the postwar period was marked by economic, demographic and cultural decline.
The modern phase of the conflict can be traced to the mid-1960s when various
environmental and autonomist movements emerged, demanding that the French
government design adequate policies for the protection of Corsica’s cultural identity and
for its economic development, rather than try to forcibly assimilate it. Since the
publication in 1974 of a document entitled ‘Autonomia’, demands for a special status and
the constitutional recognition of the Corsican people have been closely linked. The

9

The Corsican diaspora on the mainland (350-500,000) is larger than the population of Corsica itself.
According to a 1982 survey, 96% of the inhabitants of Corsican origin understood Corsican and 86%
regularly spoke it (see http://www.eblul.org/State/france.htm#Corsican). A more recent poll from 1995 found
that 81% of all persons polled understood Corsican and 64 % spoke it (in Guillorel 2000: 71). No official
statistics are available.
11
An obstacle to extending official status to France’s regional languages is constituted by Article 2 of the
Constitution: ‘French is the language of the Republic’ (a provision added only in 1992). This article has also
proved an obstacle to the ratification of the European Charter for Regional or Minority Languages of the Council
of Europe, which France signed on 7 May 1999 (see Decision no. 99-412 of 15 June 1999 of the Constitutional
Council).
12
A major reorganisation of the agricultural sector introduced in 1957 (Programme d’action régional de la
Corse) failed to bring any benefits to the local population for it was used to relocate 17,000 pied-noir colonists
from Algeria who were given preference in obtaining land. The state policy of development of tourism starting
in the late 1960s was also perceived as colonial exploitation.
13
Corsica enjoyed a brief period of virtual independence under Pascal Paoli from 1755-69.
10
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events at Aléria on 21 August 197514 and the emergence of the separatist Corsican
National Liberation Front (FLNC) one year later signalled the beginning of a cycle of
terrorist violence against the ‘colonial oppressor’ and state repression.15 It also indicated
a split between ‘separatist nationalists’ and ‘autonomist nationalists’. Although they
share a number of common positions, autonomists have abandoned the use of violence
whereas separatist nationalists systematically resort to it. By the 1980s, the nationalist
movement had grown beyond control, collecting ‘revolutionary taxes’ and engaging in
other forms of illegal business to secure funds. The separatists have pursued a double
strategy of clandestine militancy while also seeking to exert influence through political
fronts.16 Despite important divisions, nationalists have become a force to be reckoned
with in the local Corsican Assembly, holding 8 out of 51 seats (or ca. 17% of the votes in
the second round of the 1999 elections). Thus, the Corsican nationalist movement seems
to have succeeded in capturing the discontent of diverse sectors of the electorate. Local
politicians were originally very hostile to the nationalist discourse which attacked the
power of the ‘clans’. However, they gradually adopted elements of this discourse
because of their mobilising potential.17
State strategies have alternated depending on the parties in power. Right-wing
(Rassemblement pour la République-RPR) interior ministers (1986-1988; 1993-1995;
1995; 1997) have generally applied tactics of repression and ‘double diplomacy’,
negotiating with Corsican political actors while also dealing with clandestine movements
and playing one against the other. Left-wing governments (1981-1986; 1988-1993;
1997-) have sought to propose institutional solutions (at least on the surface).
The Establishment of Administrative Autonomy in Corsica (1982-1991)
The Socialist victory in 1981 marked a new phase of state policy towards Corsica which
sought to recognise the specific character of the island and find institutional solutions to
the conflict. Although the new statute was expected to be similar to those of Sicily and
Sardinia, it was much less significant in the form of a simple law. Still, for the first time,
the specificity of Corsica was recognised. However, the impact of the law of 2 March
198218 was quickly dissipated by the process of decentralisation throughout France
(1982-1986). The other French regions were given similar institutions (with the
exception that Corsica’s elected body was called ‘Corsican Assembly’ rather than regional
council). Still, its powers were more extensive in the areas of culture, transport, planning
and education. A special feature of the 1982 Special Statute was that the Corsican
Assembly was given a unique capacity to communicate directly with the government or
to be consulted by it on all matters concerning Corsica (Art. 27). Its opinion was nonbinding, however, and it was granted no legislative powers.

14
On 21 August 1975, the peaceful occupation of a wine cellar belonging to a pied noir settler by the
autonomist Action régionaliste corse (ARC) turned into tragedy when the cellar was stormed by the gendarmes
and two of them were killed.
15
In 1983, the FLNC was declared illegal and ‘dissolved’ by the French Government.
16
As a result of disagreement over institutional reform, in 1990 the FLNC split into two branches: FLNC-Canal
historique (‘historic’ channel), with its political wing A Cuncolta Naziunalista, and the FLNC-Canal habituel
(‘usual’ channel), with the MPA (Mouvement pour l’autodétermination) as its political front. Nationalist
movements have since proliferated. For a genealogy of clandestine groups and political fronts, see Olivesi
(1998:181) and Daftary and Loughlin (1999: 62-64).
17
According to Briquet (1998: 32-34), demands to protect the Corsican language and culture are not a
symptom of a suppressed identity. Rather, these demands have been taken up by various political, nationalist
and civil society actors because of their mobilising potential. Recognition of these demands and institutional
measures proposed by the Government result in fights over credit for these concessions so that reform actually
leads to increased conflict.
18
Law no 82-214 of 2 March 1982, ‘Statut de la collectivité territoriale de Corse.’
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Renewed debates following the re-election of President François Mitterrand in 1988 led to
a new attempt to lay the institutional foundations for the development of Corsica (Olivesi
1991). An initiative of Interior Minister Pierre Joxe, the new statute was an advanced
degree of decentralisation resulting in significant administrative autonomy for Corsica.
However, the reference to the ‘Corsican people, component of the French people’ (Article
1) had to be stricken from the law for the French Constitutional Council found it contrary
to the Constitution.19 The 1991 Special Statute was therefore deprived of its political
foundations. The new statute justified the special measures devised for Corsica by
connecting them to insularity, aiming to avoid similar claims in other French regions. The
Constitutional Council ruled that to grant Corsica a special arrangement was in
accordance with the Constitution.
The law of 13 May 1991 (also known as the ‘Joxe Statute’)20 established Corsica as a
collectivité territoriale—a special administrative entity combining elements from both the
French Overseas Departments (DOM) and Territories (TOM)—and gave it specific
institutions.21 The Corsican Assembly or Assemblée de Corse is a deliberative body of 51
members elected directly for six years in a two-round proportional election. The
Assembly has no legislative powers but possesses residual regulatory powers: it
implements national laws and decrees and also designs policies within its spheres of
competence (education, training, culture, the environment, regional planning,
agriculture, tourism, fiscal matters, housing, transportation, tourism). The Corsican
Assembly was given the competence to adopt a plan for the teaching of the Corsican
language and culture. At present, Corsican is taught at primary and secondary levels as
an optional subject for three hours a week, usually during lunch hours.22 The Assembly
also sets medium-term objectives for economic, social and cultural development and
outlines the financial means necessary (Plan de développment de la Corse). The centre
retains competencies in the areas of security, justice, external relations, social policy,
etc. It must be consulted by the French Prime Minister on draft laws or decrees on
matters which directly affect the island (Art. 26) but its opinion is non-binding (unlike in
the TOM).
The Conseil exécutif (Executive Council) is composed of a president and six councillors
selected from the Assembly. Its function is to implement the policies of the Corsican
Assembly via mixed state-region technical bodies (‘offices’). Finally, the Economic, Social
and Cultural Council (a fusion of two separate councils established under the 1982
statute) is a consultative body tasked with assisting the Assembly and the Executive
Council.
Corsica is an integral part of the French system of multi-layered governance. In addition
to the regional structures, Corsica is divided into two départements, each with its own
elected general council and president. The division of competencies between the region
and the departments is not always clear, leading to overlapping and inefficiency; it also
makes Corsica an over-administrated region. Each department has a Prefect, a politicoadministrative instrument for ensuring respect of public order and for facilitating
19
The Constitutional Council ruled that Article 1 was contrary to the principle of indivisibility of the French
people and the Republic (see Decision no. 91-290 of 9 May 1991, at: http://www.conseilconstitutionnel.fr/decision/1991/91290dc.htm).
20
Law no 91-428 of 13 May 1991, ‘Statut de la collectivité territoriale de Corse’.
21
This status, based on articles 72 and 34 of the French Constitution (1958), was created for Mayotte when, in
a referendum on 11 April 1976, it rejected both independence and TOM status (Hintjens, Loughlin and Olivesi
1995). Institutional reform in Corsica is in fact a timid attempt to draw on the statutes of the French overseas
territories where significant developments have occurred.
22
For a long time considered a dialect of Italian and excluded from the 1951 Deixonne Law on the teaching of
regional languages in France, Corsican is now covered by Decree No. 74-33 of 16 January 1974 (although not
recognised as a regional language but simply as ‘langue Corse’ for it is considered to have a special status due
to the 1991 Statute).
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dialogue with the centre.23 Corsica participates in political life at the national level
through four deputies at the National Assembly (two per department), and two indirectly
elected senators (one for each department). No nationalist has been elected to Paris
thus far. While Corsica has no special representation in European institutions, it is
entitled to one of France’s 24 seats at the EU’s Committee of the Regions.24 It also
participates in several regional island interest groups.
The 1991 Statute also sought to promote economic development and to give the new
institutions the financial means connected with the additional transfer of powers.
Resources are to a large extent provided by the French state on the basis of a contract
negotiated with the Region, which is one means of implementing the development plan
adopted by the Corsican Assembly.25
Assessment of Administrative Autonomy in Corsica (1982-1999)
An assessment of administrative autonomy in force in Corsica today, resulting from two
waves of reform in 1982 and 1991, reveals persistent problems in those areas which
reform sought to address. Neither tactics of repression and negotiation with clandestine
groups nor two waves of institutional reform have succeeded in resolving the conflict
while the lack of continuity in state policy has heightened the atmosphere of instability
and uncertainty on the island.
Political and other forms of violence were on the increase from 1971 to 1998, although
still on a lower scale compared to Northern Ireland or the Spanish Basque country for
example.26 Violence has become deeply anchored in Corsican society as a means of
conflict settlement. While nationalists grew politically from 1982 to 1992, this was at the
expense of the autonomists who have generally paid the price for the failure of
successive statutes. In the 1999 regional elections (as in 1998), Autonomist nationalists
failed to gain any seats in the Corsican Assembly (they did not make it past the 5%
minimum threshold for the second round). This can be related not only to the high
number of lists presented27 but also to a certain radicalisation of the nationalist
constituency and a protest vote following the strong-handed government policy of ‘reestablishing the rule of law’ (see Section IV). While political participation by the larger
separatist movements is a positive sign, they have continued to pursue clandestine
militancy while other, more radical groups do not believe in the political option at all.
The political and economic situation of Corsica stands in sharp contrast to that of the
Åland Islands. Corsican institutions have been weak and unstable, with no less than four
elections to the Corsican Assembly between 1982 and 1991 (Savigear 1990). Despite
improvements under the second statute, the division of competencies between the
region and the state administration of the departments remained unclear in many areas.
23
The prefect of South Corsica, where the capital Ajaccio is located, is simultaneously prefect of the whole
Corsican region.
24
Until the last European elections (2000), Corsica had a representative in the European Parliament: Jean
Baggioni (RPR), President of the Executive Council (but not in his capacity as such).
25
Additional means are ensured by a portion of revenues from passenger transport with the mainland and
taxes on tobacco (75%) and alcohol (100%). A special free trade zone was created in December 1996; there is
also a special fiscal regime (for which France had to request a derogation at the EU).
26
From 1971-98, there were 45 political murders, 21 of which were claimed by nationalists (Briquet 1998: 35).
75 % of the 1,172 bomb attacks in 1995 and 1996 alone were attributed to personal settling of scores (Olivesi
1998: 187). A particularly deadly period was the ‘fratricidal war’ of 1993-96 between the two FLNCs (see
footnote 16).
27
While there were only two nationalist lists in 1992, there were five out of a total of 12-15 lists in 1999 and
1998 (the elections were repeated in 1999 due to allegations of fraud) (complete results in Daftary and
Loughlin 1999: 62-65).
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The economic situation has not improved much either, with Corsica remaining one of the
most under-developed regions of France.
Although the survival of the Corsican language relies heavily on the commitment of
parents to transmitting it to their children, one could say that the situation is not yet
critical: the island is still among the regions of France with the strongest identities. It has
thus far avoided ‘Balearisation’ thanks to a French law protecting coastlines from
excessive urbanisation (and maybe also due to terrorist violence?).
Factors which may influence the success of autonomy
Based on a large set of case studies from various parts of the world, Lapidoth derives
sixteen ‘ingredients’ which enhance the chances of success (1997: 199-201). These are
listed in Table 1 (column A) and provide a useful guideline for the following discussion.
Looking first at the Åland case (column B), we find 13 of the 16 ‘autonomy success
ingredients’, whereas very few are present with regard to the arrangement in force in
Corsica (column C). The settlement of the Åland conflict displays many interesting
characteristics which may be relevant for future developments in Corsica (and
elsewhere) (Lapidoth 1997: 70-77; Modeen 1991: 167):
a. Structural and Dispositional Variables
The external conditions in Åland were largely favourable to the establishment of
autonomy: a homogenous population occupying a geographically distinct territory; low
militarisation of the conflict at the time of establishment of autonomy; positive attitude
of the ‘kin state’, Sweden; open attitude of both the Finnish as well as the Åland
politicians which facilitated discussions and enabled the statute to be improved over time
(favourable political environment reinforced by a political culture of negotiation and
compromise). Finally, the framework of a democratic state system and the recognition of
two equally valid cultures within the state28 has without doubt made the settlement of
the conflict easier.
In Corsica, the conditions were significantly less favourable for the establishment and
functioning of autonomy: a fragile and fragmented political environment; widespread
political (and other forms) violence as well as electoral fraud, representing an important
obstacle to democratic government. In addition, there is a serious problem of corruption
and lack of responsibility of the local political elite—a problem reinforced by the lax
attitude of the central government. Thus, increased decentralisation has reinforced the
control of the local elite over resources, fuelling clientelist networks and possibilities for
corruption. A determining factor in the course that institutional reform has taken has
been that Corsica belongs to a traditionally centralised and unitary state very reluctant
until recently to recognise regional diversity and with a particular dislike of asymmetric
arrangements. The fact that Corsica is one of the 22 regions of ‘Metropolitan’ (or
mainland) France has severely limited the extent of reform, for the French Constitution
sets strict constraints with regard to the territorial organisation of the country
(constraints which apply to a lesser degree to the French DOM and even less to the
TOM). Thus, Corsica is the only Mediterranean island not to enjoy political autonomy
today. It should also be emphasised that this has always been an internal conflict. The
lack of a ‘kin state’ as well as the rejection by France of the minority approach means
that there can be no international mediation nor can one refer to international norms
regarding regional or minority languages.

28

Cf. 1919 Finnish Constitution, Language Act of 1922 and section 17 in the 1999 Constitution.

28

Daftary, Insular Autonomy

b. Mode of Establishment, Entrenchment and Evolution
Other aspects which contributed to the success of Åland’s autonomy relate to the mode
of establishment of autonomy, entrenchment and evolution. Åland has a special status
under international law, reinforced by an agreement between Finland and Sweden.29 The
first autonomy of 1921 was accepted by Åland, an outcome facilitated by the fact that
the population was nearly homogeneously Swedish-speaking. Further, Åland’s autonomy
may not be amended or repealed without the consent of the Lagting and is entrenched in
the Finnish Constitution.30 The process of step-by-step evolution of autonomy with the
consent of local institutions seems to have worked well, allowing for experimentation and
assessment, even though some Ålanders would say that evolution has been too slow.
Finally, although the 1991 Autonomy Act does not include any special provisions for the
settlement of disputes between the centre and the autonomous region, it contains
numerous safeguards. While disputes are mostly resolved through the legal system (an
appeal against the legality of a decision by the Åland government may be brought before
the Supreme Administrative Court of Finland; disputes in other spheres must be settled
by the Supreme Court of Finland), there is also the possibility of informal mediation by
the Åland Delegation. Finally, the system according to which draft Åland laws are first
submitted to the Åland Delegation for its opinion before they are sent to the Finnish
President seeks to prevent a presidential veto.
Although the mode of establishment of Corsica’s new statute in 1991 was a significant
improvement over the previous one in that the local political elite was involved to a
certain extent in the debates, the Corsican population was not consulted over the new
statute. Another weak point is the lack of entrenchment of Corsica’s statute in the
French Constitution. Established by an ordinary law, the administrative autonomy of
Corsica was a simple delegation of state authority and could therefore be modified
without the approval of the Corsican Assembly, by a simple majority in the French
Parliament (Suksi 1998: 163).
c. Content of the Arrangement
The Åland autonomy arrangement itself has proved to be an adequate response to that
particular conflict. It is a solid arrangement, establishing stable and responsible political
institutions, with a clear division of competencies between the central and the
autonomous region. It contains an obligation to consult the autonomous authorities in
matters which affect the autonomous region as well as other mechanisms aiming at
ensuring that its interests are represented and that it has a say, even in spheres which
do not lie directly within its spheres of competence. The autonomous regime is flexible,
allowing for the transfer of administrative authority from the state to the autonomous
region and vice-versa. Very important is the recognition by the centre of the
distinctiveness of the islands’ inhabitants and their right to remain different,
accompanied by strong measures to protect the specific identity, culture and language of
the region, e.g. by instituting regional citizenship limiting the right of vote. In addition,
symbolic concessions were made (e.g., the mention ‘Åland’ on passports and a flag)
which satisfied the self-determination desires of the Ålanders without taking away from
Finland’s sovereignty. The derogations which Finland had to request from the EU
because of the special arrangements in Åland have been worth the trouble for they have
satisfied the assimilation fears of the inhabitants.

29
While originally neither Finland nor Sweden viewed the 1921 agreement as binding, the latter took up the
view that it was when it became clear, in the 1940s, that the League of Nations minority protection system was
doomed. Not only did Finland (on the losing side in World War II) not contest this, it took up a similar position.
International experts diverge on this matter.
30
The new Constitution of 1999 now briefly stipulates that the Åland Islands enjoy autonomy in accordance
with the Åland Autonomy Act (Section 120). Åland’s autonomy may not be changed without the consent of a
qualified majority of the Lagting.
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In contrast, no symbolic concessions were made to satisfy the self-determination claims
of Corsicans (no official recognition of the Corsican people and language). A concept of
‘regional citizenship’ similar to the one developed in Åland would be particularly
interesting,31 provided it is interpreted in a broader sense to also include long-term
residents of the island (‘communauté de destin’). Dispute settlement mechanisms were
insufficient as well: the main mechanism is judicial, through the administrative courts.
The mechanism contained in Article 26 of the 1991 Statute, according to which the
Corsican Assembly is consulted on laws and decrees which affect it, was used only rarely
and most of the proposals which the Corsican Assembly made were not taken into
account (except for those concerning purely technical matters).
d. Other Variables
International involvement played a key role in Åland for, without the intervention of the
League of Nations and other actors, Finland would not have agreed to a special status.
Other factors, which may or may not play a decisive role, are the type of agreement
(‘top-down’ versus ‘bottom-up’), and the level of economic development in the
autonomous region/national average. It needs to be investigated what impact, if any,
the economic factor has on the degree of support for autonomy rather than
independence (Lapidoth stipulates that a similar level of economic development is a
success ingredient). The experience of Åland shows that autonomy can continue to be
successful in the case of a region with a higher level of development, provided there is
an appropriate mechanism for the redistribution of additional income from taxes levied in
the province. The lower degree of development of Corsica highlights the financial
dependence on the centre, which does not preclude that the autonomous region should
not be granted a greater degree of independence to manage its economic affairs.
e. Durability
Durability has been suggested as a useful overall indicator of success of an autonomy
arrangement by Nordquist (1998: 66) who assigns a ‘high’ level of durability if two
criteria are fulfilled: (1) if the conflict has subsided militarily after the initiation of
autonomy; and (2) if the autonomy has continued to exist on the basis of an operative
political document after at least one constitutional change of government/head of
government in the central state. A ‘low’ level of durability is assigned when one is
lacking. The autonomy of Åland clearly meets the requirements for a high level of
durability. As to the autonomy established in Corsica by the 1991 Statute, Nordquist
assigns low durability due to the persistence of violence. Corsica seems to be a bit of a
puzzle for, despite favourable factors which should have increased the chances for
settlement of the conflict, such as a low pre-autonomy level of militarisation and a
democratic central government, the 1991 arrangement failed to resolve the conflict.
Three main reasons for the failure of autonomy in general are advanced: (a) the central
state has violated the autonomy legislation; (b) external political events have challenged
the central state of the autonomy; and (c) the autonomy arrangement was implemented
without agreement from the group concerned. In the case of Corsica, (c) seems to have
been the problem, although, as indicated above, external, non-institutional factors have
perhaps played an even greater negative role.

31
This is no longer an alien concept in the French context due to the recent introduction of a similar concept in
the Overseas Territory of New Caledonia (and soon in French Polynesia); regional citizenship is necessary to be
able to vote.

30

Daftary, Insular Autonomy

Political Autonomy as a Mode of Conflict Settlement in Corsica?
The Context
The assassination of the Prefect of Corsica on 6 February 1998 and the fiasco of the
strong-handed government policy of ‘re-establishing the rule of law’, zealously
implemented by his successor, led to the realisation that treating the Corsican Question
as a problem of restoring order would only be counter-productive. Within Corsica, voices
for revising the Special Statute had been increasing since the nomination of a Socialist
Prime Minister, Lionel Jospin, in 1997. A few days prior to a visit by the Prime Minister in
September 1999, the centre-right President of the Corsican Assembly publicly called for
(political) autonomy. Finally, the beginning of a process of nationalist unification32 sent
the message to the government that the nationalist camp (or at least most of it) was
ready for dialogue. There was also heightened concern regarding the island’s economic
future due to a 1999 decision by the EU that Corsica would no longer be eligible for
‘Objective 1’ structural funds (its GDP had marginally surpassed 75% of EU average).
The ‘Matignon Process’ and the Proposals of 20 July 2000
On 13 December 1999, negotiations were opened over the revision of Corsica’s statute
between representatives of the French government and of the Corsican Assembly,
including deputies from the separatist nationalist organisation, Corsica Nazione.33 After
seven months of in-depth negotiations, referred to as the ‘Matignon Process’ (after the
office of the Prime Minister in Paris), the government made a set of compromise
proposals to the Corsican side on 20 July 2000. These were approved by an
overwhelming majority of the Corsican Assembly on 28 July, a significant result given
that, in the middle of the process (March 2000), the Assembly was divided into two
camps: one calling for political autonomy, the other content with wider decentralisation
(but both in favour of mandatory teaching of the Corsican language).
It should be highlighted that violence may have triggered the initiation of dialogue and
played a key role throughout the ‘Matignon Process’, leading to criticisms by the French
opposition of blackmailing by the clandestine organisations (although some acts of
violence were most probably committed by opponents to the process as well).34
The document of 20 July 200035 is a politically-binding compromise document which
incorporated most of the proposals advanced by the Corsican side, within the limits set
by the government. The stated aim of the reforms is to recognise the specific character
of Corsica based not on the existence of a separate Corsican people but on its insularity
and its history as well as on the lessons drawn from the implementation of its special
statute. It also seeks to clarify responsibilities concerning the management of the
32

On 4 November 1999, nine nationalist organisations formed an umbrella organisation, Unità, with the aim of
putting an end to violence between them. Another association was later formed by groups (including the
autonomist UPC) who refused to join Unità because of its ambiguous position concerning the use of political
violence in general.
33
This is the only nationalist movement represented in the Corsican Assembly. This was a highly controversial
decision for Corsica Nazione is practically the same organisation as A Cuncolta naziunalista (now A Cuncolta
Indipendentista), the political front of the FLNC-Canal historique (since December 1999, simply FLNC).
Although it condemned the November bomb attacks as well as the murder of the Prefect of Corsica, it views
the men behind it as heroes.
34
Indeed, the Prime Minister announced that he was willing to meet with the Corsican representatives on 30
November 1999, only five days after two bombs exploded in broad daylight in Ajaccio. The precondition of
condemnation of political violence by the nationalists which he had set in his September address to the
Corsican Assembly seemed to have been dropped.
35
For the text of the proposals of 20 July 2000, ‘Propositions du gouvernement soumises aux représentants
des élus de la Corse’, see: http://www.premier-ministre.gouv.fr/GOUV/ CORSE210700.HTM.
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island’s affairs; to promote economic and social development; and to establish durable
‘civil peace’. An interesting feature is the two-phase implementation of the reforms: (1)
a transitory experimental phase (2002-2004) during which the measures not requiring
revision of the Constitution will be introduced (Phase 1); and (2) a ‘constitutional’ phase
(after 2004) with the most significant measures, following revision of the Constitution
(Phase 2). A major precondition for embarking in this second phase is a ‘durable reestablishment of civil peace’. Furthermore, it can be initiated only with the consent of the
parties in power after the 2002 national elections (the Constitution may only be revised
with the approval of the French President).
Already in Phase 1, a broad range of additional areas of competence will be devolved in:
regional planning; economic development; education; professional training; sports;
tourism; environmental protection; local infrastructure and services; and transportation.
The proposal to abolish the two departments (and therefore the two general councils),
thereby replacing the current overlapping structure of one region plus two departments
by a single Corsican region, was a very important proposal for Corsica would become the
only region of ‘Metropolitan’ France not divided into departments.36 Administrative
simplification therefore necessitates revision of the Constitution and will only take place
in Phase 2. The new institutional structure of Corsica (based on a single regional
assembly to be established when the term of the current Assembly has expired in 2002)
will be clarified by a law covering Phase 2.
Perhaps the most interesting and certainly most complex element was the proposed
devolution to Corsica of new powers to adapt national laws and decrees, designed as an
improvement on the mechanism contained in Article 26 of the 1991 Statute (see above).
Thus, the Corsican Assembly would be granted:
(i) extended regulatory powers or the power to adapt national decrees through its
deliberations, in its areas of competence, rather than merely submitting proposed
modifications without any guarantee that they would be accepted, as under the
1991 Statute. This delegation of regulatory powers does not pose a problem of
constitutionality provided it does not infringe upon the regulatory competence of
the Prime Minister, as stated in the Constitution (Art. 21).
(ii) a power to adapt national laws (‘faculté d’adaptation de mesures législatives’). In
Phase 1, a complex and experimental mechanism was proposed based on a
decision of the Constitutional Council (28 July 1993) regarding the autonomy of
educational institutions whereby it had ruled that they could derogate from
national norms due to their particular situation. This delegation of a power to
adapt national laws (in fact, a power to derogate from national norms) in the
areas of competence of the Corsican Assembly would be temporary and revocable
in Phase 1, i.e., it would first have to be authorised by Parliament to modify the
application of a national legal norm and this adaptation would be effective for a
certain period only. Parliament would then decide whether or not to ratify the
adaptation to make it permanent. In Phase 2, the new Corsican institution would
have the possibility to modify French laws without systematic ratification by
Parliament: any decision would take immediate effect, without a posteriori
evaluation. This calls for a revision of the Constitution because this new power
falls outside the mechanism foreseen by the 1993 decision.

36

It was a significant victory for the Corsican side that the Government accepted their demand to abolish the
two departments, even though the Government strongly preferred a Corsican region overlapping with a single
department (with a single assembly alternating as a regional and a departmental council) which would not
necessitate revision of the Constitution.
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Concerning the mandatory teaching of Corsican, the government demonstrated acute
political skill by making a proposal which would satisfy the Corsican Assembly while
avoiding contravening the Constitution.37 The formulation used was ‘generalisation of the
teaching of Corsican’ in kindergartens and primary schools during normal hours ‘unless
parents are opposed’, meaning that the coverage of students (which is now about 80%
at the primary level) would be extended to 100%. (This would open the door to hiring
more Corsican teachers—a measure which would greatly satisfy the nationalists).
A series of economic and fiscal measures were also worked out to ensure development
and to encourage investment. Although they will not be examined here, their importance
should not be minimised. The head of the European Affairs Commission of the Corsican
Assembly (a nationalist deputy) was also tasked with preparing a list of dispensations to
be presented to the European Commission.
Implementation
Due to come into force on 1 January 2002, the law on Phase 1 will not grant Corsica a
new statute but will modify the current one. A government bill was first drafted in close
consultation with the Corsican Assembly. A first version was presented to the Corsican
Assembly, in conformity with Article 26 of the 1991 Statute, and was unanimously
adopted on 9 December 2000. While the general opinion of the Corsican Assembly was
that it was in conformity with the proposals of 20 July, further clarifications were
requested and a total of 56 ‘opinions’ (in fact suggested amendments) were forwarded to
the government. Adopted by the French government on 21 February 2001,38 the bill was
significantly re-worked by the legal affairs commission of the French National Assembly
as a result of concerns that parts of it might be censured by the Constitutional Council.39
Major changes were made to clarify the mode of adaptation of national laws and decrees
in Phase 1 (Art. 1) and to further specify the areas of competence to be devolved. Still,
there are concerns that the experimental mechanism for adapting national laws based on
the 1993 decision of the Constitutional Council might not be applicable to a region of
France. The linguistic measures, another potential problem area, were watered down,
Article 7 of the draft law now stating that Corsican will be taught at the kindergarten and
primary school level during normal school hours. There is no longer the mention ‘unless
parents are opposed’, which was perceived as making the classes mandatory.40 The
nationalists have criticised this article which they deem too different from what was
agreed in July 2000. A significantly revised draft law was adopted by the National
Assembly on 22 May 2001 and will now be examined by the Senate.41
Prospects for Success of the Matignon Proposals
If we seek to apply the ‘autonomy success ingredients’ listed in Table 1 to the
arrangement proposed on 20 July 2000 (column D), we see a slight improvement
37
The Constitutional Council would certainly reject the mandatory teaching of Corsican, based on its previous
decisions (see decision no. 91-290 of 9 May 1991 which allowed for teaching of Corsican during normal school
hours so long as it was not mandatory, and also decision no. 96-373 of 9 April 1996 on French Polynesia).
38
The version of the bill submitted by the Government to the National Assembly is at: http://www.assembleenationale.fr/projets/pl2931.asp.
39
The reservations of the Conseil d’Etat (Council of State)) regarding the Corsica bill were communicated to
the press (see Libération, 14 February 2001). While its consultation is mandatory concerning draft decrees,
ordinances or bills, its opinion is non-binding. Thus, the Prime Minister left it up to Parliament (Assemblée
nationale and Sénat) to make the changes it deems appropriate.
40
The original phrasing was judged problematic because parents might be afraid to request that their children
be exempted from Corsican language classes because of intimidation; this would make the teaching of Corsican
mandatory de facto (see footnote #37).
41
For a text of the draft law on Corsica no. 673 adopted by the National Assembly on 22 May 2001, see
http://www.assemblee-nationale.fr/ta/ta0673.asp.
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compared to the 1991 arrangement; however, most ingredients are still missing. The
prospects for a successful settlement of the Corsican conflict through the Matignon
Proposals are indeed mixed due to deficiencies related to the agreement itself as well as
unfavourable external conditions. The history of conflict regulation in Corsica does not
bode well for autonomy either.
In defence of the proposals, we can say that they will give Corsica more responsibility for
its own destiny. There has indeed been a genuine joint effort by the government and the
Corsican deputies to clarify the division of competencies between the state and the
region and to grant Corsica a greater degree of control over its own affairs by increasing
powers and areas of competence. There are still concerns related to the division of
competencies during Phase 1 when regional and departmental institutions will continue
to co-exist. This should be resolved with the simplification of the administrative
organisation of Corsica which also entails a significant reduction of state administration
associated with the competencies of the departments and a reduction in the number of
areas of shared competence. The creation of a single Corsican region without any
departments is also significant as it will result in an asymmetric organisation of the
French state. (Representation in Parliament will probably stay the same.) Another
positive feature of the reforms is the two-phased approach to implementation, with an
assessment at the end of the experimental phase.
Will the proposed reforms result in reduction of violence or is it ‘too late’ for such
comparatively mild measures at such a stage of the conflict? If one accepts the
statement that the violence which predominates today in Corsica aims to obtain
recognition (Crettiez 2000), then one would expect beneficial effects for the government
has indeed extended recognition to a segment of the nationalist movement. Indeed, the
most positive feature of this latest initiative is perhaps the process of open and
transparent negotiations between the Corsican deputies and the government as well as
the reaching of a compromise (the ‘Jospin method’—a collective learning process
reinforcing a cooperative attitude and willingness to compromise). The emergence of a
consensus amongst the Corsican deputies is also noteworthy while the efforts of a
segment of the nationalist movement to unify and to engage in political dialogue should
be commended as well.
Still, there are serious doubts that 25 years of violence will cease soon because the
support of the Corsica Nazione deputies might not be sufficient to guarantee peace, and
also because of the fragile nature of the so-called nationalist ‘reconciliation’. Nationalists
have threatened to withdraw their support for the reforms if minimum concessions
(legislative powers, mandatory teaching of Corsican, regrouping of ‘political prisoners’,
and an end to the process of ‘decorsicanisation’ of jobs) are not made.42 A major
problem is that two basic demands of the nationalist deputies—clear legislative powers
and mandatory teaching of Corsican—are no longer satisfied. Being of a political rather
than legal nature, the document of 20 July was already ambiguous concerning these two
points.43 Assuming that implementation is consistent with the proposals (and we have
already seen the problems with Phase 1), Corsica will have a unique power in the
context of mainland France to adapt national laws and decrees to its specific situation.
However, it is highly unlikely that this will consist of a power to pass specific Corsican
laws.44 The government insists that the deliberations of the Corsican Assembly will be
42
A new party, Indipendenza, was founded on 13 May 2001 by A Cuncolta and three others and will most likely
challenge Corsica Nazione in the next elections due to its failure to obtain satisfaction of basic nationalist
demands.
43
The proposals seemed to satisfy both those Corsican deputies who had categorically refused the devolution
of legislative powers as well as those who would not settle for less.
44
Such a power has been granted within the French overseas context. Following the Noumea Accords of 5 May
1998, New Caledonia can pass local laws (‘lois du pays’); French Polynesia, which became a ‘Pays d’Outre-Mer’
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regulatory and that any dispute will be settled by the local administrative courts (rather
than the Constitutional Council).45 In addition, there will still be the possibility of a
posteriori censure through a simple law passed by Parliament. While we must wait for
the new statute (Phase 2) to determine whether Corsica will enjoy a limited form of
political autonomy or merely expanded administrative/regulatory autonomy (albeit in a
broad range of fields), there will be no clear legislative powers. It is also already clear
from the draft law on Phase 1 that there will be no mandatory teaching of Corsican,
although this had been requested by all deputies of the Corsican Assembly already in
March 2000, even by those originally opposed to autonomy. It must, however, be noted
that the linguistic measures, although weak in comparison to those in force in many
other regions of Europe, are an important step in a country where French is the sole
language recognised in the Constitution. The nationalist deputies have expressed their
frustration over the watering down of the draft law by the National Assembly and are
again insisting on amnesty or at least the transfer of Corsican prisoners to the island.
Violence by radical elements who have an interest in preserving the status quo has been
another concern. One can also argue that violence is an effective means of obtaining
concessions and to be used again. As the precondition of ‘durable re-establishment of
civil peace’ has been set for entering Phase 2, the question then is how much violence
the government will tolerate.46 The persistence of terrorist attacks and the murders of
several nationalists since August 2000 (due to their presumed opposition to the reforms)
confirms these doubts.
While legal hurdles and the persistence of violence are major concerns at present, the
divided political environment (heightened by the prospect of the upcoming presidential
elections) may pose an even greater threat. Indeed, while a consensus seems to have
emerged on the Corsican side, the French political class is still strongly divided over the
reforms. This fragile political environment raises serious doubts as to whether the parties
in power after the 2002 national elections will have the necessary political will to initiate
Phase 2, especially as they are not bound by it (no mention is made of Phase 2 in the
draft law on Phase 1). While the political context in France is currently not favourable to
a revision of the Constitution, it is hoped that support will build by 2002. The two-phased
approach, credited to the president of the Corsican Assembly, was also instrumental in
enlisting the support of the nationalists who await Phase 2.
Finally, one must bear in the mind that, although extensive, the economic and fiscal
measures proposed might not be sufficient to remedy the chronic economic and social
under-development of Corsica in a context of corruption and clientelism (often invoked
by opponents to a devolution of legislative power). Here, the state has a crucial role to
play in upholding the law.
Several steps could be taken when drafting the law on Phase 2 (new statute) to enhance
the chances of success. The new powers should be carefully defined, otherwise there is a
risk that, as with Article 26 of the 1991 statute, they will not be used. The lack of
adequate dispute settlement mechanisms is a major shortcoming for problems are likely
to arise concerning adaptations made by the new Corsican institution.47 The Prefect or
(POM) in 1999, will also have the capacity to pass local laws once the new statute is adopted (an organic law
was adopted by the French National Assembly on 12 October 1999 but still needs to be approved by the
Polynesian Assembly).
45
See ‘Questions-réponses sur la politique du gouvernement en Corse’ (Q and A on Government Policy
regarding Corsica), at: http://www.premier-ministre.gouv.fr.
46
The Government has been claiming that violence is on the decrease by distinguishing in the statistics
between political and other forms of violence (an often difficult task) while opponents to the Matignon Process
claim that it is on the increase.
47
In French Polynesia under the 1996 statute, disputes were frequently referred to the local administrative
court, ill equipped to settle them. The same procedure is foreseen for Corsica.
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even the Conseil d’État, acting as the supreme administrative judge, may intervene, but
no joint organ for cooperation and mediation between the autonomous entity and the
centre (like the Åland Delegation for example) is foreseen.
One possibility for the entrenchment of Corsica’s autonomy, modelled on the New
Caledonian reforms, is to incorporate the main elements of reform into the Constitution.
This would make them compatible with the Constitution and, at the same time, offer a
degree of protection to Corsica’s autonomy.48 Another option would be to substantially
revise the Constitution, granting all overseas territories as well as Corsica and maybe
even other French regions rights going beyond self-administration.49 Opponents to
autonomy for Corsica have actually been calling for the same measures to be extended
to all French regions to preserve the uniformity of the state. However, a new wave of
decentralisation would represent a serious threat to the success of reform in Corsica, as
in 1982. While the government has recently announced plans to extend some of the
measures to the other regions, this concerns only additional areas of competence, not
the powers to adapt national laws. A third option would be to stipulate through an
organic law that Corsica constitutes an overseas territory in order to avoid problems of
constitutionality and to avoid other French regions pressing for similar measures
(Michalon 2000: 53). According to the Preamble of the Constitution, Corsica (and the
Corsican people) would then be entitled to (internal) self-determination. Such a move
would no doubt encounter significant opposition in France for the situation of Corsica is
not deemed special enough to justify major derogations, unlike that of the overseas
departments and territories due to their great distance from the mainland and colonial
history.
A popular consultation should also be held in Corsica, as requested in December 2000 by
the Corsican Assembly, in order to reinforce the legitimacy of the arrangement.50
Indeed, it was the result of elite negotiations involving only the Corsican Assembly;
other Corsican institutions, moderate nationalists (who are not represented in the
Corsican Assembly), and civil society in general were excluded. A poll taken in Corsica
indicated that 50% were in favour of the government bill on Phase 1.51 Some politicians
opposed to the reforms have called for a referendum in the whole of France, where
popular support is divided almost equally.52

48
Such semi-general entrenchment is not a desirable solution from the perspective of some experts who
believe it has been used too often and undermines the Constitution’s coherence.
49
In June 2001, the National Assembly adopted a bill on local democracy, including a short section on
decentralisation.
50
The nationalists wish to poll only those who have resided on the island for a certain period of time, excluding
French civil servants. However, a referendum limited to Corsica poses problems of constitutionality for it would
amount to recognising a distinct Corsican people. A popular but non-binding consultation could eventually be
held (as for some overseas departments). Some opponents to the reforms have called for a dissolution of the
Corsican Assembly and new elections. This is also constitutionally impossible for the Assembly may be
dissolved by a decree of the French Government only in case of serious problems in functioning.
51
19% were against and 24% would have abstained in the voting at the Corsican Assembly in December 2000
on the government bill concerning Phase 1 (poll realised by Louis Harris Institute among 600 persons in
Corsica between 13 and 14 December 2000, published in Corsica, 3 January 2001). This poll was taken before
the bill was ‘watered down’ by the National Assembly.
52
59% were favourable to the power to adapt French laws under supervision of the Parliament (Phase 1) (30%
were against) but support amongst the French population was much lower concerning the power to adapt laws
without ratification by Parliament in Phase 2 (61% against, 34% in favour) (IFOP poll of 802 persons cited in
Le Monde, 25 July 2000). One year later, support amongst the French population had dropped sharply: in a
poll only concerning the draft law for Phase 1, 57% were against the power to adapt French laws in Phase 1.
However, 67% were in favour of generalised teaching of Corsican. 57% said the measures proposed in the
draft law were good for Corsica while only 46% believed they were good for the French Republic (BVALibération poll, Libération, 22 May 2001).
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Conclusion
Åland’s experience with autonomy is particularly relevant for Corsica for it represents a
successful solution to a minority conflict involving an insular territory in which the
minority identity is perceived as being under the threat of assimilatory influences from
the mainland. In both cases, self-determination was claimed (although Ålanders did not
want independence but reunion with Sweden). The complexity of the Corsican conflict
warranted a comprehensive solution; autonomy therefore seems a particularly wellsuited, flexible response.
While the Åland case has shown the great potential of autonomy as a mode of conflict
regulation, we have seen that success may also be attributed to the combination of
autonomy with other modes (e.g., bilateral conflict management) as well as to
favourable external conditions, many of which are lacking in Corsica. There are also
major differences between the two cases: there was a consensus among the population
of Åland as to what it wanted; and, due to Åland’s demilitarised status, it was decided
that this was a matter of international concern. Last but not least, the political culture in
the two cases is fundamentally different, with a tradition of negotiation and compromise
in the Åland case, but of violence and clientelism in Corsica. The attitudes of Finland and
France, too, were very different, as were the state frameworks within which autonomy
was established. Most important is the fact that autonomy was established at an early
stage of the Åland conflict. Whether the differences in the nature of the two conflicts and
the environment justified the use of such different modes of conflict regulation which
have yielded dramatically different results is hard to ascertain for the Corsican conflict
had considerably escalated by the time the 1991 Special Statute was proposed.
We are currently witnessing a slow recognition by France of diversity and an increased
openness to novel solutions, including a subject considered contrary to the founding
principles of the French Republic: autonomy. While autonomy is still, in principle, an
appropriate response to the Corsican conflict, the prospects that the proposals of 20 July
2000 will lead to its resolution are very mixed. The persistence of violence poses a
serious threat to implementation of the reforms as well as to the political future of Prime
Minister Jospin. If he loses the elections, there is a great chance that the process of
expanding Corsica’s autonomy will be laid to rest. While we must wait for the new
statute to assess the chances for durable conflict resolution, the hardest test for Corsica
is the experimental phase where little is being given away by the government yet much
is expected from Corsica. One thing is sure: no matter what the outcome of this new
attempt at conflict resolution, Corsica will remain a part of France for still some time to
come.
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Table 1: Application of Lapidoth’s ‘Autonomy Success Ingredients’
A

B

C

D

‘Success Ingredient’

Present in
Åland ?

Present in
Corsica (1991)?

1. A regime of autonomy should be
established with the consent of the
population to benefit from it.
2. The regime should be established with
the consent of the foreign state to which
the autonomous group may have an
ethnic or other affiliation.

Yes

No

Present in
Corsica
(July 2000)?
No

Yes

3. The regime should be beneficial for
both the state and the population of the
autonomous region.
4. The local population should be
permitted to enjoy the formal or symbolic
paraphernalia of self-determination.

Yes

N.A. (In the 19th
century, Italy could
have
been
considered
as
such.)
Yes

Yes

No

5. The division of powers should
defined as clearly as possible.

Yes,
as
result
several
revisions.

be

a
of

No

6. If activities of the central government
in spheres that are under its authority
directly affect the autonomous region, the
local authorities should, if possible, be
consulted.

Yes

7. Organ for cooperation between the
central
government
and
the
local
authorities.

Yes
(Åland
Delegation)

8. Modes and mechanisms for settling
disputes between the centre and the local
authorities, with a maximum of detail.

Yes

Partially
present
(Only judicial.)

9. Under certain circumstances, it may
be preferable to establish the autonomy in
stages (gradual transfer of powers and
perhaps also the territory involved).
10. Both the central government and the
autonomous authorities are based on
democratic regimes.

Yes

No

Yes

Partially
present
(Because
of
widespread violence
as well as fiscal and
electoral fraud in
Corsica.)
Partially
present
(The
Constitution
upholds
the
principles
of
equality and nondiscrimination.)

11. Guarantees for the respect of human
rights, including the principle of equality
and non-discrimination among all the
inhabitants. A minority that lives within an
ethnic group that has been granted
autonomy should enjoy minority rights.

Yes

39

Partially
present
(Article 26a on the
obligation
to
consult
the
Corsican Assembly
but its opinion is
non-binding.)
No

N.A.

Yes

No
(Teaching
of
Corsican to all children
is
important
symbolically,
though
less
so
if
not
mandatory.)
Yes
(Significant
improvement in the
law on Phase 1. In
Phase
2,
following
administrative
simplification, this task
should be easier.)
Partially present (see
previous).

No

Partially present (Only
judicial. Disputes may
also be mediated by
the Prefect (although
he is not neutral.)
Yes
(Two stages have been
defined.)
Partially present (see
previous).

Partially present (see
previous).
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12. A rather similar stage of economic
development and standard of living in the
autonomous region and in the state as a
whole may enhance the chance of
success.
13. If autonomy is established
limited period, the procedure
followed at the end of that period
be established. If possible, a
tentative options to be considered
stage should be drafted.

for a
to be
should
list of
at that

No (but yes on
individual
level,
since
personal
income
is
similar).
N.A.

14. If
the
autonomy
arrangement
includes a commitment to certain rules of
behaviour, it may be helpful if those rules
can be based on international norms.

Yes

15. Prevailing atmosphere of conciliation
and goodwill. This condition must be
generated by an energetic and sustained
effort to explain and to engage in patient
dialogue.

Yes

16. Autonomy should be established
before relations between the state and
the region deteriorate considerably.

Yes

No

No

N.A. (No further
step
beyond
autonomy
is
envisaged).

N.A. (No further step
beyond
Phase
2
envisaged, unlike for
New Caledonia which
will
gain
‘associate
state status’ in 10-15
years.)
No (see previous).

No (The conflict is
internal;
no
reference
to
international norms
possible.)
Partially present

Yes (low level
militarisation).

40

of

Yes. (Much effort by
both sides, especially
by the Prime Minister,
to show good will; but
does not apply to all
actors—Interior
Minister Chevènement
resigned
due
to
disagreements; some
Corsican deputies not
very
compromising
either.)
Unclear whether ‘too
late’.
(Chances
of
success might have
been greater if these
measures had been
proposed in 1991.)
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The Interrelationship between Individual Human Rights, Minority Rights and
the Right to Self-Determination and Its Importance for the Adequate Protection
of Linguistic Minorities
Kristin Henrard, University of Groningen, The Netherlands
Introduction
Since tensions involving language, language use and language rights are often a source
of problems in multinational states, it seems appropriate to focus on language rights
against the background of a theory regarding an adequate system of minority protection.
In order to do this, first of all in this article, the concept minority is elaborated upon,
including its potential relevance for multinational societies. Subsequently, the link
between an adequate system of minority protection on the one hand and conflict
prevention and/or resolution in multinational societies on the other hand is clarified. Prior
to the assessment of the respective contribution of individual human rights and the
current minority rights standards in relation to the protection of language rights, the two
basic principles of minority protection are highlighted as well as typical concerns of
linguistic minorities pertaining to language rights. The assessment will reveal that both
individual human rights and the current minority rights standards are important for the
protection of language rights of population groups in a multinational society, while the
latter take up the acquis of the former and further the right to identity of minorities.
Nevertheless, the degree of protection at the level of these two categories of rights
remains in many ways deficient. Therefore, it is finally argued that a qualified recognition
of a right to internal self-determination for minorities might very well increase that
protection in ways that improve opportunities for integration without assimilation of the
population groups concerned.
Definition of the Concept Minority and Application in a Multinational Setting
When focusing on minority protection, it seems important to clarify (to some extent) the
meaning of the concept minority. Although up until now there is no generally accepted
definition see inter alia Schulte-Tenckhoff and Ansbach 1995: 17; Thornberry 1991:
164), a review of several proposals of definition does reveal that there are certain
elements that recur, some of which are objective, others subjective. These elements
thus seem to be essential components of a definition of the concept minority.1
Among the objective elements, having ethnic, religious and linguistic characteristics
differing from the rest of the population of the state is self-evident.2 Secondly, a
numerical minority position is required; more specifically, the population group
concerned should be less numerous than the rest of the population of the state. This
numerical factor raises a couple of interesting questions, such as whether or not a
numerical threshold should be formulated, in the sense that for groups that consist of
two persons it would not be reasonable to grant them minority status (and the
concomitant rights). Nevertheless, it is quasi impossible to identify a strict numerical
threshold or even a minimum percentage vis-à-vis the rest of the population. Each
specific situation should indeed be judged on all its concrete characteristics, and it is
1
For an explicit enumeration of the so-called ‘essential components’ of a definition of the concept ‘minority’,
see inter alia Deschênes (1986: 289); Shaw (1992: 23-28); also Capotorti (1991: 5-15).
2
According to Capotorti (1991: 12), the objectively recognisable fact of having ethnic, religious and linguistic
characteristics should be the starting point of every effort to formulate a definition of the concept ‘minority’.
See also Ramaga (1992: 104-105).
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thus preferable to adopt a pragmatic approach in this respect (see inter alia Capotorti
1991: 12; Deschênes 1986: 269; Shaw 1992: 25). While it seems advisable not to
include a numerical threshold in a definition of the concept minority, the size of the
population groups arguably has implications for the respective degree of state
obligations, in line with considerations of proportionality or a so-called sliding scale
approach (inter alia De Varennes 1997b: 140; Gilbert 1992: 89; Ramaga 1993: 577).
Another interesting question is whether or not minorities can also be identified at a substate level, and thus in reference to the population of that sub-state unit, instead of the
population of the state. The United Nations Human Rights Committee has adopted a
rather restrictive attitude in this respect in that following its opinion in Ballantyne et al v
Canada it is not possible to consider a population group which constitutes the majority
nation-wide, a minority in a province (UN Human Rights Committee 1993). However, it
seems more appropriate to take into account which level of government has the
competence to make decisions of relevance to the population group concerned. To the
extent that a lower level of government has such competence, it makes sense to define
minorities at that level as well (inter alia Ramaga 1992: 109; Varady 1997: 13-14).
Although the most authoritative definitions do include a citizenship requirement
Capotorti 1991: 12; Deschênes 1986: 262-264; Thornberry 1991: 171), recently this
requirement has to face mounting criticism (see Shaw 1992: 26; Tomuschat 1983: 960962; Wolfrum 1993: 160-163). It is indeed all too easy for states to manipulate their
citizenship legislation so as to exclude certain population groups that would otherwise
qualify as minority (inter alia Thornberry 1993: 28-30). Furthermore is this requirement
problematic for the Roma (Gilbert 1992: 72), as well as when the borders of existing
states change due to secessions or associations. The Human Rights Committee has in
any event adopted a rather liberal stance in its General Comment on article 27 ICCPR
and in its General Comment on the position of Aliens under the Covenant in that it does
not require members of a minority group to be citizens of the state of residence. The
related requirement of having lasting ties with the country of residence is also
increasingly questioned. Not only is it very difficult to give a concrete content to this
requirement but it seems also unfair to ipso facto deny immigrant groups the status of
minority (Ramaga 1993: 580). The Human Rights Committee clearly considers lasting
ties irrelevant for the identification of a minority.
The final objective requirement is the one of non-dominance, excluding dominant
minority groups from the definition of minority. Obviously such dominant minorities
would not need minority rights (Capotorti 1991: 12, 96; also Ramaga 1992: 104), while
dominated majorities need much more than minority rights, more specifically selfdetermination and the right to rule themselves (Capotorti 1991: 12, 96; Thornberry
1993: 9).
On the subjective side, it is required that the population groups concerned should have
the wish to hold on to that separate identity, in community with the other members of
the group (Ermacora 1983: 300; Thornberry 1991: 165). Although population groups
that chose to assimilate should clearly not be considered minorities, this subjective
requirement should not be too demanding. Indeed, many reasons can explain a silence on
the part of a population group, including suppression by the authorities (Shaw 1992: 2728; Ramaga 1992: 115). It can therefore be argued that the mere continued existence of a
population group should be sufficient in itself.
In view of the preceding analysis the following working definition of the concept minority
can be suggested:
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A minority is a population group with ethnic, religious and linguistic
characteristics differing from the rest of the population, which is non-dominant,
numerically smaller than the rest of the population and has the wish to hold on
to its separate identity (Henrard 2000: 48).
Since the reference to ‘the rest of the population of the state’ does not need to be a
monolithic bloc, but can consist of several population groups, the concept minority can also
be applied in a multinational state without clear majority population (also Shaw 1992: 25).
In that case, all the distinctive population groups in the state are minorities in so far as
they are non-dominant and have the wish to hold on to their separate identity (even
implicitly) (Capotorti 1991: 96).
The Link between an Adequate Minority Protection and Conflict Prevention/
Resolution in Multinational Societies
An adequate system of minority protection in multinational states actually amounts to the
most appropriate accommodation of population diversity in these societies. This in turn
requires a neat balancing process so that all population groups consider themselves to be
reasonably accommodated. This can be achieved when policy makers acknowledge the
interrelation between individual human rights, minority rights and the right to selfdetermination.
Whereas I have set out this overall argument at length in my book, Devising an Adequate
System of Minority Protection: Individual Human Rights, Minority Rights and the Right to
Self-Determination (Henrard 2000), here language rights and the appropriate
accommodation of linguistic population diversity in a multinational state are focused upon.
Considering the link between an appropriate system of minority protection and the
accommodation of population diversity in multinational settings, minority protection
measures tend to contribute to the prevention of ethnic conflict and can also be used in
mechanisms of conflict resolution.
In this respect, the example of Macedonia comes to mind, in that the key elements of the
Macedonian peace agreement contained several minority protection provisions aimed at
integrating the Albanian minority, without assimilating it. Of specific relevance for the focus
of this paper on language rights were the agreements pertaining to the greater official use
of the Albanian language and the recognition of higher education in Albanian in
communities where ethnic Albanians comprise more than 20 percent of the population.
The Two Basic Principles of Minority Protection
A ‘full blown’ system of minority protection consists of a conglomerate of rules and
mechanisms enabling an effective integration of the relevant population groups, while
allowing them to retain their separate characteristics, or in other words ‘integration without
forced assimilation’. Such a system is based on two pillars or basic principles, namely the
prohibition of discrimination on the one hand, and measures designed to protect and
promote the separate identity of the minority groups on the other. Minority protection
sensu lato thus encompasses not only non-discrimination measures but also all kinds of
‘special’ measures designed to protect and promote the separate identity of minorities, the
latter being minority protection sensu strictu (Capotorti 1991: 40).
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The first pillar deals with rules that are expressions and further elaborations of the
prohibition of discrimination. Such rules guarantee formal equality and are at the same
time conducive to achieve substantive equality. They are, consequently, considered to be a
necessary prerequisite for the second pillar and its rules, which are actively geared towards
realising substantive equality. The second pillar thus assumes the existence of the first one
and builds on its acquis without contradicting it. Substantive or real equality can indeed
require differential treatment for people in different circumstances. For (members of)
minorities these rules would be focused on devising appropriate means to retain and
promote their distinctive characteristics, thus protecting them against forced assimilation
(Benoît-Rohmer 1996: 16; Thornberry 1993: 10).
The double track of minority protection (sensu lato) was expounded first by the Permanent
Court of International Justice in its advisory opinion regarding the minority schools of
Albania. The Court formulates the aim of the minority protection system of the League of
Nations as follows:
‘Secure for certain elements incorporated in a State, the population of which
differs from them in race, language or religion, the possibility of living peaceably
alongside that population and co-operating amicably with it, while at the same
time preserving the characteristics which distinguish them from the majority,
and satisfying the ensuing special needs.
In order to attain this object, two things were regarded as particularly
necessary ... The first is to ensure that nationals belonging to racial, religious or
linguistic minorities shall be placed in every respect on a footing of perfect
equality with the other nationals of the State. The second is to ensure for the
minority elements suitable means for the preservation of their racial
peculiarities, their traditions and their national characteristics.
These two requirements are indeed closely interlocked, for there would be no
true equality between a majority and a minority if the latter were deprived of
their own institutions, and were consequently compelled to renounce that which
constitutes the very essence of its being a minority.’ (Permanent Court of
International Justice 1935: 17)
This double track has also been taken up by the United Nations, already during the first
session (1947) of the UN Sub-Commission on the Prevention of Discrimination and the
Protection of Minorities.
Although ‘special’ measures for minorities are not entirely uncontroversial,3 it is currently
generally accepted that each system of minority protection should follow this double
approach. It is furthermore important to emphasise that both pillars, the non-discrimination
principle in all its manifestations and the measures of minority protection sensu strictu, can
be considered to be implementations of the equality principle. Both aspects of minority
protection (sensu lato) are indeed closely connected and intertwined because of their focus
on equality (Alfredsson 1993: 62; Capotorti 1991: 40-41; Humphrey 1986: 24-25;
Rodley 1995: 50-51).
At the same time, it should be emphasised that these special measures for members of
minorities have as their goal and limitation substantive or real equality so that they should
not amount to privileges, going beyond the requirements of substantive equality (UN
Secretary-General 1995). Furthermore, minority rights are not absolute and as the UN
Human Rights Committee (1981) has clarified in Lovelace v Canada, restrictions to minority

3

The book edited by Raikka (1996) is construed around the critical question ‘Do We Need Minority Rights?’
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rights are acceptable in so far as they have a reasonable and objective justification. The
latter criterion implies a balancing process and allows for the specific circumstances to be
taken into account. Indeed, the precise combination of measures and techniques used for
minority protection purposes should each time be as much as possible tailored to the
concrete circumstances and the concrete case (Capotorti 1986: 247-248; Sohn 1981:
271). The evaluation and weighing process of the respective interests do require a
sufficient critical attitude vis-à-vis the arguments and interests of the state.
Specific Concerns of Minorities Regarding Language Use
The point of departure regarding ‘languages’ is that the linguistic value of languages and
their relative political strength and importance are different matters. Whereas all languages
are linguistically equivalent, the speakers of the different languages are not equal in terms
of political power relations (Skutnabb-Kangas 1988: 12). These relations are manifested in
national policies regarding the official languages of a country. The need to have one specific
lingua franca for purposes of administrative efficiency plays in any event an important role.
This perception could indeed result in the de facto preponderance in a state's public life of a
language, which is not the mother tongue of the largest population group(s) (De Varennes
1997b: 167).
It can be argued that the pressure emanating from a linguistically dominant group is
considerable and that this would oblige states to take positive measures to protect the
other linguistic groups so as to abide by the requirements of substantive equality (Blair
1994: 7-9; Skutnabb-Kangas and Phillipson 1995: 89). This analysis can furthermore be
extended beyond the area of pure linguistics in that language promotion is directly related
to the realisation of socio-economic equality and to equitable political influence for the
groups concerned (Williams 1984: 215; De Varennes 1997b: 116).
Language is generally considered an important factor to evaluate the chances of survival of
minorities and their separate identity because of the symbolic investment in a language by
the group speaking and wanting to maintain it (Beloff 1987: 140). Language is an
important identity feature, which is intrinsic to or at least closely related to culture and
ethnicity (Reaume 1994: 127; Tabory 1980: 173; Vandyke 1985: 32). However,
language and culture are not completely co-existensive in that members of an ethnic group
can stop speaking the language without necessarily losing their ethnic identity (Edwards
1984: 283-284).
Typical demands of linguistic minorities4 concern the institutional foundations of cultural
reproduction and more specifically the use of minority languages in the (public) media, the
public education system and communications with public authorities and courts (Williams
1992: 112; also Tabory 1980: 212-214). The issue of names in the minority language and
the language of street names and other topographical indications are also quite emotionally
charged, and often constitute sensitive topics for both minorities and states, as the latter
are rather reluctant to make concessions in this regard (De Varennes 1997b: 152).5 The
expression ‘cultural reproduction’ reflects a connection between these issues and the right
4

Compare this enumeration with the issues dealt with in the Oslo Recommendations Regarding the Linguistic
Rights of National Minorities, made by a group of internationally recognised experts commissioned by the
Foundation on Inter-Ethnic Relations, which works for the High Commissioner on National Minorities of the
OSCE (The Oslo Recommendations, 1998), namely: names (including topographic indications), religion,
community life and NGOs, media, economic life, administrative authorities and public services, independent
national institutions, the judicial authorities and deprivation of liberty.
5
The only international document dealing explicitly with these issues is article 11 of the European Framework
Convention for the Protection of National Minorities which contains numerous internal qualifications and
loopholes (see also Benoît-Rohmer 1998: 46).
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to identity and more specifically the preservation of the minority identity since the former
would support or even guarantee the latter.
It seems useful to refer here also to the Oslo Recommendations regarding the Linguistic
Rights of National Minorities. These recommendations have been formulated by a group of
experts, which were consulted by the Foundation of Inter-Ethnic Relations at the request of
the High Commissioner on National Minorities (HCNM) of the OSCE. In the latter’s work as
‘instrument of conflict prevention at the earliest possible stage’ in the OSCE member states
(The Oslo Recommendations 1998: 1-3), the HCNM had noticed that the linguistic rights of
national minorities were a recurrent issue. It should be pointed out that whereas the
recommendations are framed in terms of linguistic rights of national minorities, it is
acknowledged that they ‘could potentially apply to other types of minorities (The Oslo
Recommendations 1998: 4). In any event, and as I argued elsewhere, the concepts
‘national minorities’ and ‘ethnic, religious and linguistic minorities’ cover more or less the
same load (Henrard 2000: 53-55).
The Oslo Recommendations (1998: 3-4) ‘attempt to clarify … the content of minority
language rights generally applicable in the situations in which the HCNM is involved’ and
presume compliance with all other human rights obligations. It should be emphasized
though, that these recommendations go beyond the list of explicit minority rights standards
and also draw progressive inferences from equality considerations and individual human
rights like the freedom of expression, as is clarified in the Explanatory Note to these
Recommendations. It is in any event clear that the Oslo Recommendations are meant to
deal with all the language rights of relevance to minorities. Nonetheless, it should be
acknowledged that in the formulation of the standards and especially in the Explanatory
Note a highly progressive stance is taken, which rather seems to reflect de lege ferenda
considerations than de lege lata standards.
The recommendations are divided in sections which correspond to the language related
issues which arise in practice and are even more extensive than the enumeration above
(The Oslo Recommendations 1998: 4). The themes pertaining to language use elaborated
upon by the recommendations are the following: names, religion, community life and
NGOs, the media, economic life, administrative authorities and public services, independent
national institutions, the judicial authorities and finally, deprivation of liberty (The Oslo
Recommendations 1998: 5-9).
As the struggles surrounding the Macedonian peace agreement demonstrated, the
recognition of a minority language as official language can have important symbolic
repercussions for the integration of the minority concerned and the larger project of nationbuilding. However, it should be emphasized that the status of an official language is neither
the only possible way of granting minority languages some kind of official recognition,6 nor
a panacea for all the demands of linguistic minorities, since ‘official language status does
not signal that the use of such language in a state is provided by law, ... the exact scope of
a right to use an official language can always be subjected to various limitations and
considerations’ (De Varennes 1997b: 166). This statement applies inter alia to states
where many of the languages spoken are given official status due to political
considerations, of which South Africa is a case in point.7

6
‘ … even where a minority language is not sufficiently important to the country as a whole to merit special
constitutional recognition, statutory or administrative provisions for the use of minority languages in certain
circumstances may be essential to the smooth functioning of government’ (Hannum 1991: 459).
7
Section 6 of the 1996 Constitution of South Africa recognizes 11 official languages: Afrikaans, English and 9
of the indigenous African languages.
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The demands of linguistic minorities should be evaluated against the principle of
substantive equality as that arguably requires a differential approach to linguistic regulation
depending on the circumstances. Language is undeniably a necessary component of almost
every service provided by public authorities. Consequently, members of linguistic minorities
are systematically put in an unequal and disadvantaged position regarding the enjoyment
of public services, when these are exclusively provided in the dominant language (De
Varennes 1997c: 1, 53; Hannum 1991: 459; also Vilfan 1993: 303-304; De Witte 1992:
58).
Considering that certain minority language rights are required by the principle of
substantive equality on the one hand, and the concern of states regarding ‘exaggerated’
demands on public funds on the other, a possible solution to the dilemma could be found in
the application of a sliding-scale approach (De Varennes 1997b: 169, 173).8 In view of its
proportionality considerations and its focus on the specific circumstances of each case, such
an approach would further the goals of substantive equality. Arguably, this approach would
not only be helpful regarding language use in communications with public authorities, but
also regarding language use in public media, education, topographical indications and
names, etc. Furthermore, since the specific circumstances should be taken into account in
the proposed approach to linguistic rights for minorities, the goal of substantive equality
would be pursued in a more effective way.
As is reflected in the Oslo Recommendations, the proportionality principle is generally
accepted as being crucial in the matter (The Oslo Recommendations 1998: 26-27, 29)
and can also be related to the dichotomy of considerations that are relevant for the
determination of language rights and more specifically the balance9 that should be
pursued in this regard. It would be commendable if states would guarantee certain
language rights for linguistic minorities as a token of tolerance and respect for their
separate identity. There is, however, a need for mutual co-operation between citizens,
irrespective of their belonging to linguistic minorities (cf. Tabory 1980: 222-223). This
co-operation depends in turn on open communication channels based on knowledge of a
common language.
In general, the determination of language rights for (members of) minorities can be
compared to the search of a just equilibrium between national unity on the one hand and
the accommodation of linguistic diversity on the other (De Varennes 1997a: 86).10
Although the goal to have a lingua franca is in se legitimate, that process should
nevertheless not wipe out linguistic differences (De Varennes 1997a: 87).11
The following factors (De Varennes 1997b: 87, 89, 93, 95, 99, 121; Blair 1994: 11),
none of which should be given absolute precedence, are potentially important for
8

‘… normally there is a compromise between rigid application of the equality principle and considerations of
practicality. What is sought is not parity with the majority language but such facilities for the use of the
minority language as are reasonable possible in the circumstances’ (Blair 1994: 11). Fishman (1995: 50) relies
in this respect on the principle of an ethnolinguistic democracy, which also turns around proportionality
considerations.
9
See inter alia the following authors who point out the need to look for the right balance between the pursuit
of unity and the accommodation of diversity: Eide (1995: 99); Hannum (1991: 460); Vandernoot (1997: 336).
10
See also De Varennes (1997: 91) who points out that ‘tied in with the issue of relative number of individuals
is geographic concentration, especially when one deals with progressively lower percentages of individuals’,
which seems to imply that it would not be unreasonable to use a minority language in public services even
when it is the language spoken by only very small linguistic groups as long as they are strongly concentrated in
a certain area.
11
See also The Oslo Recommendations (1998: 14), which clarify that the Recommendations propose an
approach ‘which encourages a balance between the right of persons belonging to national minorities to
maintain and develop their own identity, culture and language and the necessity of ensuring that they are able
to integrate into the wider society as full and equal members’.
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decisions concerning the regulation of language use in communication with public
authorities: demographic importance in combination with territorial concentration of the
linguistic groups, the limited human and financial resources of the state, the level and
type of government services or advantages (as this determines the degree of the
disadvantage concomitant to a certain language preference by the state for those
speaking a different mother tongue), the desirability of a common national language for
the state, related social, cultural and religious considerations, the desire to correct
oppressive state practices in the past, and the overarching demand that there should be
a proportional relation between the goals of a certain language policy and the means
used to achieve them. Arguably, several of these factors are equally relevant to the
determination of other language issues of importance to linguistic minorities. However, it
is advisable to be cautious regarding the factor of financial capacity of states, ‘since
'affordability' will often be a matter of interpretation, that is, of political will and
priorities’ (Blair 1994: 11).
Furthermore, it is appropriate to note that territorial decentralisation, forms of territorial
devolution of competencies, and especially forms of territorial autonomy, can amount to an
important form of minority protection, including for linguistic minorities. These techniques
would be especially relevant for minorities that are territorially concentrated because
members of such minorities could form a majority at a sub-level or, at least, have more
influence on government decisions. Bringing ‘government closer to the people’ could also
have positive repercussions for minority protection in general, albeit more indirectly (inter
alia De Varennes 1997a: 88; Mar-Molinero 1994: 324; Vilfan 1993: 312). Problems are
arguably more easily solved at lower levels of government because these are closer to the
population concerned and will be more inclined to accommodate the different religious,
linguistic and cultural traditions present at that level (inter alia Watts 1994: 3). The
devolution of cultural competencies to the sub-state level would then facilitate a firmer
bond between the local population and the concomitant level of society. Such a bond would
have positive repercussions for the interaction between the distinctive population groups at
that level and would protect the separate identities of the groups concerned in a rather
indirect but not less significant way.
Protection of Language Rights at the Level of Individual Human Rights?
Concerning individual human rights, I will focus my analysis on the European Convention
on Human Rights (ECHR) considering its standing as one of the most successful and farreaching protection systems for human rights. Regarding language rights in general, it
needs to be underlined that neither the ECHR nor the several additional protocols contain
many language rights.
The few articles which do include explicit provisions on language and language rights deal
with procedural and police related matters, namely articles 5 and 6 ECHR. Articles 5, § 2
and 6, § 3 (a) end (e), dealing respectively with the right to be informed of the reason for
one's arrest and of the nature and cause of charges and with the right to an interpreter in
court, refer only to a language understandable for the person concerned. Consequently,
these articles do not enshrine any right to be informed of these matters in the mother
tongue, let alone the language of choice (inter alia European Commission on Human Rights
[ECHR] 1986 and 1983).
Article 14 does imply a prohibition of discrimination on language grounds but the Court (as
the Commission) has seldom concluded to its violation in this respect. The Commission has
nevertheless explicitly acknowledged that the only more or less specific protection the
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Convention affords members of minorities would be provided by the prohibition of
discrimination in article 14 (inter alia ECHR 1979: 92-93).
Articles 5 and 6 do not really deal with full-blown language rights since their requirements
do not go beyond what is strictly necessary for the right of defence and the concomitant
requirement of procedural fairness. Consequently, the language provisions at issue do not
correspond to all the demands and desires of linguistic minorities. For example, someone
who understands the language of the court has no right to use his/her mother tongue or
language of choice in court proceedings, and this also applies to members of linguistic
minorities.
The jurisprudence of the Court and the Commission has furthermore underlined that article
14 cannot be used in combination with these articles to obtain recognition of such a right.
The linguistic prescriptions of articles 5 and 6 are considered as leges speciales of article 14
in that the former would determine the limit of the requirements of the non-discrimination
principle regarding language rights in procedural and police related matters (ECHR 1986;
also Council of Europe 1995: 4).
Article 6, § 1 guarantees a fair trial, and arguably also has a linguistic component for civil
trials but this would also be confined to ensuring that the person concerned can understand
the trial. The Commission (ECHR 1962) clarified this in Isop v Austria in which the
applicant, a member of the Slovene minority in Austria, argued that the state violates
article 6 in combination with article 14 because he is not allowed to use the Slovene
language in a civil court procedure. The Commission remarked that these two articles do
not guarantee the right to linguistic freedom for individuals in their relation with public
authorities, including the courts. The Commission's attitude in casu can possibly be
explained by the fact that the group of people speaking Slovene in Austria is relatively
small, making the exclusive use of German in the court system objectively justifiable and
thus not discriminatory (De Varennes 1997b: 178). However, such analysis does not take
into account the implications of possible relative concentrations of speakers of a minority
language in certain areas of the state, which could justify a more balanced approach.
Kamasinski v Austria (ECHR 1989) further underscores that the language rights in article 6
are merely designed to secure the right of defence and procedural equality. Despite the fact
that the applicant neither receives certain information nor the judgement itself in a
language which he understands, the Court concludes that article 6, § 3 (e) is not violated.
The Court deems it sufficient that a translation is given of documents in so far as that is
required to understand the case and to be able to defend oneself. The latter would be
achieved as the state assigns a lawyer who understands and masters both the language
used in court and the language of the person concerned (De Varennes 1997b: 179;
Gomien et al 1996: 168).
These two articles with explicit linguistic provisions have induced the Court and the
Commission to develop a steady line of jurisprudence that, a contrario, the Convention
would not guarantee a right to use a certain language in dealings with the authorities. This
is the case for the right to education (see below), the freedom of thought, conscience and
religion, and the freedom of expression (De Varennes 1997b: 73). There is also no right to
linguistic freedom in general administrative procedures vis-à-vis municipal authorities
(ECHR 1965), nor regarding language use in municipal councils and the so-called
‘Openbare Centra Voor Maatschappelijke Welzijn’ (Public Centres For Societal Well Being
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in Belgium, which form part of the Belgian social security system, where people can
apply for various allowances (ECHR 1986), nor regarding registration for elections.12
The Court has furthermore explicitly stated that article 3 of the first additional protocol to
the ECHR (election rights) does not have a linguistic component. Article 3 does not
guarantee an absolute right either so that certain limitations can legitimately be imposed
(ECHR 1987), such as the requirement that elected persons would take their oath in a
certain language (ECHR 1987). Furthermore, in Fryske nasjonale partij and others v
Netherlands, an obligation to register in a certain language was said to be legitimate in that
it would not amount to an interference with the rights enshrined in article 3 of the first
additional protocol (ECHR 1985). The Commission repeated in this decision that articles 9
and 10 do not guarantee linguistic freedom as such. In particular, these articles would not
guarantee the right to use the language of one's choice in administrative matters (ECHR
1985).
This line of jurisprudence clarifies and emphasises that the other articles of the Convention
cannot be relied upon to ensure certain language rights. According to the Commission in
Inhabitants of Alsemberg and Beersel v Belgium, no right to linguistic and cultural identity
can be inferred from articles 9 and 10. Consequently, the Commission found that the
parents' wish to have their linguistic culture predominate in the education of their children
is not part of the field of application of these two articles (ECHR 1963).
Furthermore, the Commission underlined in X v Austria that the Convention does not
include a right for linguistic minorities and that consequently the protection of their
members is limited to non-discrimination on the ground of association with a national
minority. The case concerns a linguistic census in Austria in which a member of the Slovene
minority is not able to express her association to a minority because her mother tongue is
German (ECHR 1979). According to the applicant, this situation would amount to a
degrading treatment prohibited by article 3, but the Commission dismissed the application
since the situation complained of would ‘fall outside the scope of the provisions of the
Convention and in particular article 3’ (ECHR 1979).
The preceding overview of the jurisprudence of the Court and the Commission regarding
language rights (with special attention to cases concerning members of linguistic
minorities) reveals that the degree to which the ECHR accommodates the wishes and
needs of (members of) linguistic minorities is minimal. The protection is indeed explicitly
limited to the implications of the non-discrimination principle, which is only one of the
pillars of a full-blown system of minority protection. As the following analysis will
demonstrate, a similar point can be made regarding the right to education.
The right to education and especially the way in which it is conceptualised is very important
for (members of) minorities. Education has not only an obvious qualification function but
also an important socialisation function, which refers to the passing on of certain values, a
certain culture etc.13 to the next generation. Several aspects of education have the
potential to contribute to the protection and promotion of the separate identity of
minorities. One of the most important of these aspects is the choice of the language(s) of
instruction.

12
ECHR 1985 See also De Varennes (1997: 41) who concludes that these cases underscore that the Court and
the Commission underline that the right to freedom of expression would not include the right to linguistic
freedom as regards administrative matters.
13
The European Court on Human Rights has made the double function of education explicit in its definition of
the concepts ‘teaching’ and ‘education’ in article 2 of the first additional protocol to the ECHR: ‘the education of
children is the whole process whereby, in any society, adults endeavour to transmit their beliefs, culture and
other values to the young, whereas teaching or instruction refers in particular to the transmission of knowledge
and to intellectual development’ (ECHR 1982).
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Although article 2 of the first additional protocol to the ECHR does not contain explicit
stances on this issue, the jurisprudence of the Court and the Commission provide quite a
number of clarifications.
The well-known Belgian Linguistics case was until recently the case most in point regarding
the possible linguistic aspects of the right to education and is consequently highly relevant
for linguistic minorities. The case concerns French-speaking persons living in the Dutch
linguistic region who contested the Belgian regulation regarding language in education,
which is based on the division of the country in four linguistic regions. The regulation entails
that public education in the linguistic region of the applicants can only be given in Dutch.
The diploma's of schools in that region which would provide education in another language
would not be officially recognised.14
The application is based on article 8, article 2 of the first additional protocol and article 14
in combination with the former two. The judgement includes quite a few interesting
statements regarding the right to education, but in the following analysis only those of
relevance for language rights will be discussed.
The Court underlines first of all that the first sentence of article 2 of the first additional
protocol (‘[n]o person shall be denied the right to education’) does not give any
indication about the language in which education should be provided for in order to
comply with the requirements of the right to education (ECHR 1968). The Court
postulates nevertheless that the right to education would not mean anything if it would
not imply the right to receive education in one of the official languages (ECHR 1968).
The Court thus focuses on the need for the rights guaranteed by the Convention to be
effective and interprets article 2 broadly by reading in conditions which are not explicitly
there.
The Court also remarks that the right to education does not in itself imply the right to
establish or receive subsidisation for schools offering education in the language of choice
(ECHR 1968; also De Varennes 1997a: 73; Dupuy 1995: 1008; Hillgruber and Jestaedt
1994: 25). The contracting states would have in general no obligation to finance private
educational institutions.
Furthermore, the duty on states to respect the right of parents to ensure such education
and teaching in conformity with their own religious and philosophical convictions ‘[i]n the
exercise of any functions which it assumes in relation to education’, would not imply that
the states have an obligation to accommodate the linguistic preferences of the parents
(ECHR 1968). Although this attitude is supported by the travaux préparatoires, the
jurisprudence of the Court does open the door for a more generous approach. In Campbell
and Cosans v UK (ECHR 1982), the Court has indeed defined ‘philosophical convictions’ as
‘such convictions as are worthy of respect in a democratic society ... and are not
incompatible with human dignity’ (ECHR 1982). In view of this definition, it would not be
too far fetched to argue that ‘the desire of parents, based on cultural and linguistic
association with an ethnic group, to have their children educated in their mother tongue’
should be accepted as such a conviction.15
The Court also holds that the Belgian regulation does (in general - one minor exception)
not amount to a violation of article 14 in combination with article 2 of the first additional

14
For an overview and explanation of the legal and constitutional regulations which were then applicable to the
applicants, see ECHR (1968).
15
See also footnote 64 in Hillgruber and Jestaedt (1994: 26).

51

The Global Review of Ethnopolitics
Vol. 1, no. 1, September 2001

protocol.16 The regulation on language in education and the concomitant differential
treatment have indeed, according to the Court, an objective and reasonable justification.
The challenged distinction is ‘in accordance with the law’ and also has a legitimate aim
namely ‘having all school institutions that are dependent on the State and are located in a
unilingual region provide their instruction in the primary language of that region’ (ECHR
1968, Hillgruber and Jestaedt1994: 26-27). Finally, the Court deems the means used to
reach this legitimate aim not disproportionate (ECHR 1968, Alen and Ergec 1998: 417418).
The Commission, however, had come to a different solution, and its attitude can be used
when formulating a critical remark concerning the Court's approach. Although the Court's
attitude underscores that the history and development of a national regulation should
also be taken into account when evaluating a difference in treatment, some criticism is
arguably justifiable. The Commission contended that the Belgian regulation has as its
goal ‘to prevent the spread, if not the maintenance even, in one region, of the language
and culture of the other region’ and also ‘to assimilate minorities against their will into
the language of their surroundings’ (ECHR 1968).17 Measures of forced assimilation of
(members of) minorities are, however, prohibited by international law18 and contradict
the basic values of tolerance, pluralism and broadmindedness, which are inherent in a
democratic society. The question is then whether and to what extent the Belgian regulation at issue, considered in the light of all the circumstances of the case, effectively
amounts to forced assimilation.19
Importantly, the Court seems to be moving away from its rigid stance with respect to
the protection of mother tongue education in its Cyprus v Turkey judgement of 10 May
2001 (European Court on Human Rights 2001). In that case the Court notes that
‘children of Greek-Cypriot parents in northern Cyprus wishing to pursue a secondary
education through the medium of the Greek language are obliged to transfer to schools
in the south, this facility being unavailable in the TRNC ever since the decision of the
Turkish-Cypriot authorities to abolish it’ (European Court on Human Rights 2001).
Although the Court at first seems to repeat its stance that the provision on the right to
education ‘does not specify the language in which education must be conducted in order
that the right to education be respected’ (European Court on Human Rights 2001), it
does conclude that ‘the failure of the TRNC authorities to make continuing provision for
[Greek-language schooling] at the secondary-school level must be considered in effect
to be a denial of the substance of the right at issue’ (European Court on Human Rights
2001). Indeed, it argues that because the children had already received their primary
schooling through the Greek medium of instruction, ‘[t]he authorities must no doubt be
aware that it is the wish of Greek-Cypriot parents that the schooling of their children be
completed through the medium of the Greek language’ (European Court on Human
Rights 2001). Consequently, it seems that because the authorities assumed
responsibility for the provision of Greek-language primary schooling, they have the
obligation to do the same for the secondary school level.

16

For an aspect of the Belgian regulation which is held to amount to a violation of the prohibition of
discrimination, see ECHR (1968).
17
For more criticisms on the judgement in the Belgian Linguistics Case, see Hillgruber and Jestaedt (1994: 2831).
18
Article 27 ICCPR is said to enshrine the right to identity for minorities and a strict prohibition of forced
assimilation. Although it is still contested whether or not article 27 would reflect customary international law, it
cannot be denied that it forms part of a treaty which is ratified by a lot of states. See also Thornberry (1991:
241-247).
19
For a discussion of the impact of article 27 ICCPR on the Belgian state structure and the territoriality
principle in light of the Carrefour judgement of the Court of Arbitration (no 54/96), see Henrard (1997: 782786).
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Even though this reasoning does not rely explicitly on the importance of mother tongue
education for the cognitive development of the students and related substantive equality
considerations, and although it does not read into the article on the right to education a
right to mother tongue education, it clearly attaches more weight to the parents'
convictions about the benefits of a certain medium of instruction and should thus be
welcomed. It is to be hoped that in subsequent jurisprudence the European Court on
Human Rights will further elaborate and enhance the protection of mother tongue
education for minorities.
Interim Conclusion
Despite the positive development in the jurisprudence of the European Court on Human
Rights pertaining to mother tongue education, it can still be argued that individual
human rights accommodate only to a very limited extent language rights adapted to the
special situation of minorities. Consequently, it is necessary to investigate to what extent
the current minority rights standards contribute to a protection of language rights.
Protection of Language Rights at the Level of Current Minority Rights
Standards?
Article 27 of the International Covenant on Civil and Political Rights (ICCPR)
The most basic international law provision on minority rights, Art 27 ICCPR, is very
vague in that the only explicit language right it contains reads as follows:
‘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 the
other members of their group - … to use their own language’.
On the basis of this provision itself it is not clear whether states would have positive
obligations to protect or promote languages or merely a negative obligation to abstain
from interfering with language use in the private sphere. Issues of relevance for
minorities concerning languages, like language use in courts, in education, in
communication with public authorities etc are not explicitly dealt with either.
The Human Rights Committee (HRC), the supervisory body to the ICCPR, in its General
Comment on article 27 only clarifies in a negative way the implications of article 27 (in
comparison to other articles of this Covenant). In paragraph 5.3 of this General
Comment the HRC sets out that:
‘the right of individuals belonging to a linguistic minority to use their language
among themselves, in private or in public, is distinct from other language rights
protected under the Covenant. In particular, it should be distinguished from the
general right to freedom of expression protected under article 19. The latter right
is available to all persons, irrespective of whether they belong to minorities or
not. Further, the right protected under article 27 should be distinguished from the
particular right which article 14, 3, f of the covenant confers on accused persons
to interpretation where they cannot understand or speak the language used in the
courts. Article 14, 3, f does not, in any circumstances, confer on accused persons
the right to use or speak the language of their choice in court proceedings.’
Consequently, article 27 does not seem to provide much extra protection related to the
individual human rights provisions regarding language use.

53

The Global Review of Ethnopolitics
Vol. 1, no. 1, September 2001

The 1992 UN Declaration on Minorities
The 1992 UN Declaration on the Rights of Persons belonging to National or Ethnic,
Religious and Linguistic Minorities is the first international instrument exclusively devoted
to the protection of minority rights. It contains a further specification of article 27 ICCPR,
while not being burdened by the restrictions inherent in this article (Thornberry 1993:
37; Spiliopoulou-Akermark 1997: 181). Although a Declaration is in se not legally
binding for UN member states, it does have a certain value as it is solemnly adopted by
resolutions in the General Assembly (Schulte-Tenckhoff and Ansbach 1995: 66).
However, it should be acknowledged that although the Declaration contains some more
elaborated standards in comparison to article 27, these are still rather vague and
furthermore formulated in such a cautious way that states can easily argue that they
comply (Benoît-Rohmer 1996: 23; Eide 1996: 7; Symonides 1995: 200). The use of
formulations like ‘wherever possible’, ‘when appropriate’, ‘adequate opportunities’
inevitably concedes a wide margin of appreciation to states (inter alia De Varennes
1997c: 4).
Nevertheless, the fact that explicit provisions are included on language and education
and that states are encouraged to adopt appropriate legislative and other measures to
protect the linguistic identity of minorities and to encourage the conditions for the
promotion of that identity20 are improvements vis-à-vis the individual human rights
regarding language (inter alia Duffar 1995: 1507; Packer 1996: 157). Still, although it is
indeed laudable that the Declaration acknowledges that state obligations go beyond
mere non-interference, its importance should not be overstated either since article 1
arguably mainly functions as a programmatic provision, giving a broad sense of direction
without indicating concrete requirements (De Varennes 1997c: 4). The other articles of
the Declaration do give some more guidance but, as already indicated, they remain too
vague and weak to be truly meaningful.
Whereas article 4, paragraph 3 of the Declaration on the right to education in and or of
the mother tongue for members of minorities seemingly takes up the acquis of the right
to education as individual human right and further tailors it to the specific needs of
minorities in that it deals explicitly with questions of language in education, this
provision is characterised by several weaknesses of formulation and qualifications.
Paragraph 3 includes the expression ‘wherever possible’, a qualification which may look
very reasonable but which can easily be abused by a government with a negative
predisposition towards minorities and their protection. It is in any event easy for states
to argue that they comply in that doing more would not be possible. Secondly, the
following weak construction is used to describe the states’ obligations: states are to
‘take appropriate measures so that … persons belonging to minorities have adequate
opportunities to …’. Furthermore, states are given the choice to take appropriate
measures to provide adequate possibilities of education either IN the mother tongue or
OF the mother tongue, entailing an even greater margin of appreciation for states.
UNESCO Convention on the Elimination of Discrimination in Education
Another international convention of relevance is the UNESCO Convention on the
Elimination of Discrimination in Education.21 Once again specific concerns of linguistic
20

See articles 1 and 4 of the UN Declaration on Minorities.
It should be emphasised that this is indeed the ‘first international convention adopted after 1945 which
contains provisions expressis verbis relating to the rights of persons belonging to minorities’ (Symonides 1995:
201).
21
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minorities are taken up and brought beyond the acquis of the individual human right to
education, but not in a sufficiently satisfactory way.
Article 2 (b) states for example that the establishment or maintenance of separate
educational institutions because of linguistic reasons does not amount to discrimination
in education as prohibited by the Convention (Thornberry 1991: 289). This provision
implies merely that states CAN allow separate educational institutions in certain
circumstances but does not oblige them.
In article 1(5) c, the contracting states do agree to allow members of national minorities
to establish and maintain – in certain circumstances - and under certain conditions,
their own educational institutions. However, this right of members of national minorities
is inter alia made dependent on the national educational policy and it is furthermore
explicitly stated that national sovereignty should not be prejudiced by the exercise of
this right. All in all, the numerous restrictions hedge rather heavily in the recognition of
the right in that in practice they enable the state to frustrate the operation of the clauses
referred to (Capotorti 1976: 8-9; Thornberry 1991: 290).
The 1990 Copenhagen Document of the OSCE
At the European level certain documents of the OSCE and of the Council of Europe
should be discussed in this respect.
Paragraph 34 of the 1990 Copenhagen Document of the OSCE is undoubtedly important
as it addresses two linguistic issues of special relevance for linguistic minorities, namely
language in education and language use in communication with public authorities.
However, this provision is a prime example of a provision with many escape clauses
(Hannum 1991: 1442), leaving a huge margin of discretion to states, and is formulated
as follows:
‘the participating states will endeavour to ensure that persons belonging to
national minorities, notwithstanding the need to learn the official language or
languages of the State concerned, have adequate opportunities for instruction OF
their mother tongue or IN their mother tongue, as well as, wherever possible and
necessary, for its use before public authorities, in conformity with applicable
national legislation.’
The Council of Europe Framework Convention for the Protection of National Minorities
At the level of the Council of Europe, two documents should be considered: the
Framework Convention for the Protection of National Minorities and the European
Charter for Regional or Minority Languages.
The Council of Europe's Framework Convention for the Protection of National Minorities
clearly demonstrates in what way individual human rights and minority rights are
interrelated for an adequate protection of human rights in general and also more
specifically for linguistic rights. Indeed, several articles of the Framework Convention
take up individual human rights of the ECHR which are of special relevance for minorities
(e.g., articles 7, 8, 9 and 12, § 3), while adding at times extra requirements because
they are essential for the purpose of safeguarding specific rights for minorities (e.g.,
article 9, §§ 2,3 and 4). The Convention also enshrines several minority rights, but each
time suitably circumscribed. The Framework Convention is undoubtedly very important
for minority protection purposes since it is the first international treaty with a
multilateral, general protection regime for minorities (Benoît-Rohmer 1998: 145).
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Nevertheless, it consists of vague programme declarations and includes several escape
clauses, thus granting states a wide margin of appreciation (Benoît-Rohmer 1996: 42,
50; Klebes 1995: 93-94).
Article 10 guarantees the right to use the minority language but its second paragraph,
concerning the right to use this language in communication with the public authorities is
very heavily qualified (Klebes 1995: 95; Benoît-Rohmer 1998: 139). Not only is the right
contingent on finding a high geographical concentration of members of the linguistic
minority required but it is also weakened by discretionary phrases like ‘where such a
request corresponds to a real need’ and ‘as far as possible’. The effective application of
this provision can thus be seriously questioned (Benoît-Rohmer 1998: 139).
Article 14 regarding the right to learn the minority language and being taught or
receiving instruction in a minority language, is equally cautiously formulated. Moreover,
the states appear not to have an obligation to take positive measures regarding the right
to learn the minority language. Particularly the right to instruction in a minority language
is very tentatively phrased in that states are not obliged but merely encouraged to
provide this service (inter alia Benoît-Rohmer 1996: 48-49). Together with the
requirement of territorial concentration, article 14, paragraph 2 also contains vague
conditions like ‘ as far as possible’ and ‘ within the framework of their education system’
.
The European Charter for Regional or Minority Languages of the Council of Europe
Finally, the European Charter for Regional or Minority Languages of the Council of
Europe has to be analysed. First of all, certain typical features of the Charter are to be
highlighted. It is first and foremost remarkable that the Charter does not grant any
rights to speakers of certain minority languages or to certain linguistic groups but is
focused on the languages themselves and thus on a recognition, protection and
promotion of multi-lingualism.22 Secondly, certain general principles in article 7 aside,
the contracting states can under certain minimum requirements chose their obligations à
la carte.23 For each subject matter the Charter contains several alternative state
obligations ranging from very weak to rather strong ones. Each state can even
determine for itself to what languages spoken in its territory the Charter will apply, thus
taking the state discretion very far (Benoît-Rohmer 1998: 146).
The states ratifying the Charter then commit themselves (to a greater or lesser extent)
to protect and promote the use of regional or minority languages in the domains of
education (article 8), Judicial authorities (article 9), Administrative authorities and public
services (article 10), Access to media (article 11) and also in the domains of cultural,
economic and social activities (articles 12 and 13).
It should in any event be pointed out that the Charter clearly aims in article 7 paragraph
2 at substantive equality since it underlines that ‘positive measures aimed at bringing
about greater equality between the users of regional or minority languages and the rest
of the population are not to be considered as discriminatory against the majority’ (Blair
1994: 58). The Charter does not only allow for such special measures but it also

22
The Definitions of article 1 clarify that the field of application of the Charter is limited to indigenous
languages and thus excludes the languages of immigrants. Blair remarks in this regard that: ‘the decision to
exclude such languages is clearly open to objections, especially as in some Western European Countries … they
are perceived as the greater problem’ (Blair 1994: 57).
23
For a strong criticism as regards this flexible approach of the European Charter in that it leaves so much
choice to the states, see De Varennes (1997a: 156).
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recognises that non-discrimination in itself does not tend to be sufficient to protect the
languages focused upon.
The actual contribution of the Charter to minority protection is moderated and balanced
in view of its high flexibility as regards the content of state obligations. The Explanatory
Report on the Charter reveals, however, that the states may not choose arbitrarily
between these options but have to do so ‘according to the situation of each language’.
Arguably this would tend to entail that ‘the larger the number of speakers of a certain
language and the more homogenous the regional population, the stronger the option
which should be adopted’ (Blair 1994: 59-60).
Interim Conclusion
The preceding analysis has revealed that minority rights undoubtedly contribute to
minority protection in that they take up the essence and achievements of the individual
human rights, while tailoring the ones of special relevance for minorities further to the
specific position of minorities and their ensuing needs. In this way, minority rights in
general and also those specifically dealing with language rights give further shape to the
right to identity of minorities and interrelate with the category of individual human rights
for the elaboration of an adequate system of minority protection. However, in several
respects the current standards on minority rights are deficient and disappointing, which
is mainly due to the extensive use of escape clauses and weak formulations, leaving too
much discretion to states.
Additional Benefit of a Qualified Recognition of a Right to Internal Selfdetermination for Minorities
A qualified recognition of a right to internal self-determination for minorities could
further improve the accommodation of the population diversity in a state, could enhance
the integration without assimilation of the distinctive minorities and could thus contribute
to conflict prevention and/or conflict resolution. In this regard it should be pointed out
that arguments based on the fundamental principle of international law regarding
territorial integrity of states, does not have any force regarding forms of internal selfdetermination for population groups within existing states in that internal selfdetermination – unlike external self-determination – does not have any impact on
territorial integrity of existing states as it is merely concerned with internal state
structures and institutions (inter alia Nowak 1992: 103).
There is an ongoing controversy about the exact meaning of the concept of ‘people’,
especially as it concerns the right to external self-determination. There is arguably a
tendency, however, to recognise a certain right to internal self-determination for
minorities. The findings of the Arbitration Commission for Yugoslavia established by EU
in 1991, more specifically in its second opinion of 11 January 1992 on the situation of
the Serbian minorities in Croatia and Bosnia, confirms this. Although that minority would
not have the right to secede and join Serbia, the Commission’s reasoning reveals that
the right to self-determination is not non-existent for the population group concerned.
The Commission underscores that self-determination is not exclusively a principle of
state-creation, but that it is also a fundamental and basic principle of the state and its
organisation and structure as such, and is more specifically designed to protect the
separate (including linguistic) identities of the various population groups in a state
through granting them a certain (legal) status (see also Musgrave 1997: 170-171).
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Forms of internal self-determination that have been granted to minorities include forms
of territorial autonomy, like decentralisation, federalism, and personal autonomy.
Conclusion
The relative contribution of individual human rights and minority rights to an adequate
protection of language rights of minorities has been evaluated against the background of
the two basic principles of minority protection and the typical concerns of linguistic
minorities pertaining to language rights. The assessment reveals that both individual
human rights and the current minority rights standards are important for the protection
of language rights of minorities, while the latter take up the acquis of the former and
further the right to identity of minorities. Nevertheless, the degree of protection at the
level of these two categories of rights remains in many ways deficient. Therefore, a
qualified recognition of a right to internal self-determination for minorities might very
well increase the level of protection in a way that improves integration without
assimilation of the population groups concerned.
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PRACTITIONER’S CORNER
How Public Opinion Polls Were Used in Support of the Northern Ireland Peace
Process1
Colin Irwin,2Institute of Irish Studies, The Queen’s University of Belfast,
Introduction
Eight surveys of public opinion were conducted in support of the Northern Ireland peace
process between April 1996 and May 2000. Critically, the questions for seven of these
polls were drafted and agreed with the co-operation of party negotiators to enhance the
peace process by increasing party inclusiveness, developing issues and language, testing
party policies, helping to set deadlines and increase the overall transparency of
negotiations through the publication of technical analysis and media reports. This paper
briefly reviews the principle findings of these polls; their role in the political development
and implementation of the Belfast Agreement; the qualitative and quantitative methods
used; and finally how the lessons from this work might now be applied to the resolution
of conflicts elsewhere.
The Northern Ireland Peace Polls3
Poll 1 - Peace Building and Public Policy4
The first poll was conducted as a piece of pure research that explored various policy
options for improving relations between the two communities in Northern Ireland. Topics
covered included: housing, education, parades, Irish language, policing and political
development. As far as the peace process was concerned, the poll demonstrated the
validity of the methods, the independence of the research and the value of publication in
the popular press. Subsequently, the political parties elected to take part in the
Stormont Talks all agreed to participate in a similar program of research to address the
problems they had to resolve.
Poll 2 - After the Elections5
The second poll was conducted in March and published in April 1997 to help set a
context for an invigorated Talks process after the May Parliamentary elections in the UK.
Some general problems were dealt with as well as procedural questions about
decommissioning and the participation of parties with paramilitary associations. In
general, the electorate wanted All Party Talks with a minimum of preconditions. Sinn
Féin were subsequently allowed into the Talks by the new Labour government after the
May elections.
Poll 3 - The Stormont Talks6
The Democratic Unionist Party (DUP) and United Kingdom Unionist Party (UKUP) said
they would not stay in the Talks with Sinn Féin present and the Ulster Unionist Party
(UUP) said they would consult with the ‘grass roots’ of their party before deciding if they
would stay in or not. If they had walked away from the Talks, the negotiations would
1
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have collapsed with no Unionist participation. The third poll, conducted in September
1997, demonstrated public support for the peace process and for continued Unionist
participation. The Ulster Unionists subsequently decided to stay in the talks, but refused
to engage in ‘face to face’ negotiations with Sinn Féin.
Poll 4 - In Search of a Settlement7
While all these political negotiations were going on and the official Talks were stuck on
procedural issues, all the parties continued to negotiate substantive issues through the
public opinion poll process. Thus, in December 1997, a fourth poll was conducted on all
the substantive issues and was published in January 1998 in an effort to move the Talks
process forward. After increased violence over the Christmas period, this effort proved
to be successful and most of the parties started to negotiate in earnest with the
exception of Sinn Féin, who held firm to a ‘non-partitionist’ settlement that excluded the
possibility of a regional assembly for Northern Ireland.
Poll 5 - A Comprehensive Settlement8
With the DUP and UKUP outside the Talks and Sinn Féin not willing to actively negotiate,
a test ‘package’ was agreed by the remaining seven parties and a survey conducted in
March 1998. The poll also included alternatives put forward by the DUP, UKUP and Sinn
Féin. This survey of public opinion proved to be critical as it demonstrated the lack of
cross party support for the extreme Unionist and Republican proposals while the center
ground settlement agreed to by the seven remaining parties could win support if put to
the people of Northern Ireland in a referendum. Subsequently, on 22 May 1998, seventy
one percent of the population voted in favour of the Belfast Agreement.
Poll 6 - Implementation of the Belfast Agreement9
The details of the new institutions of government were agreed in a vote of the New
Northern Ireland Assembly on 16 February 1999, but the Unionists refused to sit in an
Executive with Sinn Féin prior to decommissioning. In an effort to overcome these
difficulties, a poll was conducted in collaboration with the Assembly parties representing
the principal paramilitary groups - Sinn Féin and the Progressive Unionist Party (PUP).
The results were published on 3 and 4 March 1999. Over 90% of the people of Northern
Ireland wanted the peace process to succeed and were willing to have their political
representatives reach an accommodation to achieve this outcome.
Poll 7 - The Mitchell Review10
Unfortunately, the negotiations of that summer failed with the Unionists refusing to take
up their ministerial posts in the absence of a hand-over of weapons. Faced with a
political ‘stand off’, Senator George Mitchell was persuaded to undertake a review, and
another poll was conducted in support of these negotiations. It did not produce any
remarkably new results, but on this occasion all the pro-agreement parties were
involved. Critically, the Ulster Unionists now took the results of the poll seriously and a
‘step by step’ program for implementation was agreed.
Poll 8 - The Future of the Peace Process11
Although the Mitchell Review moved the Northern Ireland peace process forward by
creating conditions in which the Executive could be established, the hardening of both
Ulster Unionist and IRA attitudes towards the question of decommissioning forced a
suspension of the Executive in February of 2000. In addition to repeating all the
7
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contextual peace process questions asked in the Mitchell Review poll, the most recent in
this series of polls also tested the two governments’ new proposals for decommissioning
that entailed ‘placing arms beyond use’. The poll demonstrated grass roots Ulster
Unionist support for these new proposals, and the Ulster Unionist Council subsequently
voted to take their party back into government with Sinn Féin.
The public opinion polls, although the most visible aspect of this approach to conflict
resolution, were not an end in themselves, the process of poll making was equally
important. As a program of independent research, the parties were encouraged to take
the drafting of the questions, the timing of the polls and the publication of the results in
any direction that they believed would be helpful to the advancement of the peace
process. It was a collective enterprise that they could use as they saw fit until the new
institutions of government created under the terms of the Belfast Agreement would
render such work superfluous to political requirements.
Polling as Peace-Building
Effective peace-building requires the re-establishment of all those elements of a society
that make it a functioning success. In the first instance, an absence of dialogue between
the conflicting parties must be replaced with reliable channels of communication that can
facilitate an honest discourse on all the issues that lie at the heart of the conflict.
Secondly, once the talking has begun in earnest, discussion must lead to real
negotiations and decision making on each element of an agreement that provides
remedies for every failed social practice and inoperative political institution. Finally, once
the agreement is reached, it must be implemented in full, with as much rigor, care and
attention to success as the negotiations themselves. Peace-building requires both
vigilance and patience and in this the support of all of the elements of the society and
the international community must be encouraged to play a constructive role if a return
to violence and war is to be avoided.
The Northern Ireland peace polls were used to enhance all of these essential processes
by helping to establish real dialogue and effective communications; explore problems
and their solutions; define the critical issues and associated questions; and last, but by
no means least, help to keep the peace process on track by facilitating a discourse in
which the society as a whole could play a part in the decision making process. But the
emphasis here is on ‘enhance’ and ‘help’. Public opinion polls alone can not bring about
change. They can only assist and facilitate in a process that must, in the end, be done
by the people and their elected representatives. Here is a list of some practical ‘Dos and
Don’ts’ that came out of the Northern Ireland peace polls:
Some Practical ‘Dos And Don’ts’
•
•
•
•
•
•

Cover all major aspects of social and political life affected by public institutions
and government departments.
Put together an interdisciplinary research team as required.
Encourage key decision makers to become involved in drafting the questions and
designing the methodology.
If politicians disagree with the results, invite them to help design the next survey
to their satisfaction.
Undertake a program of pure research to demonstrate the independence and
validity of the work.
Do not exclude any serious parties.
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•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•

If the large established parties do not show willingness, try the small centre
parties first.
Secure independent funding.
Start with some simple confidence building questions.
Deal with procedural and then substantive issues.
Try to eliminate extreme options as well as finding common ground.
It is worth noting that several questions that had been drafted and agreed could
not be run in some polls for lack of space. This was not entirely a bad thing as it
provided a working foundation for later polls.
Systematically deal with all preconditions and objections to a peace process –
people generally want ‘jaw jaw’ in preference to ‘war war’.
Do not avoid sensitive issues because others might take on those same questions
in a less helpful way that is potentially more damaging.
Give ‘the people’ every opportunity to exercise their democratic franchise – they
like it – and the results should send a message to their elected politicians.
Devise questions that can produce a ranking of the major problems in a conflict
and their potential solutions.
Develop questions that include all of the potential elements of a final agreement.
Do not be put off by complexity. The people living with a conflict often have a very
sophisticated understanding of that conflict.
Use a method of analysis that reflects the voting procedures used in the
negotiations proper.
Test comprehensive agreements as a ‘package’ as many of its problematic
elements will be acceptable as part of a balanced settlement.
‘Underline’ the politically unacceptable alternatives to a comprehensive settlement
when it is opportune to do so.
Timing is of the essence. For example, the ‘Comprehensive Settlement’ poll would
have been almost useless if run months before the parties were ready to ‘cut a
deal’ or the day after the talks collapsed!
Try to retain control over funding so that the parties involved with the polls will
not be able to exercise a veto if they think the work is not going to go their way.
Don’t use public opinion polls to renegotiate agreements.
Don’t assume the work is over once the deal is signed, particularly if many of the
issues raised in the research are not dealt with in the agreement!
Even when a very difficult decision has to be made, try and include all the critical
parties to that decision - however difficult that makes the work.
When key players refuse to negotiate, use neutral parties to feed in constructive
suggestions.
When key players introduce questions designed to produce an unhelpful result,
get neutral parties to critique the value of such questions.
Design and run ‘cold shower’ questions when the point of ‘do it or lose it’ is
reached.
When support for running a public opinion poll is ‘mixed’, consult widely and do
not be afraid to temporarily poll against the wishes of some parties.
Have an experienced board or advisory group at hand to back up difficult polling
decisions.
Review the work done and progress made when it is opportune to do so.
Let the parties decide when to run the last poll.
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The Drafting of Consensus
Perhaps the single most important feature of the Northern Ireland peace polls was the
participation of the parties to the Stormont Talks in their design and, in particular, their
collective agreement of the questions being asked. But this consensus was not arrived at
easily. It required the development of both new styles of questions and methods of
working with party negotiators through successive drafts that facilitated the anonymous
exploration of all possible solutions to problems. The success of the polls was totally
dependent on the success of this qualitative dimension of the research. The computer
operator’s dictum ‘garbage in - garbage out’ applies equally to the work undertaken here
and its corollary ‘carefully phrased and thoughtful question in - relevant and useful
solution to problem out’ was the objective that had to be achieved. The value of the
public opinion surveys was a direct function of the care and attention given to asking the
right questions and it was to this end that the greatest resources were applied. Running
a poll would normally take several weeks while the design of the questionnaire would
often take as many months. In practice, the work undertaken to produce an acceptable
draft questionnaire went through the following stages:
1. A letter was sent out to all parties inviting them to participate in the design and
running of a public opinion poll in support of the peace process.
2. At an initial meeting with party officers a party negotiator would be assigned to the
task and issues relating to methods, topics, timing and publication would be discussed.
3. An outline or ‘first draft’ questionnaire would be sent out to the party contacts for
discussion purposes with a covering letter that summarised the views of parties with
regard to methods, topics, timing and publication. This letter would also contain a list of
the party contacts so that they would be free to discuss any matters arising with each
other.
4. The second and subsequent meetings with party representatives would review the
draft questionnaire to register party requests for changes and additions.
5. The third and subsequent letter and draft questionnaire noted all requests for changes
and additions. For the sake of clarity footnotes would be removed relating to previous
drafts so that all notes referred only to current alterations.
6. When the questionnaire started to ‘stabilise’ it would be sent out for pre-testing to
identify fieldwork difficulties relating to problems of comprehension and length. The
parties were notified that this stage in the work had been reached and that they should
identify any final changes they might like as well as indicating which questions could
possibly be left out to be dealt with in a later poll if so required.
7. Final changes were made by those running the poll on the evidence of objective
fieldwork tests. These changes were noted in the final draft which was sent to all the
parties with a covering letter detailing the survey research schedule and publication
date.
8. From this point onwards, parties were not permitted to interfere in any way with the
program of research, analysis of data and publication. However, they did receive full
statistical reports and were free to make criticisms of the findings if they so wished.
Frequently the work of drafting questions went down ‘blind alleys’, became pedantic or
even party personal, occasionally leading to frustrations and recriminations. At such
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times, the drafting became more than just an intellectual exercise designed to find
solutions to social and political problems. It was also a medium through which all
matters of concern could be raised and commented on, and if the matter could not be
resolved privately, then the issue could still be tested before the arbiter of public
opinion. But when it was done and everyone had had their say, the results were taken
seriously and did affect the decision making process because the questions asked were
the ones the parties wanted answers to.
The Calculus of Agreement
The Northern Ireland peace polls were undertaken with the expressed intention of
mapping out the details of a settlement or implementation arrangements that the
politicians and their supporters could live with. Different types of questions can be
drafted to achieve different positive outcomes. They can be used to build confidence in
the peace process, prioritise problems and solutions, eliminate extreme positions, map
out common ground and areas of compromise and test comprehensive agreements as
packages. Some of these questions were very simple requiring just ‘Yes/No’ answers,
while others were very complex because they contained many parts or began with an
extensive preamble that was provided to allow the person being interviewed an
opportunity to give an informed response. In consultation with the parties, a five-point
scale was devised in which the person being interviewed would be asked if a certain
option was ‘Essential’, ‘Desirable’, ‘Acceptable’, ‘Tolerable’ or ‘Unacceptable’. Working
definitions for these terms were agreed by all the parties and were presented to the
interviewee, in the ‘Search for a Settlement’ poll, as follows:
‘Most of the remainder of this questionnaire will present you with various options on
what could be the different parts of a settlement.
For each option you will be asked to indicate which ones you consider to be
‘Essential’, ‘Desirable’, ‘Acceptable’, ‘Tolerable’ or ‘Unacceptable’.
For the purposes of this poll ‘Essential’, ‘Desirable’, ‘Acceptable’, ‘Tolerable’ and
‘Unacceptable’ mean:
‘Essential’ - You believe this option is a necessary part of a lasting settlement and
should be implemented under any circumstances.
‘Desirable’ - This option is not what you would consider to be ‘Essential’, but you
think this option, or something very similar to it, is a good idea and should be put into
practice.
‘Acceptable’ - This option is not what you would consider to be ‘Desirable’, if you
were given a choice, but you could certainly ‘live with it’.
‘Tolerable’ - This option is not what you want. But, as part of a lasting settlement for
Northern Ireland, you would be willing to put up with it.
‘Unacceptable’ - This option is completely unacceptable under any circumstances.
You would not accept it, even as part of a lasting settlement.
You may use each of the terms ‘Essential’, ‘Desirable’, ‘Acceptable’, ‘Tolerable’ and
‘Unacceptable’ as many times as you wish in each question.’
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For example the first question in one of the polls that included a section on human rights
was written as follows:
Protecting the Rights of the People of Northern Ireland
The European Convention on Human Rights
The European Convention on Human Rights protects individuals by guaranteeing each
person:
The right ...
To life.
Not to be tortured or subjected to inhuman or degrading treatment.
To protection from slavery or forced work.
Not to be unlawfully arrested or detained.
To a fair trial.
To freedom of belief and expression.
To free association.
To privacy and family life.
Not to be discriminated against.
To a remedy for breaches of human rights.
The new Labour government plan to introduce this Convention into the domestic law of
the United Kingdom of Great Britain and Northern Ireland. This will allow any complaints
regarding failures to meet these minimum standards to be heard by courts in the UK and
Northern Ireland. Do you think this is ‘Essential’, ‘Desirable’, ‘Acceptable’, ‘Tolerable’ or
‘Unacceptable’.
Essential Desirable

Acceptable

Tolerable

Unacceptable

The European Convention on Human Rights
should be part of the domestic law of Northern
Ireland.

The analysis of these questions was undertaken using a variant of the voting system
used in the talks themselves. ‘Sufficient Consensus’ requires that a majority from
each community agree the final settlement (50 per cent + one of Nationalists and 50
Figure 1. Protestant and Catholic support for the Option ‘The European Convention
on Human Rights should be a part of the domestic law of Northern Ireland’.
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per cent + one of Unionists). In the poll, if more than 50 per cent from each community
considered an option ‘Essential’, ‘Desirable’, ‘Acceptable’, or ‘Tolerable’, then it was a
potential ‘winner’, but if more than 50 per cent considered an option ‘Unacceptable’,
then that option was considered problematic. It might have to be discarded or ‘horse
traded’ for another ‘Unacceptable’ option. Thus, the results for the above question on
human rights can be presented as illustrated in Figure 1.
In addition to hundreds of questions and options drafted in this way, some very simple
‘Yes/No’ questions were also used with the expressed intention of producing a headline
in the local press. For example, ‘Do you want the Belfast Agreement to work?’ - 93 per
cent said ‘Yes’. This question was asked in the last three polls and got a headline and
front-page story in the Belfast Telegraph on 3 March 1999. However, this simple
question was preceded by a more complex one that asked the person being interviewed
which elements of the Belfast Agreement they considered to be ‘Very Important’
‘Important’, ‘Of Some Importance’, ‘Of Little Importance’ or ‘Of No Importance’ at all. In
previous polls, people had similarly been asked how ‘Significant’ they considered various
causes of ‘The Troubles’ to be and how ‘Important’ they thought various steps were for
resolving these problems. Then, by simply taking the percentage response to the first
option ‘Very Significant’ and ranking the results in order of the perceived causes of ‘The
Troubles’, for Protestants and Catholics respectively, Table 1 was produced. This
methodology objectively presented the major concerns of the two communities that
needed to be dealt with if the Belfast Agreement was to translate into a successful peace
process. There can be no doubt that a very great deal has been accomplished but,
clearly, the Northern Ireland peace process still has quite a long way to go.12
Table 1 Protestant and Catholic perceptions of the causes of ‘The Troubles’
Protestant
1st
2nd
3rd
4th
5th
6th
7th
8th
9th
10th
11th
12th
13th

12

The Irish Republican Army and
their use of violence.
All paramilitary groups and their
use of violence.
The failure of government and the
security forces to deal with
terrorism.
The Republic’s territorial claim on
Northern Ireland.
The Loyalist paramilitaries and
their use of violence.
The Republic of Ireland’s
involvement in Northern Ireland.
The failures of Northern Ireland
politicians.
Unaccountable and secretive
government.
A lack of respect for the people of
the ‘other’ tradition.
The sectarian division of Northern
Ireland politics.
The prominent role of the Roman
Catholic Church.

Very
Significant
87%
67%
56%
53%
53%
42%
31%
31%
30%
30%
29%

Segregated education.

25%

Segregated public housing.

22%

Irwin (2001a-c).
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Catholic
The Lack of equality and
continued discrimination.
The sectarian division of
Northern Ireland politics.
The failure to provide a police
service acceptable to all.
The failures of Northern Ireland
politicians.
A lack of respect for the people
of the ‘other’ tradition.
The Loyalist paramilitaries and
their use of violence.
All paramilitary groups and their
use of violence.
Unaccountable and secretive
government.
The continued British presence
on the island of Ireland.
The British Army and their use of
violence.
The Irish Republican Army and
their use of violence.
The failure of government and
the security forces to deal with
terrorism.
Segregated public housing.

Very
Significant
71%
66%
62%
59%
57%
57%
56%
52%
51%
48%
45%
34%
33%
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14th
15th
16th
17th
18th
19th

The Lack of equality and continued
discrimination.
The British Government’s pursuit
of a political settlement.
The continued British presence on
the island of Ireland.
The ‘Established Church’ in Britain
and the Orange Order.
The failure to provide a police
service acceptable to all.
The British Army and their use of
violence.

21%
20%
17%
14%
9%
6%

Segregated education.
The British Government’s pursuit
of a political settlement.
The Republic’s territorial claim
on Northern Ireland.
The ‘Established Church’ in
Britain and the Orange Order.
The Republic of Ireland’s
involvement in Northern Ireland.
The prominent role of the Roman
Catholic Church.

31%
23%
21%
21%
16%
10%

Conclusion
In principle it is to be hoped that the methods reviewed here can be applied to assist
any society that has fallen victim to a break down of constructive democratic dialogue
and effective decision-making processes. In practice, these methods would be difficult to
use where basic rights to freedom of speech and association are not available. But then
again there are perhaps tens or even hundreds of situations around the world where the
methods used here could be applied with the intention and hope of saving lives13 and
perhaps hundreds or even thousands of situations around the world where less extreme
situations could benefit from similar efforts with a view to preventing social harm.14
Wherever conflicts of interest between groups, communities, peoples and states are not
being resolved for a lack of effective dialogue, decision making and social and political
action, perhaps the methods described here should at least be tried.
With this point in mind, a ‘peace polls check list’, derived from the Northern Ireland
experience, is given below. It is intended to be a practical place from which to make a
start. Hopefully, in time, others will refine and add to it. With the collaboration of willing
students to undertake the interviews, a personal computer to process the results, and
access to the internet for publication almost any social scientist could replicate the
methods used in Northern Ireland in an effort to sow the seeds of their own peace
process. With greater resources and appropriate political support it must be hoped that
peace itself could be an achievable goal.
Peace Polls Check List
General Research Background
•
•
•
•
•
•
•
•
13
14

Which Universities in the region have strong social science departments?
Which academics have experience with surveys of public opinion in the region and
have an interest in a peace process?
Which academics could give additional support from departments of politics, law,
social geography, languages, media studies and so on?
Which NGOs and IGOs have an interest in the region and could give financial and
research policy support?
Which market research companies operate in the region and have undertaken
polls amongst the relevant communities?
What polling has been done on a peace process?
What is the demographic profile of the relevant groups to the conflict in terms of
total population, social geography, language, education, age and so on?
Which newspapers are pro-peace process?

For reviews of violent conflicts around the world see Schmid (1997), and Harff and Gurr (1998).
For a review of group conflicts in general see Minority Rights Group (1997).
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•

Which newspapers have a cross community readership and/or will sometimes
publish reports in cooperation with newspapers from other communities?

General Research Action
•

Design, run and publish a public opinion poll on confidence building measures, the
desire of the people for a negotiated settlement and some initial suggestions for
an agreement from as wide a range of political perspectives as is possible.

Applied Research Background
•
•
•
•
•

Which political parties have a democratic mandate?
Which political parties represent radical, moderate and center polices?
Which political parties represent groups in conflict?
Which political parties are essential to a successful peace process?
Contact the parties that must make the peace and the parties who are willing to
do most to achieve peace and invite them all to participate in a program of polling
research in support of a peace process.

Applied Research Action
•
•
•
•

Agree a program of polling research with these parties including: topics to be
dealt with, methods (sample structure, size, distribution, languages to be used
and so on), research ethics, timing and publication.
In cooperation with the parties test all options for confidence building measures,
problems and solutions, procedural and substantive matters, and contextual
concerns of the public in relation to the conflict - all as may be required.
Publish results in the popular press, on the internet and in detailed reports to the
parties and relevant IGOs, NGOs and governments who can, and hopefully will,
give political and economic support to a peace process.
Continue to give support to the parties until the implementation of an agreement
is well advanced, the reformed institutions are functioning as planned and most of
the more difficult problems identified in the research have been dealt with.
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Gender, Conflict and Nationalism
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Gender, Peace and Conflict
Inger Skjelsbeak and Dan Smith (eds.)
Sage, 2001
HBK: ISBN: 0761968520 £ 55.00
PBK: ISBN: 0761968539 £ 18.99
pp. 240
To say that there has been a recent renewal of interest in all aspects of nationalism and
ethnicity is by now almost a cliché. The long-standing concern over the nature and
origins of nations, states and ethnic groups and the definition of the differences and
interrelationships between them has generated a series of classic studies. These have
been supplemented over the last ten years by a proliferation of material reflecting the
upsurge in violent conflicts where national or ethnic identity is seen as a major causal
factor. Such recent literature has taken many forms and addressed a wide range of
concerns including the problems of specific geographical regions and the perspectives of
particular interest groups. Amongst these have been a growing number of examinations
of the ways in which women’s experiences can be related to both the theoretical analysis
of nationalism and ethnicity and its practical manifestations and impact.
These two edited collections bring together a fairly representative cross section of such
material. Under the title Gender, Peace and Conflict, Inger Skjelsbeak and Dan Smith
have edited a set of papers, which were originally presented at an Expert Group Meeting
jointly organised by the United Nations Division for the Advancement of Women (DAW)
and the International Peace Research Institute Oslo (PRIO). This was held in 1996 in
Santo Domingo and aimed primarily to examine gender difference in approaches to
conflict resolution and political decision-making. The result is actually a rather widerranging analysis of underlying theoretical concerns, reviews of current international
initiatives to increase women’s participation in conflict resolution and a broad range of
illustrative case studies. Sita Ranchood Nilsoson and Mary Ann Tetrault’s collection,
entitled, Women, States and Nationalism: At home in the nation?, arose initially from
papers presented during two specialist panels at the International Studies Association
(ISA) conference in Chicago in 1995. The contributions again address a range of general
and theoretical issues and also provide a broad range of specific case study material. The
two collections are, therefore, similar in a number of ways, for example, they both seek
to integrate examination of underlying issues of definition and analysis of theoretical
concepts with studies of women’s actual experiences in a range of cross-cultural
contexts. Thus, rather than analysing each separately it seems more appropriate to
focus on the major threads in the debate on women and nationalism, women and
ethnicity and women’s roles in conflict resolution which they seek to illuminate.
A pre-requisite for any examination of nationalism and/or ethnicity, from whatever
perspective, seems to be a need to try to clarify the problems of definition which bedevil
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the whole area. Both books include analyses of nationalism and ethnicity and of the
extent to which existing literature in this field does, or more usually does not, take
account of gender as a significant variable. Whilst much of the discussion covers
relatively well trodden paths, the chapter by Linda Racioppi and Katherine O’Sullivan See
(Women, State and Nationalism) is particularly helpful in providing an overview of a the
insights of a number of leading writers on nationalism and then examining the explicit
and implicit gender implications of their models. The overall conclusion may be rather
depressing, in that some of the core texts on nationalism and ethnicity give only very
limited consideration to how gender contributes to and interacts with the key issue of
identity formation within the ethnic group or the nation, but it does provide a valuable
base line.
Having identified similar deficiencies in much existing literature a number of writers in
both collections try to redress the balance by providing their own analyses of the role of
gender within the construction of concepts such as state, nation and ethnic group. For
example, Errol Miller (Gender, Peace and Conflict) provides an interesting historical
analysis of the development of patriarchy and goes on to examine the interaction of
social structures based on ‘geneology, gender and generation’ and those which claim to
prioritise ‘human rights, social justice and consent as the foundation of government’. As
part of this process he highlights the extent to which the under-representation of women
in government cannot be separated from ‘the gross inequalities in the other criteria upon
which the society or nation is organised’. This link is taken up in a number of related
ways by other contributors in both collections. Thus Spike Peterson (Women, State and
Nationalism) argues that valuing male heterosexism to the detriment of other identities
is central to the construction of nationalism. A somewhat similar thread is developed by
Dan Smith (Gender, Peace and Conflict). He cautions against any simple binary
categorisations, such as the conventional male/female duality, which ignore the
complexity of differences within and between sub groups and the shifting nature of
identity. Overall the writers provide no single clear pathway through the minefield of
nationalism and identity but their insights do make clear the range of issues which have
to be addressed. Interestingly although much of the writing has a feminist focus it
stresses that simply adding gender to the equation may progress our understanding but
must be supplemented by a wider cultural, social and economic inclusiveness.
One of the main practical effects of the marginalisation of gender in examinations of the
actual manifestations of nationalism and their impact has been the fact that women’s
involvement and contribution either as supporters, opponents, participants or victims in
national and ethnic projects have been ignored or, at best, downplayed. Even when
women are included in the discussion, interpretations are frequently in based on
generalisations and women’s real experiences or actual perspectives are ignored,
regarded as the exception to a ‘male norm’ or treated as a footnote or an addendum.
Idealised female models may be used to symbolise the nation or ethnic group but these
usually have little connection with what happens to real women. This is brought out
clearly by Zillah Eisenstein (Women, State and Nationalism),for example, when
examining the nature and effects of rapes carried out as part of violent conflicts. The
significance of rape in conflicts such as those in the former Yugoslavia has received
considerable attention and there has been recognition that the great majority of victims
are women but there has been limited practical support for women who have been
traumatised or maimed. Indeed Eisenstein make the significant point that ‘the
sensationalized reporting of war rape has been used to create nationalist fervour on all
sides more than it has been used to help the traumatized women’.
As suggested above, women frequently act as symbols and signifiers rather than actors
in national and ethnic projects. This area has been examined in considerable detail by
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writers such as Nira Yuval-Davis (1997) but these two collections reinforce the
importance of gendered symbolism by providing a range of case studies across cultural
and chronological boundaries. These illustrate clearly the wide variety of ways in which
women are portrayed in the mythology, imagery and propaganda of national and ethnic
movements, for example as mother of the nation, grieving widow, helpless maiden or
mythical warrior. Almost without exception such representations idealise women but
have limited connection with the reality of the lives of those actually living in the society
in question. The process of setting women up as models to be defended, protected,
attacked or avenged can be seen as part of the process of justifying aggression against
those outside the kin-group, clan tribe or nation. This has a number of implications, for
example it reinforces the view that women are objects motivating the actions of men
rather that people operating as actors in their own right. It also links to the contentious
stereotypes which portray men as innately aggressive, competitive and violent whilst
women are passive, co-operative and nurturing. Whilst there are echoes of models which
present women as inherently more peaceful than men in a few of the contributions, the
simplistic nature of such gendered dichotomies is more fully explored in studies which
emphasise the range and complexity of responses within and between genders such as
those by Michael Salla and Errol Miller (Gender, Peace and Conflict) and by Spike
Peterson (Women, States and Nationalism).
Whilst the chapters which pursue theoretical considerations and general models are
interesting and frequently insightful, the material relating to specific contexts and policy
developments is perhaps more original. The case studies chronicle women’s experiences
in a number of conflict situations ranging from Zimbabwe through Northern Ireland to
Central America, the Balkans and the Middle East.
The diversity of the actual
circumstances in each of these areas lends support to a post-modernist reading in which
the specificity of context renders generalisation virtually meaningless. On the other hand
the complex interplay of commonality and contrast, which accumulates across the case
studies, suggests that whilst simple generalisations are inadequate a number of themes
do recur in different guises in many cultural and geographical contexts. Thus, underlying
the horrendous experiences of women, whether as rape victims in Bosnia or refugees in
Bangladesh, seems to be a question about whether nationalism includes somewhere in
its complex sub-structures an actual hostility to women. Is oppression of women implicit
in the ideology or practice of nationalism, ethnicity and the development of communal
identity? The examination of the roles women have played in national movements as
different as Gandhi’s campaigns in pre-independence India (Suresht Bald’s chapter in
Women, States and Nationalism) and the recent conflict in Northern Ireland (Mary K
Meyer in Women, States and Nationalism) do seem to suggest that nationalism and
patriarchy are frequently closely interconnected and result in marginalisation or even
manipulation of women.
Such evidence also contributes to the analysis of another key question which recurs in
discussions of gender and national or ethnic conflict, the issue of whether periods of
upheaval provide positive opportunities for change. It has been suggested that the
combination of a ferment of ideas and the practical necessities of mobilising the entire
population during a period of violent struggle opens up new possibilities for political,
economic and social participation by women. Initially much of the supporting evidence
for such assertions came from data on women’s increased involvement in the labour
force and in areas of employment previously reserved for men in industrialised western
societies during the two World Wars. Other analyses have argued that events in these
contexts have limited transferability to women’s experiences in most of the localised
conflicts of the late twentieth and early twenty-first centuries. However, the
contributions of a number of writers in these two collections do suggest that there can
greater flexibility and openness to change during such periods and this can mean that
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women become active in areas which were previously seen as inappropriate or beyond
their capability. For example, Sita Ranchood-Nilsson illustrates some of the effects of
increased involvement by women in her examination of the liberation struggle in
Zimbabwe (Women, States and Nationalism).
The other side of the argument, however, has been that any positives are more than
countered by the negative impact of conflict on women. At a physical level, women are
differentially the victims of many local and ethnic conflicts as the data on death rates,
refugee numbers and statistics on rape victims, quoted by Inger Skjelsbeak and Dan
Smith in their introductory chapter (Gender, Peace and Conflict), clearly illustrate.
Perhaps even more significant in the long term are concerns which focus on the
elements of gender conservatism within nationalism. A significant element in many
conflicts is the desire of the participants to establish, re-assert or defend their distinct
identity. This often involves appeals to tradition, myth, religious teaching and practice or
cultural norms. The underlying message being that there was a ‘golden age’ in the past
to which the group should try to return. Whilst attempts to re-establish what is felt to
have been lost or corrupted can take many forms, significant elements frequently focus
on the roles and activities of women. The claim is frequently made that part of the
process of regeneration will be achieved if women concentrate on home making, bearing
and bringing up children and preserving and transmitting traditional culture. As a result
a whole range of cultural, economic, social and legal restrictions may be imposed. For
example legal and political rights, especially in such areas as reproductive rights and
family law may be curtailed. Participation in the labour market, or parts of it, may be
discouraged or prohibited and social activities such as independent travel or choice of
style of dress may be subject to regulation. Many of the case studies bring out the range
of ways in which women’s lives may be affected by such beliefs and the pressures they
have been put under to conform. This is clear from contexts as varied as Kuwait (Mary
Ann Tetreault and Haya Al-Mughni, in Women, States and Nationalism), the United
States (Cheryl Logan Sparks, in Women, States and Nationalism) and former Yugoslavia,
(Svetlana Slapsak in Gender, Peace and Conflict). Much of this material is particularly
valuable because it emphasizes the complex ways in which ethnic conflicts may affect
women, the subtle interaction of repression and liberation and the dangers of any
generalization. This point is particularly well illustrated by Svetlana Slapsak’s sensitive
analysis of the wide range of ways in which women responded to and/or were affected
by the conflicts in the former Yugoslavia, a study which provides a welcome antidote to
the simple black and white models found in many accounts.
If there is a wealth of discussion, not just in these collections, about the ways in which
gender is neglected in theoretical analyses about women’s experiences as victims of
national and ethnic conflicts, there is often much less attention focused on how to
address the problems. It is, therefore, refreshing to find serious attempts being made in
a number of the chapters, particularly in ‘Gender, Peace and Conflict’, to look at positive
ways forward. The questions being examined here relate to why women should be
involved in the politics and practicalities of peace and conflict and the ways in which they
may be able to make valuable and original contributions to the analysis of nationalism
and ethnicity and to conflict resolution. In terms of the theoretical debate two central
lines of argument have been pursued. One is the fundamental claim in terms of human
rights, in other words the view that women must be given an equal role in all aspects of
decision making by the nation, state or ethnic group simply because they constitute
approximately half of that group. This is a right regardless of how it is used and whether
it has a positive or negative effect on the outcome of specific conflicts. The other, more
pragmatic, argument appeals to the view that increasing women’s involvement may
have a beneficial impact. In other words the claim is made that women can provide
insights from a different perspective and that this will inevitably be valuable for all those
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seeking to understand the roots of nationalism, the range of manifestations it displays
and their impact in different contexts. Similarly women’s actual participation in conflict
situations, whether as supporters or opponents of particular parties, as peace
campaigners or as mediators, is also seen as positive in that it provides further avenues
for widening debate and increasing options.
Whilst such general arguments are not difficult to sustain, the question of what
difference would actually be made by increasing women’s involvement, for example, in
conflict resolution processes, is more difficult to predict. Many of the authors included in
both collections acknowledge that we currently have only limited evidence of how women
would operate as negotiators, decision makers or national leaders and what overall
impact their equal participation at these levels would have. Several writers make the
point that although there have been a small number of women who have occupied
positions of political leadership they have usually been operating alone or as part of a
very small minority in an overwhelmingly male group. Indeed Drude Dahlerup (Gender,
Peace and Conflict) convincingly argues the position that a ‘critical mass’ is needed to
provide the conditions in which women can be effective. She suggests that it will only be
possible to evaluate the real impact of women on political decision making when they
constitute a sizeable proportion of those involved of those in positions where they can
affect processes, policies and decisions - a figure of about a third is postulated as
necessary. The evidence from Scandinavia, which she examines, underlines the
complexity both of ensuring that women are able to gain access to political leadership
and also of predicting how they will operate and what sorts of changes may occur as a
result. To add further to the difficulties of extrapolation, it is also evident that the social,
political and economic situation in countries such as Sweden or Norway is so different
from that pertaining in most areas currently experiencing violent ethnic or national
conflict that comparison or prediction from existing evidence may be of little value.
Whilst several writers express the hope that greater participation by women would help
to promote ‘peace, security and conflict resolution’, almost all are also refreshingly
realistic. The theoretical models, which portray women as more peaceful, co-operative
and willing to compromise, are seen as just that, theories, for which there is currently
little evidence. What emerges from analysis of actual events and situations, such as
those provided by Anuradha Mitra Chenoy and Achin Vanaik, Eva Irene Tuft and Svetlana
Slapsak (Gender, Peace and Conflict) is a much more fragmentary and convoluted
picture in which women may behave in very different ways depending on the actual
situation. From such evidence some women in some conflicts are just as committed to
national or ethnic ideals and to their prosecution through any means, however violent,
as some men. At the same time others may be campaigning, sometimes alongside men,
for an end to conflict. Indeed there seems to be an argument in much of this material to
support the view which sees which sees the impact of women’s involvement as making
qualitative rather than quantitative differences. Thus, for example, women are more
likely to play a significant role in conflict resolution by widening the range of approaches
to campaigning or modifying the styles of negotiation than by radically changing the
ground rules.
For some feminists such conclusions may sound depressing, even defeatist. But from
another perspective these two collections present a very positive message about the
study of women’s involvement in conflict resolution. They represent sophisticated
attempts to move away from ungrounded idealism and over-simplified dichotomies to
addressing the complex interaction of events, places, attitudes and gender differences.
Much of the writing is from an essentially feminist position but most of the writers, whilst
viewing traditional male perspectives on peace and conflict as inadequate, do not then
fall into the trap of just prioritising women’s views instead. For many of these scholars
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and activists the marginalisation of women in much debate about nationalism, ethnicity
and conflict resolution, is linked to the neglect of the concerns of a whole range of other
groups from the disabled to minority religious groups and to the downplaying of specific
localised, economic, cultural, religious and social variables. As a number of contributors,
for example Dan Smith (Gender, Peace and Conflict), make clear the danger is that
simple binary divisions obscure the complexity of the whole picture and also imply that
identity is a relatively simple and unchanging phenomenon. There is polemic in places
and unevenness in the quality of some of the argument but both books provide a real
sense of ‘where the issues are’. The range of styles, the uncertainly about outcomes in
many areas and the fragmentary nature of evidence on some issues reflects the depth
and variety of ways in which gender issues are now being examined. Paradoxically these
very features make it much easier to take the questions surrounding women’s underrepresentation seriously than would be the case with an approach based on inflated
claims about how much better everything would be if women played a larger role in
determining the direction of conflicts across the world.
Reference
Yuval-Davis, N., 1997, Gender and Nation, London, Sage

79

The Global Review of Ethnopolitics
Vol. 1, no. 1, September 2001, 80-86

RESEARCH NOTE
Resettlement and Reconstruction of Identity: The Case of the Kurds in Turkey
Joost Jongerden, Department of Technology and Agrarian Development, Wageningen
University, and Department of Oriental Studies, Utrecht University,
Introduction
In the Republic of Turkey the government has been mired in an increasingly bitter war
with the Kurdistan Workers Party (Partiya Karkeren Kurdistan, PKK). The PKK, formally
established in 1978, launched its first offensive military operation in 1984. The PKK’s
impact was enormous. In the 1990s, the PKK was able to mobilise mass support among
the Kurds. The Republic of Turkey was caught unprepared. In an effort to root out the
PKK, the government of Turkey used indiscriminate counter-insurgency methods, also
targeting the civilian population (Mater 1999; Dicle 1997; Bruinessen 1997; Kaplan
1996; Olson 1996; Amnesty International 1996; Zürcher 1995). State forces hoped to
eliminate networks of logistic support for the PKK, among others, by means of forced
evacuation and village destruction in Kurdish-populated rural areas.
Forced evacuation and village destruction started at the end of the eighties and
beginning of the nineties and reached its peak in the mid-nineties. Detailed accounts of
forced evacuation and village destruction1 have been made by different NGOs (IHD
1996; SNK 1995; Human Rights Watch 1995). Forced evacuation and village destruction
reflected - at least partly - the course of the war between the PKK and the Turkish state.
A total of 1,779 villages and hamlets and 6,153 settlements were evacuated or
destroyed by Turkish security forces (Turkish Daily News, 31 May 2000). Most of the
evacuated villages are now in ruins. Unless constantly maintained, the houses built of
clay bricks fall into disrepair. The Human Rights Foundation of Turkey (Türkiye Insan
haklari Vakfi, TIHV) estimates the number of forced migrants at 3 million, and according
to the Peoples Democracy Party (Halkin Demokrasi Partisi, HADEP), 4 million people are
internally displaced (TIHV 2001; Karageci 2000). Zucker (2000: 2) estimates that
Turkey is the country with the second largest number of internally displaced persons in
the world. During the war between 30,000 and 35,000 people lost their life, most of
them Kurdish civilians.
War is not only about killing people and material destruction, but also about the
destruction of social institutions and social cohesion in society. ‘Mass terror becomes a
deliberate strategy. Destruction of schools, houses, religious building, fields and crops as
well as torture, rape and internment become commonplace. Modern warfare is
concerned not only to destroy life, but also ways of life.’ (Bracken et al. 1998: 3). In this
article, I will argue that this is exactly the case in Turkey. The aim of forced evacuation
and resettlement was the destruction of social and cultural cohesion among Kurds and
their subsequent assimilation into Turks. I will present historical evidence for my
argument and address contemporary re-settlement projects. Before doing that, I will
briefly discuss the concept of the nation and nationalism as factor of cohesion in official
political thinking in Turkey.

1

Between 1990 and 1992, Turkish armed forces destroyed villages and forced the local population to leave the
countryside in Hakkari, Sirnak, Van and Siirt. In 1993, village destruction and forced evacuation of the
population became systematic in Bitlis, Diyarbakir and Mardin. In 1994 and 1995, Tunceli and parts of Bingol,
which together constitute Dersim, which is inhabited mainly by Kurds of Alevi origin, were the target of
successive military operations aimed at de-populating large parts of the countryside. In 1996, Sivas, an area
which is inhabited by both Kurds and Turks, was also affected by village destruction and forced displacement.
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Turkey and the Kurds: Ethnonationalism and Authoritarianism
According to the 1982 constitution written by the Turkish military after the coup on 12
September 1980, Turkey is ‘a democratic, secular and social state governed by the rule
of law (…) loyal to the nationalism of Atatürk.’ The content of the phrase ‘loyal to the
nationalism of Atatürk’ becomes clear from the Preamble of the 1982 constitution: ‘No
protection shall be given to thoughts and opinions that run counter to Turkish national
interests, the fundamental principles of the existence of the indivisibility of the Turkish
state and territory, the historical and moral values of Turkishness, or the nationalism,
principles, reforms, and modernism of Atatürk, and that as required by the principles of
secularism there shall be absolutely no interference of sacred religious feeling in the
affair of state and politics.’
The political heritage of Atatürk can be characterised by two elements: an ethnicnationalist ideology and an authoritarian state. According to the ethnic nationalist
ideology developed by Atatürk and Inönü, all citizens of Turkey are Turks. Ever since the
establishment of the Republic of Turkey, determined efforts have been made to realise a
nation-state with a single ethnic identity. Inönü, right hand and successor of Atatürk,
expressed the official position: ‘We are frankly [n]ationalist[s] ...and [n]ationalism is our
only factor of cohesion. In the face of a Turkish majority other elements have no kind of
influence. We must turkify the inhabitants of our land at any price, and we will annihilate
those who oppose the Turks or 'le turquisme' (Barkey and Fuller, 1998: 10).
In fact, the words of Inönü are a rather outspoken outline of the character of nationbuilding in Turkey. Although, according to the founders of the Republic of Turkey, a
Turkish ethnic nationalist ideology had to become the fabric of society, the irony is that
this ideology is at the same time the main source of political conflict and violence. Not
only with the Kurds, around 15 million people in a total population in Turkey of 60
million, but also with other ethnic groups (for example, Armenians, Laz, Rum). The
expression of other identities, both ethnic and religious, are considered by the state as a
threat to internal security and to the indivisibility of the country. The non-Turks became
non-entities in modern Turkey (Barkey and Fuller, 1998: 10).
The second characteristic of the political heritage of Atatürk is an authoritarian state.
This is closely related with the politics of enforced ethnicity on the citizens of Turkey. The
construction of a single ethnic nation-state in a multi-ethnic region creates the need for
a strong central authority that is able to force a single ethnic identity on the citizens of
the country.
The ‘policy of assimilation and homogeneity has influenced and continues to influence
the forms of Kurdish resistance and is a cause of the open use of violence’ (Gürbey,
1996: 10). Major uprisings took place in 1925 (Sheikh Said), 1928-1930 (Hoyboun) and
1937-1938 (Dersim) (for a general overview see: Bruinessen 2000: 98) and the 1980s
up to now (PKK).
Forced Evacuation and Resettlement in the History of Turkey
In response to their uprisings, large communities in Kurdistan were dispersed through
deportation throughout Turkey in the 1920s and 1930s (Izady 1992: 104). According to
Van Bruinessen (2000: 79), ‘[t]he first deportations were simply reprisals against
rebellious tribes. In later years, deportations became part of the concerted effort to
assimilate the Kurds.’ This is confirmed by official documents disclosed by several
authors (Beşikçi 1977; Bayrak 1993, 1994). One of the many official documents
disclosed by Bayrak (1993) is the Ískana Tabi Tutulanlarin ‘Turkleştirilmesi Uygulamasina
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Ilişkin Gizli Genelge’. This document, dated January 1930, orders the assessment of
villages with ‘foreign’ names and ‘foreign’ inhabitants and the dispersion of these
‘foreigners’ over Turkish villages in order to make them Turks: ‘Türkleştirilmek’. The
document also says that these ‘foreigners’ are not allowed to establish a new village or
neighbourhood (Bayrak 1993: 506-509). This document is not one of a kind, but one out
of many. In 1932, a law was passed in Turkish parliament that ordered the deportation
and dispersion of Kurds to force their assimilation into ‘Turks’. The law said that (cited in
Izady 1992: 109):
Four separated categories of inhabited zones will be recognised in Turkey, as will be
indicated on a map established by the Minister of Interior and approved by other
Ministers.
Zone One will include all those areas in which it is deemed desirable to increase
the density of the culturally Turkish population; zone two will include those areas
in which it is deemed desirable to establish populations which must be assimilated
into Turkish culture; zone three will be territories in which culturally Turkish
immigrants will be allowed to establish themselves, freely but without assistance
of the authorities; zone four will include all those territories which it has been
decided should be evacuated and those which may be closed for public health,
material, cultural, political, strategic or security reasons.’
According to Izady (1992: 109), Kurds were dispersed thinly so the could not constitute
more then 10 percent of the population of any district to which they were deported.
According to Bedirxan (1997), the law dictated that the deported non-Turkish population
was not allowed to settle in villages. In towns and cities, they must not constitute more
than 10 per cent of the population (1997: 21). According to accounts of survivors of the
Dersim rebellion and its aftermath, families were dispersed over different places in
western Turkey. To break up the Kurds’ social cohesion, they were not allowed to have
contact with each other (Jongerden 1997: 56). It was even suggested that Kurdish
children be sent to boarding schools where they would speak exclusively in Turkish
(Gunter 1997: 6). Lack of state resources and the size of the Kurdish population,
however, prevented these plans from being implemented.
Forced Evacuation and Resettlement in Contemporary Turkey
After the capture of PKK leader Öcalan in 1999 and after military activities within the
borders of Turkey almost came to a halt, the issue of reconstructing the evacuated and
destroyed villages rose on the political agenda. In only a couple of months HADEP
collected the names of 30,000 families who wanted to return to their villages. The
migrant organisation Göç-Der also received applications of 20,000 families (Kurdish
Observer, 30 July 2000).
In the course of the year 2000, residents of four villages in the Berwar region of Hakkari
returned to the villages of Simuinis, Kutranis, Sevan and Ilik, which had all been
evacuated in 1994. The villagers returned with temporary permission of both the
government and military officials (Kurdish Observer, 30 July 2000). However, permission
to return is more the exception than the rule. In many cases, the authorities, often
represented by the military, turned down applications.2 Village ‘re-destruction’ also takes
2
Application to return to villages near Lice, Kulp, Silvan and Dicle were turned down by the authorities,
represented by the District Battalion Command. Villagers from Hiskani in the Silab district were first told they
could return, but Bagdere police later informed the villagers that the permission had been cancelled (Kurdish
Observer, 20 June 2000)
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place, for example of the village of Akcapinar near Kozluk, Batman, which was originally
destroyed in 1993. The villagers returned to their village in May 2000. After the harvest,
they started to build permanent houses for the winter. In October 2000, however, the
army came back and ‘herded the villagers together, trampled their gardens and torched
their belongings, including tents and one recently finished house’ (Washington Post, 8
November 2000). TIHV concludes the government, instead of meeting their own
obligations toward the internally displaced people, are an obstacle to a solution of the
problem (TIHV 2001). There are not only problems directly deriving from the state of
emergency and village re-destruction, but some others also arise from the paramilitary
village guard system. Many village guards confiscated the land of villagers. In order not
to lose that land, these village-guards try to prevent people from returning (TIHV 2001:
8). In the near future, ‘Europe’ will become involved in the issue, not only because
Turkey asked the European Union to co-finance the village-town project, but also
because 23 villagers from Dolapdere and Ergeçet near Silvan have submitted a
complaint to the European Court of Human Rights in Strasbourg: the authorities did not
allow the villagers to return to their villages, which the latter consider as a violation of
their human rights (2000de Yeni Gündem, 9 February 2001; TIHV 2001).
The authorities do not favour reconstruction of the old villages.3 Instead, the Turkish
government clings to the concept of the village-town. The idea of village-towns was first
brought up in the beginning of the 1970s by the Republican Peoples Party (Cumhurriyet
Halk Partisi, CHP). The party made it an election issue (CHP 1973). CHP considered
concentration of human settlement in so called village-towns as a prerequisite for the
modernisation of agriculture, employment and social services. The first pilot projects had
to be implemented in Van and Urfa, both in the Kurdish region of Turkey. Migration from,
among others, Antalya, Mardin and Hatay to Van and Urfa was part of the plan (Köyisleri
ve Kooperatifler Bakanligi 1978). Both pilot projects, however, were never implemented.
It is not clear what the differences are between the ‘old’ village town concept of the
seventies and the ‘new’ village-town concept of the nineties.
Prime Minister Ecevit, who already served as prime minister of Turkey in the late 1970s,
still considers the village-town project as a policy instrument to urbanise and modernise
the countryside, but also praises it as a counter-insurgency instrument (Turkish Daily
News, 4 September 2000). On another occasion he stated that the village-towns are
‘advantageous from the point of view of security and progress’ and ‘make the values of
civilisation’ available, also linking ‘modernisation’ and ‘counter-insurgence’ (Ecevit, cited
in Kurdish Observer, 18 January 2000). Modernisation, however, is a problematic
concept, often associated with processes of assimilation or control by state
bureaucracies. Economic development (or modernisation), characterised by technological
advances, commercialisation of agriculture, industrialisation and urbanisation, is
assumed to be accompanied by social and political integration. It denotes the move from
a ‘pre-modern’ political structure, where political integration is bound up with kinship
status or tribal membership, to a ‘modern’ type characterised by political parties and
state bureaucracy (Long 1977: 10-11). Thus, the authorities presented the military
operations in Dersim in 1937 and 1938 and the deportations that followed as a struggle
of modernity against backwardness (Van Bruinessen 2000: 77).
Up to now, different village-town projects have been implemented: Cavdar at the Black
Sea coast, Konalga in Van’s Catak district, Islamkoy in Diyarbakir’s Kulp district, Basagac
near Siirt and Bayrakli near Eruh (Turkish Daily News, 4 September 2000; Kurdish
Observer, 22 April 2000; Reuters, 27 September 2000; TIHV 2001: 8). It is reported
that Konalga village-town in Van stayed empty for several months until village guards
3

Prime Minister Ecevit stated at the opening of Basagac village-town: ‘The old villages will not be rebuilt, a
new life will begin here’ (Reuters, 27 September 2000).
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moved in (TIHV 2001: 8). In the case of Konalga village-town, it has also been
suggested that villagers were forced by both police and tribal leaders to settle there
(Turkish Daily News, 4 September 2000). The construction of Basagac village-town - 106
houses, a health clinic and a primary school - has cost US$1 million (Reuters, 27
September 2000). Three months after completion, only 13 families had moved in (TIHV
2001: 8).
In Hakkari, a village-town is planned for the Uzumlu village in the district of Cukurca
alongside another one, Ikiyaka, in Yuksekova (Kurdish Observer, 22 April 2000). In the
summer of 2000, military commanders in Lice and Kulp held a meeting with about 100
muhtars (mayors) of evacuated villages to gain support for the building of village-towns.
But it would seem as though the proposal made by the army officers was rejected by the
muhtars, who explained that they wanted to return to their own villages (Kurdish
Observer, 20 June 2000).
Among both villagers and aghas, there is opposition against the village-towns. The aghas
are not willing to give up their land for the village-towns. Villagers seem to reject the
very idea of village-towns that are constructed according to urban plans, because they
do not have possibilities to keep animals and garden plots. According to Göç-Der
chairman Mahmut Őzgūr both the 400 houses in Konalga and the 300 houses in
Islamkoy village-towns are constructed with one police station for every 100 households
while suitable places for production or sheltering animals are lacking. The only
employment available is reported to be as village guard (Kurdish Observer, 22 April
2000).
Concluding Remarks
Reconstruction and resettlement of forced migrants is not merely a material process.
Material reconstruction also implies the reconstruction of social cohesion. In this article, I
have argued that Turkey historically used forced evacuation and forced resettlement as
instruments for the assimilation of Kurds. The aim of these concerted efforts on the part
of the Turkish state were the creation of an ethnically homogenous society. The
‘Turkishness’ of the civilians was thought to be the basis of social cohesion of society and
state. I have also addressed the issue of the village-towns. Key-concepts of the villagetown approach are ‘modernisation’ and ‘security’. Modernisation, however, is a
complicated concept, in social theory often associated with processes of the
disintegration of traditional networks and integration in state bureaucracies. My
hypothesis is that, on a more general level, the village-town approach assumes
modernisation as a process that will be accompanied by social integration (assimilation),
and by replacing local (Kurdish) bonds with national (Turkish, state bureaucracy) bonds.
In the short term, evidence suggests that the village-town approach is primarily a
security-based and –focused concept.
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REVIEWS
Reconcilable Differences. Turning Points in Ethnopolitical Conflict
Sean Byrne and Cynthia L. Irvin (eds.)
Kumarian Press, 2000
HBK: ISBN: 1565491092 $55.00
PBK: ISBN: 1565491084 $24.95
pp. 240 (including: illustrations and index)
As the title of this volume suggests, its editors and contributors take a decidedly more
positive perspective on the possibility to resolve violent ethnic conflict than could be
expected if one simply follows the daily news of civil war and destruction around the
globe. But then, this book is much more than a merely journalistic account of events. It
combines both theoretical analyses of the causes and context of ethnic conflicts with the
study of real-world cases and the success and failure of various attempts to resolve
them.
Byrne and Irvin have joined forces with thirteen other authors that approach the subject
from very different disciplinary and methodological angles, including political science and
international relations perspectives as well as those of sociology, psychology, and
geography. This makes for an interesting mix and contributes to a much-needed
integration of an emerging discipline of ethnic conflict studies that cannot do without the
input from disciplines across the social sciences and humanities.
Part one of the book examines causes of, and theoretical approaches to, ethnopolitical
conflicts. It begins with a chapter by John Agnew on the geopolitical context of such
conflicts. Looking at three distinct periods: 1815-1875, 1875-1945, and 1945-1990
before examining ethnic conflicts in the context of the ‘new world order’ after 1990,
Agnew argues that rather than being rooted in ancient hatreds, ethnic conflicts are as
much a function of ‘the relative position of territorial states and empires and the identity
of dominant states’ (p. 18). This is, in a way, one of the foundational arguments of the
volume as it makes possible a view that takes ethnic conflict not as an inevitable given
of human relations, but rather as something that occurs in specific circumstances. Even
though one might like to disagree with Agnew’s proposition that ‘globalisation and
fragmentation are opposite sides of the same coin that has produced the upwelling of
ethnopolitical conflict of the past twenty years’ (p. 21), one can only reasonably expect
to do something about ethnic conflicts if their causes can be influenced and conditions be
created in which they are less likely to erupt.
John Nagle, Frederick Pearson, and Mark Suprun take this as a starting point for their
analysis of American conflict resolution efforts in Eastern Europe and the former Soviet
Union. In a convincing examination of the social and political settings of ethnic conflict in
this region (except for the contention that ethnic German from Central and Eastern
Europe are ‘immediately entitled to German citizenship’, which they have not been since
1993), they argue that ‘when positing solutions to ethnic tensions in Eastern Europe and
the former Soviet Union, one must realise that the fundamental associational
characteristic is the group.’ Thus, even though it may not always seem democratic from
a western perspective, ‘political negotiations must be aimed at group accommodation’
(p. 37).
In the final chapter of part one, Neal Crater an Sean Byrne examine the dynamics of
social cubism exemplified by two short case studies of Northern Ireland and Quebec. The
central problem with this perspective is that, while it allows ample space for the analysis
of the interplay between psychological and material factors, it does not seem to allow for
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the consideration of the international context, which is crucial in both cases, particularly
for the understanding of the Northern Irish peace process of the 1990s. Thus, the
comparative examination of Northern Ireland and Quebec remains unsatisfactory,
neglecting the role of France in Quebec, and of the US and Irish diaspora and of the EU
in Northern Ireland. This is rather unfortunate, especially because the case of Northern
Ireland would have lent itself extremely well to an argument about how ‘turning points’
can be created and used by domestic and international actors in their efforts to resolve
longstanding conflicts.
As a whole, part one of the book also misses a more comprehensive definition of what
ethnic (ethnopolitical, ethnoterritorial?) conflicts really are. This is all the more
problematic as the book is obviously intended, at least in part, as a textbook, indicated
by the selection of study questions at the end of each chapter. Perhaps a somewhat
longer introductory chapter would have been useful, as this could also have included a
broader overview of different theories of ethnic conflict and conflict resolution
mechanisms.
Part two combines three different approaches to conflict resolution – basic needs,
constructive storytelling, and identity politics. Kathleen Cavanaugh and Brian
Polkinghorn use the basic needs approach in their respective chapters to explain the
nature of protracted social and environmental resource conflicts. Using the case of
Northern Ireland (Cavanaugh), and the US, South Africa, Bosnia and Israel (Polkinghorn)
to substantiate their arguments, both authors provide important insights into the role of
basic human needs in conflict processes.
Polkinghorn’s chapter is also well connected to Jessica Senehi’s examination of
storytelling as a tool for community and peace-building. While Polkinghorn gives some
vivid examples of how claims making and storytelling are closely linked and instrumental
in attempts to shape outsiders’ views of a particular environmental conflict in southern
US and their perception of who is right and wrong and how the conflict can be solved
(pp. 89-91). Senehi takes things further by assessing the usefulness of storytelling as a
technique in peace-building. She contends that ‘understanding the role of storytelling in
peace-building is significant for facilitating cultural spaces where people can participate
in defining their communities, voicing their experience, healing from past conflict, and
shaping their future.’ (p. 97) As Senehi demonstrates, completely in line with the
underlying argument of the entire volume, stories ‘can be a means of reformulating
cultural notions in order to comment critically and persuasively on community life’
(p.103, my emphasis), but she also recognises that the value and effectiveness of
stories is constrained by the ideological, economic, and power factors of the context in
which they are told (p. 110).
These constraints are also recognised by Ho-Won Jeong who looks at the limits and
opportunities of peace-building in identity driven ethnopolitical conflicts in the final
chapter of part two. Because ethnic identities are ‘constructed externally as well as
internally’, and are therefore dependent upon the very constraints that Senehi has
identified, Jeong argues that ‘one of the most important elements in peace-building … is
the creation of a new political process which securitises new identities without threats to
others.’ (p. 123, my emphasis)
The final part of the volume looks at strategies and techniques in conflict resolution and
reduction. Using a range of different cases, the authors examine the virtues and failures
of constitutional design (Zagar on Yugoslavia), development strategies (McCall and
Duncan on South Africa), supraregional integration (Dixon on [Northern] Ireland), and
negotiation (Irvin on the IRA and ETA). This is a particularly worthwhile venture because
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it forcefully and convincingly, although only implicitly, drives home an important point:
there is no universally applicable model of conflict resolution. As much as a particular
approach may work in one case, it can be counter-productive or ineffective in a different
conflict (e.g., IRA-ETA) or in the same conflict at a different time (e.g., Yugoslavia).
Thus, the only criticism, similar to my criticism of part one, is that a concluding chapter
is missing from part three, and, for that matter, from the book as a whole. Especially its
use as a textbook is hampered without a summary of the important findings, of which
there are no doubt many in this collection of valuable essays. Having said that, however,
the volume as a whole is a sincere and successful effort to put together multiple
perspectives on the causes, dynamics, and consequences of ethnic conflicts and the
ways in which they can be resolved. As such it deserves a wide academic and
professional readership.
Stefan Wolff, University of Bath, UK
***
Macedonia: The Politics of Identity and Difference
Jane K. Cowan (ed.)
Pluto Press, 2001
PBK: ISBN: 0 7453 1589 5
£13.99
HBK: ISBN: 0 7453 1594 1
£45.00
pp. 184 (including: index, bibliography)
The publication of this collection has several factors in its favour, not least of all its
timeliness. Reading it amidst the recent alarming reports from the Kosovo-Tetovo
border, underscored for me all the more clearly the need to develop a framework for
theorizing identities ‘on the ground’. This micro-level approach is in my opinion the most
precise tool social anthropology has at its disposal, and in this sense, the volume could
be taken as a demonstration of the good use that can be made of it. One of the most
important points made in the introduction to the volume is the need for identity theory
to move beyond the ‘mosaic’ metaphor in describing Balkan identities (pp. 8-9), for such
approaches reproduce essentialist conceptualisations of cultures. Indeed, made almost a
century after Brailsford’s ‘Macedonia’, this comment marks a turning point in both the
theory and the ethnography of the area.
The volume is highly readable and makes for a good reference on Greece, Macedonia,
minority identity and political anthropology (especially of the Balkans). The introduction,
as well as a good number of the chapters, treat ‘identity’ in a refreshing way. They
problematise situations and concepts that are otherwise taken for granted—
multiculturalism would be a good example, where its Ottoman and contemporary
European versions are examined by Agelopoulos, while Schwartz and Danforth provide
instances of the latter kind solidifying ‘ethnic’ identities in ways they never were ‘in the
Balkans’. The chapters seem to fall into three sections, each analysing Macedonian
identity in different geographical locations: northern Greece (on which the majority of
contributions focus), the Republic of Macedonia, and diasporic centers—a division that
actually highlights the need for similar work on ‘Pirin Macedonia’ (in western Bulgaria).
As regards emphasis on identity components, there is almost a consensus in looking at
Macedonian identity in its ‘ethnic’ sense.
Agelopoulos’ closing chapter is in fact the only paper discussing Macedonian identity in
its ‘geographical’ sense. This mere proposition might have set the rest of the volume
rather uncomfortably on its quest to problematise the salience of ‘ethnic’ identities, were
it not for the emphasis in other chapters on how the independence of the Former
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Yugoslav Republic of Macedonia has affected Macedonian ‘ethnicity’ in very disparate
ways. In his astute distinctions between the ‘multiculturalism’ of the Ottoman millet
system, the ‘sanitised’ version of Greek European ‘multicultural’ discourse (from which
immigrants are largely absent) and the ‘messy’ situation of immigration-based
‘multiculturalism’, Agelopoulos seems to imply a re-consideration of the concept as well
as those of ‘cosmopolitanism’ and ‘pluralism’.
Van Boeschoten’s chapter (in a rather sociological vein) is a good introduction to the
aforementioned ‘ethnic’ Macedonian identity in Greece, with valuable data and important
insights. Showing how Slavic-speakers have become a marginalised group in Greece
since the arrival of refugees from Asia Minor in 1923, this chapter shows how linguistic
difference may eventually gain the salience of ‘ethnicity’ in answer to Karakasidou’s work
on how such differences have been overshadowed in the process of Greek nationbuilding. Indeed, while the latter’s absence from this volume is quite surprising,
Boeschoten’s comparison underscores the differential ways in which Macedonian
‘ethnicity’ has manifested itself in Greece over the last century (a point, however, which
might be better served by a more sharply defined concept of ‘difference’). Vereni’s
chapter brings out exactly this complexity, in a brilliant analysis of the uncertainty of
identity. While concentrating on serious engagement with one informant, Vereni provides
concrete evidence for the limitations of ‘mosaic’ models. In a very sensitive but lucid
analysis, the chapter tries to unpack the concept of ‘Ellin Makedonas’ [Macedonian
Greek] through the interweaving of ancient, local and personal histories—the ‘Greater’
and ‘Lesser’, as the author calls them—and manages to do it splendidly.
Michailidis’ contribution focuses more on ‘Greater’ history, even if this is that of the
losers. This is a good top-down analysis of a historical discourse moving from a position
of inferiority to one of hegemony. Danforth and Schwartz work almost along parallel
lines in analysing respectively how Florina region immigrants to Australia become ‘ethnic’
Macedonians or Greeks and how immigrants from Macedonia become ‘ethnic’
Macedonians, Albanians, or Turks in Denmark. Yet, they both provide food for thought
on very different issues: Danforth through his comments on individuals who prefer ‘not
to talk’ about their identity and Schwarz on the implications of ‘action research’—i.e.,
anthropological engagement with community politics. Brown’s is another contribution
that takes the discussion of Macedonian identity beyond the limits of Greece, by
discussing the symbolic significance of the much-debated Vergina star/Macedonian sun
within the context of cultural accommodation in the Republic and then giving an
enlightening analysis of Macedonian minority politics. His parallelism between Kosovo
and western Macedonia is alarming indeed, even if it is at points not helped by rather
generalising and thus vague phrases like ‘[Albanian] willful withdrawal from the public
realm, with the aim of destabilising the republic’ (p. 131).
In sum, I found this a very accessible collection that can be put to good use by area
experts as well as students introduced to the subject for the first time.
References
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A Farewell to Arms? From ‘Long War’ to Long Peace in Northern Ireland
Michael Cox, Adrian Guelke and Fiona Stephen (eds.)
Manchester University Press, 2000
HBK: ISBN: 0719057965 £45.00
PBK: ISBN: 0719057973 £16.99
pp. xx + 360 (including: glossary and abbreviations, index and appendices)
This very wide-ranging and impressive series of essays, with twenty chapters analysing
particular aspects of the ‘peace process’ in Northern Ireland, constitutes a significant
addition to the rapidly-growing ‘post-Belfast Agreement’ literature. The editors have
assembled many of the key academics working on Northern Ireland within political
science in the UK and Ireland, but have also included contributions from some of the
protagonists themselves (notably, chapters from Martin Mansergh, adviser on Northern
Ireland to successive Prime Ministers from the Republic of Ireland, and SDLP Minister for
Higher Education in the new Northern Ireland Executive, Sean Farren, as well as adviser
to the Northern Ireland Women’s Coalition, Kate Fearon, and Brice Dickson, recently
appointed as Chief Commissioner for the Northern Ireland Human Rights Commission).
The contributions are grouped in five thematic sections, exploring the context of the
‘peace process’, the evolution of party political responses to the developing negotiations
leading to eventual settlement, problems associated with implementing the Agreement
reached in April 1998, socio-economic facets of the ‘post-conflict’ environment, and
international and comparative dimensions of the Northern Irish situation. The effort
devoted to this final section is one of the original features of this collection, and the
editors are unapologetic regarding their belief in the utility of such approaches: ‘No
doubt there will be those who will think that eight chapters on the international and
comparative dimensions of the peace process is something of a luxury. We disagree
strongly, indeed would insist that only by bringing in the wider world can we really begin
to make sense of the Irish peace process.’ (p. xv) This objective is laudable, and there
are several thought-provoking attempts to situate recent developments in Northern
Ireland within a wider British-Irish (Paul Gillespie) or regional European (Elizabeth
Meehan, Francesco Letamendia and John Loughlin), or even global framework (Fred
Halliday, Michael Cox, Adrian Guelke). However, for at least some readers, particularly
those without a thorough knowledge of the historical backdrop to the conflict, it will be
necessary to supplement this volume with more specific contextual material.
Although the editors, and several contributors, make a strong case for ‘international
contextualisation of the Irish case’ (p. 275), this formulation masks some unspoken
assumptions concerning the appropriate locus of study. For example, whilst the editors
rightly insist upon bringing the conflict and peace process into wider comparative focus,
they also risk narrowing the prism by referring regularly to ‘the Irish peace process’ and
‘the Irish Question’ (pp. 2-3) as the apparently unproblematic site of the book’s analysis.
Aside from the unacknowledged origin of the former term in the Republican movement’s
strategic vocabulary, this description risks presenting a fait accompli to the reader.
Arguably, a British/Irish isles framework would represent a less parochial, and more apt
starting point, for an understanding of the series of complex historical relations across
these islands, of which the present Northern Ireland conflict forms only one dimension.
One further illustration should reinforce the point: the editors ask in their introduction
whether the signing of the Belfast Agreement means we can ‘now talk of an end to one
particular phase in Irish history and the opening up of another one? … A few years ago
this [majorities in both Northern Ireland and the Republic in favour of the final
settlement concluded in the Agreement] would have been inconceivable: whether it
marks a “closure” to the Irish Question or merely another way of asking it, we shall have
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to wait and see.’ (p. 6) Returning to this theme in their conclusion, the editors argue
that, although the survival of the Agreement is by no means assured, ‘What can safely
be concluded, nevertheless, is that the success of the Agreement presents the only
foreseeable alternative to Irish unity which is capable of bringing about the closure of the
Irish Question.’ (p. 296) It is certainly possible to doubt whether Irish unity, even if this
could be engineered as a realistic alternative, through demographic change, international
pressure or British exasperation, would result in the kind of “closure” postulated here.
Taken together, in so far as such a disparate yet balanced series of essays can be judged
collectively, these contributions form a very significant resource for students of the
conflict, and the peace process, in Northern Ireland. They also provide a sometimes
contentious comparative framework for understanding the contemporary evolution of
this polity. The inclusion of detailed appendices, reproducing critical documents from
across the decade of the peace process, is also another important advantage of this
volume. Many of the chapters deserve considered reviews of their own, and it is
extremely difficult to choose particular highlights. However, at the risk of directing
readers towards this reviewer’s own particular areas of interest, Arthur Aughey’s lucid
and prescient account of unionist responses to the Agreement certainly sheds significant
light on what has become perhaps the defining issue for the future of the Agreement:
can a majority within unionism be persuaded that the Irish republican movement is
genuinely committed to pursue its politics only by democratic, non-violent means, even
if the medium-term outcome of such politics does not result in Irish unity? Another
chapter that especially engaged this reviewer was Mike Morrissey’s survey of Northern
Ireland’s economic performance and prospects, which showed that despite some
narrowing of the gap between GDP per capita in Northern Ireland and for the UK as a
whole during the 1990s (p. 136), the ‘diseconomies of division’ generated by the long
conflict still require urgent attention.
For relatively experienced students of recent political developments in Northern Ireland,
this volume provides a number of fresh and thought-provoking analyses, and will prove
a useful resource during what may well be turbulent times ahead. “Closure”, however,
remains some way off.
Stephen Hopkins, University of Leicester, UK
***
Political Participation and Ethnic Minorities: Chinese Overseas in Malaysia,
Indonesia, and the United States
Amy L. Freedman
Routledge, 2000,
HBK: ISBN 0415924456 £45.00
PBK: ISBN 0415924464 £12.99
pp. xvi + 231 (including notes, bibliography and index)
Amy Freedman’s comparative study of the ethnic Chinese citizens in Malaysia, Indonesia
and the United States seeks to examine the following questions: (1) when or under what
conditions do Chinese become politically active in their adopted countries?; (2) does
political influence flow from group participation?; and (3) do communal organizations
and their leaders play a role in determining the nature and scope of participation?.
Freedman’s starting point is that levels of political participation for Chinese overseas do
not seem to correlate with their socio-economic standing. Freedman’s hypothesis is that
Chinese communities participate in politics ‘through the mobilization efforts of
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community leaders when there are political, economic and social incentives to do so’ (p.
14).
In looking at her case studies, Freedman focuses on examining the political institutions
that shape political participation. She argues that conventional understanding of the
themes of acculturation (i.e., the adoption of the local language, the indigenization of
names, adaptation of cultural practices etc), socioeconomic status, ethnic or cultural
approaches (that the identity of the Chinese is of utmost importance in understanding
their role in the political process) are inadequate. Instead, Freedman proffers an
emphasis on institutional approach, along the lines of ‘new institutionalism’, in support of
her thesis that ethnic Chinese political participation is dependent upon ‘political
opportunity structures’ facilitating such a process. This, in turn, hinges on whether ‘the
costs of doing nothing are higher than the costs of participation’ (p. 42).
Ultimately, Freedman’s answers to the questions are not surprising; in fact, one could
reasonably argue that they are self-evident. Chinese become politically active in their
adopted countries ‘when there is direct mobilization by elites for electoral purposes’.
Even here, Freedman’s empirical evidence is somewhat unconvincing and overstates the
impact of the electoral process in Indonesia and the United States (viz. Monterey Park in
California and New York). The stark reality is that the ethnic Chinese there do not affect
national politics in any significant way given their small numbers. Since ChineseMalaysians comprise about 28 per cent of the population, they still exert some measure
of political influence and this was amply demonstrated in the 1999 general elections
when the Malay vote was split. Yet, the gradual but sure decline in the ChineseMalaysian population can only mean declining influence.
Freedman’s answer to the question whether political influence flows from group
participation reveals the criticality of open political systems in ensuring that the minority
groups are not marginalised. In Indonesia, the Suharto regime conjured the tragic lie of
the ethnic Chinese as ‘internal outsiders’ who relied greatly on rapacious tie-ups with the
indigenous political elites to make their wealth at the expense of impoverishing the
indigenous majority. This, coupled with the flight of ethnic Chinese during hard times, is
viewed as an act of disloyalty. Yet this belies the fact that there are many less well-off
ethnic Chinese who remain behind and bear the brunt of ethno-violence. In this regard,
the political and economic elites have compromised the security of the ethnic Chinese
community.
To her third question, Freedman demonstrates that communal organizations and their
leaders do play a role in determining the nature and scope of participation. She suggests
that business groups are better at gaining political influence while social service agencies
are better at community mobilization. Here, a more nuanced approach here would have
provided for better analysis. The gaining of political influence as a result of
socioeconomic power has more often than not led to very sinister intentions being read
into the political script in all three countries. This was played out to disastrous effect in
the lead-up and aftermath of the fall of Indonesia’s Suharto. In Malaysia and Indonesia,
the Chinese have a tendency to participate politically at the informal level, essentially
using their wealth to barter for political influence and economic privileges. However, this
informal politics only serves to reinforce the marginality and mistrust of the citizenChinese vis-à-vis the dominant ethnic groups.
The reviewer found certain labels that Freedman uses as problematic, contributing to the
common misperceptions that plague ethnic Chinese living outside China. For instance, in
describing Malaysia, Indonesia and the United States as ‘adopted countries’ and the
ethnic Chinese in these countries as ‘diasporic Chinese’, Freedman appears to ignore that
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the majority of the ethnic Chinese in these countries were born and bred in those
countries and have been citizens since birth. To liken the Chinese as a diaspora only
serves to liken them, inappropriately, to the Jews and this is a loaded image in
Southeast Asia, where Islamic resurgence is still a dominant political reality. In
discussing Chinese exclusion in the United States, Freedman also ignores the Chinese
Exclusion Act (1882) as well as miscegenation laws. Independent Malaysia and Indonesia
never had such laws but yet their ethnic Chinese communities seem to be more
politically emasculated (and perhaps increasingly economically threatened) than the
Chinese-Americans today. The American case study points strongly to democracy, the
rule of law, coalition-building and the political will to recognize the rights of the minority
ethnic Chinese as institutional measures that would help reduce the mutual distrust and
encourage better inter-ethnic understanding.
While this work provides a succinct overview of the state of affairs for the ethnic Chinese
in three countries with differing levels of economic and political development, it,
unfortunately, does not help us decipher the myth and persisting image of the citizenChinese in all three countries as ‘internal outsiders’ and ‘economic animals’ of varying
degrees. Citizenship is but a symbolic representation of belonging – more form than
substance.
The issue of the ethnic Chinese supposed economic dominance and dubious loyalty in
much of Southeast Asia continues to flag the need for a more definitive study. Freedman
does not adequately, and rather belatedly, deal with the role of the ethnic Chinese
political and economic elites and the threat perception of China in the affecting the
political participation of the ethnic Chinese. Freedman’s work highlights that the study of
ethnic politics could potentially benefit from a political economy approach – one that
examines the role of state and para-statal institutions and their politico-economic
interactions with an economically influential ethnic minority. The ensuing feedback on
state-society relations will also be helpful in furthering our understanding of low-level
ethnic conflict.
Eugene Kheng Boon Tan, National University of Singapore, Singapore
***
Reaping the Whirlwind: The Taliban Movement in Afghanistan
Michael Griffin
Pluto, 2001
HBK: ISBN: 0745312748 £19.99
pp. 285 (including: index and references)
This is a welcome addition to the parsimonious literature available on contemporary
Afghanistan and on the Taliban in particular. Michael Griffin explores in the form of an
‘aide memoire’ the rise of the Taliban, a movement that remarkably swiftly acquired
men, weapons, a plan and funding. In roughly 200 pages Griffin takes us through
vignettes of the conflict, vividly evoking the actors (the faction leaders, the foreign
states, the international organisations and the Western oil companies) and the issues
(such as opium, oil and gas, smuggling and terrorism). The book is deliberately not
chronological, emphasising how cause and effect in this often neglected country cannot
be neatly compartmentalised. As such, Griffin remains true to his aim that the book,
although ‘plotted as a whodunnit’, does not offer answers.
The book’s chapters are each devoted to a different event, character or issue
surrounding the Taliban’s emergence and advance. It opens with the graphic picture of
former President Mohammad Najibullah and his brother, Shahpur Ahmadzai, strung up
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by their necks from an elevated traffic island outside the presidential palace in Kabul. As
Griffin writes, the picture, transmitted around the world on 28 September 1996, sealed
perceptions of the Taliban for the ensuing years. The book succeeds in contextualising
this picture, but without offering an apology for the Taliban. The first four chapters are
devoted to the internal dynamics of the Taliban challenge. Since the withdrawal of the
Soviet Union from Afghanistan in 1989 and the surprising survival of the caretaker
government until 1992, the period until 1996 was marked by the corruption, chaos and
bitter fighting of the various parties comprising the Cold-War mujahedin resistance.
Griffin proceeds to portray: the Taliban’s unstoppable march to Kabul; the Taliban’s
enigmatic one-eyed mullah, Mohammad Omar (seven years after the movement was
founded, writes Griffin, the Mullah’s physical features are unknown outside of his
southern base, the town of Kandahar); the Taliban creed (which, Griffin maintains, is not
about restoring pre-communist tradition but is its very own cultural revolution); the
divisive temperament of Pashtun society (Afghanistan’s largest ethnic group and the
world’s largest tribal community); and the exiled royal Zahir Shah as a possible postmujahedin option (mainly because Afghan kings and khans’ legitimacy depend(ed)
primarily on descent, but with the problem that Shah ‘was that rarest of Afghan
phenomena, a reluctant ruler’ [p.88]).
The internal and external power nexus is inseparable in the ensuing twelve chapters. The
key players remain Pakistan, Saudi Arabia, the US and Russia, with India, Iran,
Uzbekistan and Tajikistan now also involved. With the Soviet invasion Jimmy Carter
approved the clandestine supply of ammunition to what would evolve into the mujahedin
resistance, using as a facilitator Pakistan’s General Zia and Inter-Services Intelligence
(ISI). Of the seven parties identified and ultimately funded by the ISI, the only nonPashtun group was Jamiat-i Islami, led by the Tajiks Burhanuddin Rabbani and Ahmad
Shah Massoud (Tajiks comprised some 25 per cent of the population).The US-Pakistan
alliance effectively ended with the Soviet withdrawal from Afghanistan, the US courting
Pakistan’s key rival, India. Nevertheless, Griffin explains how both the US and Pakistan
(backed by Saudi Arabia) have a stake in the emergence of the Sunni Taliban. Pakistan
remains interested in an Islamabad-friendly, Pashtun-dominated government, with Iran
convinced that the Taliban is a US sponsored movement designed to diminish Tehran’s
influence in the country’s Farsi-speaking regions. The old and new players are also
involved by virtue of the country’s commodities and lawlessness: the possible extraction
and transportation of oil and particularly natural gas (while a trans-Afghan pipeline was
mooted in the mid-1990s, Russia strove to maintain its monopoly on pipeline routes);
opium (by 1994 Afghanistan had become the world’s largest producer); and its use as an
asylum or training ground for terrorists (in particular Osama bin-Ladin).
Overall, the Taliban’s image abroad, dialogue with the international aid and human rights
community and non-recognition by the United Nations, have been shaped by its
reactionary gender policies. These have entailed a ban on the employment of women
(except in the health sector) and formal female education and severe restrictions on the
male and female dress code and the movement of women outside their homes. These
policies have further fuelled the West’s replacement of the communist threat with that of
an oversimplified menace of ‘fundamentalist Islam’. Interpreting their rise, Griffin
comments that the Taliban were not another mujahedin tribe who fought for food or
money; their disciplined forces appeared united in their fight against corruption and this
‘“Robin Hood” quality would never vanish from the movement’s legend’ (pp. 35-6).
Warns Griffin: ‘Afghan history had shown time and again that a government without
external links is a government without a future’ (p. 84).
The book is densely packed, with events and leaders reappearing in different issues as
the story unfolds. The narrative might have been aided by a detailed ethnic map of
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Afghanistan and a glossary of terms. Those expecting a thematic and tidy account of the
Taliban will be disconcerted; those interested in an interpretation of the complexity of
the movement will, however, not be disappointed.
Sally N. Cummings, University of Edinburgh, United Kingdom
***
European Foreign Policy: Key Documents
Christopher Hill and Karen E. Smith (eds.)
Routledge (in association with the Secretariat of the European Parliament), 2000
HBK: ISBN 0415158222 £70.00
PBK: ISBN 0415158230 £20.99
pp. 512
European Foreign Policy provides the most comprehensive collection of primary
documents on post-1945 European foreign policy cooperation, in particular the European
Union’s Common Foreign and Security Policy (CFSP) and its predecessor European
Political Cooperation (EPC), published to date. Many of the documents published here,
particularly the earlier ones, are not easily available, whether in printed form or on the
internet. This book is therefore a valuable addition to bookshelves and libraries for
anyone concerned with European foreign, security and defence policy issues. It will be a
handy reference tool for academics and a useful means of directing students to primary
documents.
At nearly five hundred pages, the book includes a wide range of documents—and all the
most important ones—on EC/EU foreign policy. These are organised into a series of
sections covering: the historical development of EC/EU foreign policy; the institutional
mechanisms established for foreign policy cooperation within the EC/EU; the Western
European Union and European defence cooperation; and major policy areas, including
East-West relations during the Cold War, relations with the countries of Central and
Eastern Europe since then, the Middle East, the war in the former Yugoslavia and
Europe’s global role (in particular in Africa and Asia). Useful and succinct introductory
commentaries to the various sections and the major individual documents provide key
background information to readers who may not be aware of the circumstances that
gave rise to particular developments. The preface includes an excellent brief bibliography
directing readers to other key documentary and analytical works. Some related NATO
and Conference on/Organisation for Security and Cooperation in Europe (C/OSCE)
documents are also included. While one can always find additional documents that might
perhaps have been included in a volume of this nature, it is clear that only the
limitations of space—and publisher’s patience—prevented the inclusion of further
documents in this case.
At the beginning of the twenty-first century, with the growth of the internet, it is
surprising and disappointing that a volume of this nature is both necessary and valuable.
NATO, the WEU and the OSCE have all long completed the task of putting virtually all
their publicly available current and historical documents on the internet. While the same
can be said for contemporary EU documents, the historical, pre-1990s material is not
available on the EU website. As the compilers of this volume point out in their preface,
anyone seeking the original Treaty of Rome—as distinct from the current version of the
Treaty on European Union—needs to look elsewhere, for example the Tufts University’s
website in the United States! Following the Irish public’s rejection of the Treaty of Nice,
and the widely mooted sense of disconnection between the people’s of Europe and what
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ought to be their Union, there is much discussion of improving transparency and the
availability of information on the EU. Hopefully this volume will not need to be reprinted!
Andrew Cottey, University College Cork, Republic of Ireland, and University of
Bradford, United Kingdom
***
Reflections on Humanitarian Action: Principles, Ethics and Contradictions
Humanitarian Studies Unit (ed.)
Pluto Press, 2001
HBK: ISBN: 0745317278 £ 45.00
$69.95
PBK: ISBN: 074531726X £ 14.99
$23.95
pp. 203 (including: index, notes, list of abbreviations)
Reflections on Humanitarian Action is a collection of eight essays and a very
comprehensive introduction that aims to give an overview of issues surrounding the use
of humanitarian action from ethical considerations to practical evaluations. As with all
collections of essays it is somewhat hit and miss. However, as a taster of the issues
involved and an introduction to themes and authors previously unread, this particular
collection proves to be a very worthy read.
Adam Roberts introduces the volume by giving his views of the evolution to prominence
of humanitarian principles in international politics, taking in an overview of International
Humanitarian Law and humanitarian action. He looks at elements of humanitarian action
new to the 1990’s and singles out six specific UN-related changes which are illustrative
of the significantly different approach of international society, closing with a discussion of
the NATO action in Kosovo. There is also a discussion of impartiality, accountability and
the issue of universal obligation. Of particular interest though was the section in which
he touched briefly on the elevation of humanitarian issues to the fore in international
politics. He associates this rise with the media, multilateral decision-making, state
interests and the use of humanitarianism as an alternative to political ideology in the
post-Cold War vacuum. This part of the essay is only covered in three of the thirty-one
pages, but was easily deserving of much more attention.
Joana Abrrisketa’s essay aims to evaluate a legal basis for the right to humanitarian aid.
Unfortunately the majority of the essay is taken up with definitions, a history, listing and
discussion of the relevant Geneva protocols and UN resolutions and thus the actual
question of the right to aid was relegated to a two page conclusion. Although much of
the ground work and the legal basis for the right was outlined throughout the essay it
would have benefited the reader to have brought the argument forward and integrated it
more with the discussion of the facts. Xabier Etxeberria looks at the ethical principles of
humanitarian action in relation to the ‘NGO Code’ and provides a useful discussion of
ethical conflict inherent in it.
In one of the better essays in the collection Francisco Rey covers the difficulties caused
by the recent proliferation of humanitarian actors and attempts made by the UN, EU,
OECD, IMRCRC and NGOs themselves, to coordinate. In a discussion of numerous
initiatives and proposals Rey highlights the potential for mixed motives, confusion and
the squandering of resources that the surge in actors has brought to the international
arena. Most interesting of all was the essay by David Sogge on the need respect the
views of victims in humanitarian action. As this was an area unfamiliar to me I found his
argument on relief operations causing dependency, or even interdependency for victims
and actors, fascinating. He highlights the lack of coverage of these issues in literature

Copyright © The Global Review of Ethnopolitics 2001. All rights reserved.

97

The Global Review of Ethnopolitics
Vol. 1, no. 1, September 2001

and discusses the various perspectives relating to it. He discusses the position and
attitudes of actors along the ‘aid chain’ and highlights the dominance of the ‘myth of
dependency’. He alludes to a number of texts on this subject and on the perverse
outcomes of aid operations, and makes the wishes and opinions of the recipients an area
the reader will wish to explore further.
The essay by Joanne Raisin and Alexander Ramsbotham provides more questions than
answers as it aims to outline ‘a conceptual framework of humanitarian intervention’ by
focusing on relief and development activities within humanitarian interventions.
However, it goes on to focus in some depth on neutrality in operations—particularly
Somalia, and humanitarian outcomes and objectives in humanitarian intervention,
having earlier chosen to avoid giving a definition of humanitarian ideals by which a
reader could share in their interpretation. This presumption that the humanitarianism
that they subscribe to should be self-evident, forces the reader to do much of the work
to make the connections to which they allude. Having said that, it raises relevant
questions on the issue of long-term development in complex political emergencies.
Mariano Aguirre provides a refreshingly different account of the media’s impact on
humanitarian action by arguing that the media is not as powerful in such situations as is
often supposed, nor are we better informed by the increase in media attention to
emergencies and conflicts. The essay then moves on to argue that despite this there
should be recognition of the responsibility of the media in their coverage of such crises,
directly and indirectly. Mariano advocates increased training and awareness, especially
for editors, on the influence they wield. Where the media can play a role in conflict
prevention, giving victims a voice and in affecting the delicate balance of democracy,
there needs to be a continuous policy of acting responsibly for when the images have
faded from the screens.
The final chapter is a harrowing account of where a humanitarian action failed. The
chronicle of the activities of Operation Lifeline Sudan in the village of Ajiep in Sudan is a
sobering read but illustrates the lack of efficiency and organisation and coherence on the
ground. It raises serious questions for the future in terms of the flawed evaluation of the
organisation, as much as for the failures of the action itself. Altogether this was an
interesting collection with a good balance of theory and practice essays. For anyone
interested in this area, it provides an insight into some of the most prominent issues and
literature in the field.
Susan Godfrey, University of Aberdeen, UK
***
The Multiculturalism of Fear
Jacob T. Levy
Oxford University Press, 2000
HBK: ISBN: 0198297122 £19.99
pp. 278
In The Multiculturalism of Fear, Jacob T. Levy puts forward a normative political and
social theory of multiculturalism that is concerned with ‘mitigating the recurrent dangers
such as state violence toward cultural minorities, inter-ethnic warfare, and intracommunal attacks on those who try to alter or leave their cultural communities’. (p. 12)
Inspired by Montesquieu and, more particularly, by the late Judith Shklar’s ‘Liberalism of
Fear’, Levy’s theory emphasises the avoidance of cruelty, humiliation and political
violence in a world where ethnic pluralism is a fact of life. Thus, his account differs from
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other theories of multiculturalism, such as Charles Taylor’s multiculturalism of
recognition and Will Kymlicka’s multiculturalism of rights which argue for the
preservation of ethnic identities, or those theorists who advocate the transcendence of
ethnic and cultural identities. It also seeks to differentiate itself from the multiculturalism
debate in American politics and education.
The book is divided into three parts: The first two parts cover the theoretical groundwork
while the third part applies the normative theory to a variety of policy problems that
multiethnic states are faced with. Part I outlines the multiculturalism of fear and explains
why it is preferable to consociational pluralism and the multiculturalisms of recognition
and rights. Part II continues to advance the multiculturalism of fear by querying the
premises of theorists of moderate, liberal, and universalistic nationalism that all ascribe
moral value to loyalty to, and the preservation of, nations or cultural communities. Levy
takes issue with the idea that culture is a collective good because its adherents have
nothing to say about the potential evils that may arise from ethnic pluralism.
Having extensively laid out and differentiated his multiculturalism of fear, in part III Levy
introduces a way of categorising cultural rights-claims and, by applying his scheme to
policies of accommodating ethnic pluralism, shows how his theory can be used. Levy’s
classification consists of eight, inductively derived categories of cultural rights-claims:
(1) Exemptions, (2) Assistance, (3) Self-government, (4) External rules, (5) Internal
rules, (6) Recognition/Enforcement, (7) Representation, and (8) Symbolic claims. As he
points out, the value of his typology lies in its usefulness and not in capturing the totality
of all potential claims. It seeks to be empirically plausible rather than universally
applicable.
In the final three chapters of the book, Levy makes the case for a multiculturalism of
fear by examining the ways in which the indigenous law of the minority can be
incorporated into the dominant legal system (chapter 6), how nationalist or indigenous
conceptions of land can be accommodated within a liberal society (chapter 7), and how
disputes over symbolic issues should be dealt with (chapter 8).
Concerning the accommodation of indigenous law on such issues as land, family, and
punishment, Levy distinguishes three modes of incorporation: common law, customary
law, and self government. From the perspective of his multiculturalism of fear, it is
important to make this distinction because ‘the failure to do so has often been unfairly
disadvantageous to indigenous peoples’. (p. 175) While he does not seek to recommend
one mode of incorporation over another, having discussed all three Levy sees that
common law is the most advantageous for indigenous minorities from the point of view
of a multiculturalism of fear. In his view, ‘[c]ustomary incorporation without a commonly
accessible civil law is dangerous to members of the indigenous community’ while
‘[t]erritorial models of ethnocultural self-government are systematically prone to
conflicts over borders and the local minorities problem’. (pp. 193-4) Therefore, what is
needed ‘is a framework of legal recognition, a common law for mediating between the
conflicting laws, which steers a middle course between the imposition of a single cultural
model and the impossible quest for cultural autarky’. (p. 196)
In chapter 7, Levy discusses how territorial claims by indigenous minorities can be
accommodated, a question to which existing theorists of multiculturalism, by departing
from culture posited as a public good, have not provided satisfactory answers. Levy
begins by recalling how land has been conceptualised by theorists of nationalism and
liberalism, both of which he finds inadequate if not dangerous for a multiculturalism of
fear. The nationalist view of land as place derives sovereignty over a particular piece of
land from inalienable ownership of a particular nation thus hampering mobility. In
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contrast, liberals separate sovereignty and ownership over land on the basis that it is
tradable and divisible property thus opening the door for dispossession of seemingly
uncultivated land. As neither outcome is desirable from a multiculturalism of fear’s point
of view, Levy proposes kinds of ownership under a common law of exchange that
accommodate liberal concerns of mobility and indigenous fears of suppression by, e.g.,
including provisions for both individual and collective ownership and excluding a
provision for permanent inalienability.
In the final chapter, Levy deals with symbolic ethnocultural disputes over how the state
names groups or places or what historical figures are honoured with public buildings
named after them etc. He considers four approaches to problems of ethnic symbolism:
(1) The state may speak and use symbols freely, (2) The state may not speak, (3) The
state must recognise each cultural community on its own terms, and (4) The state must
exercise prudence. Examining the symbolic aspects of specific issues such as official
languages, slavery, and official apologies for past wrongs or injustices, Levy advises that
the minimum standard of symbolic politics should be non-humiliation. ‘If a state cannot
affirm each group on its own terms, it can at least refrain from symbolically humiliating
any of them.’ (p. 234)
Levy’s book offers many interesting ideas about how to deal with the enormous
challenges ethnocultural pluralism throws forth in most states. It deserves a wide
readership beyond political theory, and should also be studied by international relations
scholars, conflict researchers and practitioners, policy-makers, and diplomats.
Susanne M. Baier-Allen, Center for European Integration Studies, Bonn
***
Race and Representation: Electoral Politics and Ethnic Pluralism in Britain
Shamit Saggar
Manchester University Press, 2000
HBK: ISBN: 0719059879 £40.00
pp. xv + 268
Ever since ethnic political mobilization became a major concern for advanced
democracies during the 1970s, considerable efforts have been devoted to understanding
its mainsprings, as well as its political consequences. Nevertheless, while there has been
much empirical work conducted on the topic in Australia, Canada and the United States,
Britain has remained something of an anomaly. Despite the presence of three million
voters in Britain of ethnic minority descent (defined as south Asian, African and
Caribbean), comparatively little work has systematically examined how they behave
politically. This book seeks to redress this gap in our knowledge.
The absence of systematic empirical research can be traced to the comparative
numerical weakness of minority groups in Britain, their geographical dispersion across
the country combined with the first past the post electoral system, low levels of turnout,
and fragmentation within and between the groups themselves. Not least, the major
political parties have, for the most part, been reluctant to make explicit political appeals
to the ethnic minorities, while the ethnic minorities themselves have been unwilling to
mobilize outside the established party system. Britain has hardly been unique in this, but
it is clear that the ethnic minorities there face greater institutional barriers to
representation than their counterparts in, say, Australia or Canada.
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The analyses in the book are based on an ethnic oversample of the 1997 British Election
Study survey. This enables the author to examine patterns of political behaviour in the
context of an election, comparing those patterns with those of the dominant white
majority. Perhaps surprisingly, this is the first major academic survey of political
opinions among non-whites in Britain; previous studies have had to rely on census data
or on commercial polls, with their attendant methodological and substantive drawbacks.
The central question is whether ethnic political behaviour mirrors the political behaviour
of whites, suggesting political integration, or whether it differs, suggesting the
persistence of ethnic loyalties. This is investigated from a variety of perspectives.
Examining the issues that motivate ethnic minorities, the conclusion, based on the
survey data, is that there is a ‘remarkable degree of similarity between ethnic minority
and white voting agendas, save for limited differences on a handful of issues’ (p. 38).
Party strategies provide an interesting backdrop to this, so that, despite the apparent
‘colour blindness’ of the major parties, three quarters of ethnic minority voters regularly
vote Labour, and only a small minority Conservative. Subsequent chapters develop these
themes in detail, by examining electoral participation, party choice and political
attitudes.
Throughout, Asians emerge as politically distinctive in a number of ways. First, they
display high levels of electoral participation ‘that match and possibly exceed those of the
white majority group’ (p. 117). Their participation is considerably higher than that of
their black counterparts, and they tend to hold political attitudes that are distinctive as
well. Second, of all of the ethnic groups, they are most likely to vote for the
Conservatives, although the exact reasons for this are difficult to tease out of the data
because of small sample sizes. One possibility is their greater commitment to democratic
norms (by way of democracy in their homelands) and a consequently greater political
maturity. Overall, these results suggest a strong pattern of ethnic kinship among Asians,
which will make them an important political force in the future.
The conclusion of the study is that Britain’s ethnic minorities are firmly on the road to
political integration with the white majority, most notably in terms of electoral
participation. But inevitably there are caveats, especially with regard to how particular
socioeconomic factors like education influence political behaviour and outlooks; while the
ethnic groups are motivated by socioeconomic interests in their voting, the relative
weight of particular factors in the overall equation varies.
Overall, this is a path-breaking study of ethnic politics in Britain, which blends theory
and analysis to provide important insights into current patterns, as well as predictions
about future developments. It is likely to remain the standard work on the topic for some
time to come.
Ian McAllister, The Australian National University, Australia
***
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The New International Relations: Theory and Practice
Marie-Claude Smouts (ed.)
Hurst and Company (in association with Centre d’Etudes et
Internationales, Paris) Translated from the French by Jonathan Derrick
HBK: ISBN 0850654328 £40.00
PBK: ISBN 0850654336 £16.50
pp. x +226 (including index)

de

Recherches

The American dominance of the academic study of international relations might be a
little overstated in a world where researchers from various locations have made
significant contributions to our understanding of the structure and dynamics of global
politics. Furthermore, the return to normative theory has reintroduced students to
classical continental writers such as Rousseau and Kant and has paved the way for a
stronger engagement with the ‘continental’ philosophies of critical theory and
postmodernism. Indeed, the publication of this volume can be seen as part of a new
willingness to engage with non-American traditions. Yet there is no doubting that the era
of US predominance of international politics has coincided with an Americo-centrism in
its academic study, and this bias might be especially obvious from a French perspective.
The editor’s introduction certainly reveals an antipathy to a perceived US supremacy.
She complains that until recently ‘interdisicplinary debates have flourished at a rate
commensurate with the whims of the American superpower, echoed by fashions and
career orientations on its university campuses’, resulting in a series of ‘lifeless’ academic
debates that have ‘never much interested French scholars’ (p. 6). This collection of
fifteen essays by writers associated with the Centre d’Etudes et de Recherches
Internationales in Paris clearly wants to reinvigorate the discipline. One of its main aims
is to explore new directions that may be challenging the very idea of a separate
academic subject called international relations. The book is divided into three parts, each
containing a set of short essays that aim to identify and assess the most significant
contributions in this area.
Part 1, entitled ‘The Misadventures of the Westphalian Model’, is composed of critical
surveys by analysts who challenge the realist, state-centred approach. Badie explores
the conceptualization of the state and condemns the universalism inherent in the realist
approach. Decolonization, he points out, appeared to consolidate the spread of the
sovereign state, but post-colonial politics have demonstrated the weaknesses of
imported models of political organization. Dieckhoff and Jaffrelot, in a chapter on the
nation-state and post-nationalism, explore the challenges posed to territorial integrity by
nationalism and self-determination with special reference to globalization and the EU.
The focus on the ‘strange animal’ (p. 55) that is the EU is sustained in a chapter by
Lequesne. He surveys the theoretical literature about this organization in terms of a shift
from intergovernmentalism, to a multi-level polity, to a model of governance for the
contemporary world based on fluid decision making, diffused power and networks of
action. Cohen examines decision-making analysis and comes down in favour of the
concept of ‘bounded rationality’. In the final chapter in this section, Smouts looks at
international cooperation in terms of an evolution from coexistence to world governance
and a ‘new multilateralism’. This may seem at odds with the emphasis in other chapters
on the dominance of the US, but Smouts, drawing on the work of Cox, wants to use the
term not as a statement about present realities but as a critical challenge to the current
structure of world order.
Part two examines some new visions of international relations. Postel-Vinay examines
the spatial transformation of the world and draws on the ‘new geography’ to emphasise
the fluid, interactive nature of boundaries once thought of as permanent. Laïdi believes
that political analysis can be enriched by the problematic of time, and is interested in
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particular in the concept of world time. Colonomos focuses on the sociology of networks,
whilst the diffusion of ideas is discussed by Santiso, with special reference to
democratization. Coussy is concerned with how the study of International Political
Economy will be changed by new themes and debates caused by globalization. Part three
focuses more directly on conflict. The three chapters here by Salamé, Bigo and Le
Gloannec, all focus on common themes: the impact of the end of bipolarity and the
emergence of the US as the only superpower; the consequences of globalization; the
changing nature of warfare and the decline of conventional interstate wars; and the
competing narratives about global order and disorder.
There is very little in this volume on ethno-political conflict. The rather flimsy index has
no entry for ethnicity and only one for nationalism. Of course, many of the themes of the
book touch on these areas, including: the impact of globalization and the importance of
international networks; the reconcepetualization of the state; and the multiplicity of
actors in global society. However, their significance for ethnic conflict is not addressed in
any systematic way, and ethnicity really only appears in the chapters by Dieckhoff and
Jaffrelot, Salamé and Bigo. In the latter, the emphasis on the decline of both territoriality
and nationalism works against a proper understanding. In the other two, the discussion
lasts for no more than a few paragraphs.
As its central concerns appear to be fairly universal in contemporary research, in what
ways does this collection live up to its promise of something new? If there is a distinctive
voice it appears to be a willingness to ask fundamental questions rather than engage in
what Kuhn termed ‘normal science’. One consequence of this is a bias towards
theoretical rather than empirical enquiry. There is also a greater openness to the
integration of international relations with political and social theory. The ‘sociological
imagination’ is especially strong, and Smouts argues that the ‘object of international
relations studies is the way in which global space is structured on the basis of networks
and social interaction’ (p. 2). There is also a pervading sense that the academic study of
international relations is in crisis. Thus, the conclusion by Hassner declares that ‘it is
impossible to talk about international relations theory and its crisis without referring to
the crisis of the world order and of political philosophy’ (p. 213). For these reasons this
is a valuable book which makes contemporary French approaches accessible to a wider
audience. It should appeal to students and teachers receptive to challenging questions
about their subject.
Stephen Ryan, University of Ulster, United Kingdom
***
Reconstructing Multiethnic Societies: The Case of Bosnia-Herzegovina
Dzemal Sokolovic and Florian Bieber, eds.
Ashgate Publishing, 2001
HBK: ISBN: 0754614859 $69.95
£39.95
pp. 207 + x, (including bibliography)
In the six years since the signing of the Dayton Peace Accords, Bosnia-Herzegovina has
largely vanished from the consciousness of the West. What remains of the constant
wartime coverage of siege and massacre is little more than a sporadic handful of stories
about corruption in Sarajevo or political obstruction by the Republika Srpska. Dzemal
Sokolovic and Florian Bieber’s Reconstructing Multiethnic Societies: The Case of BosniaHerzegovina is a valuable reminder of what the West seems to have forgotten—that
ending the war may have ended three years of slaughter but did not end Bosnia’s
problems. The Bosnian war was a challenge to the West’s political and military will, and

Copyright © The Global Review of Ethnopolitics 2001. All rights reserved.

103

The Global Review of Ethnopolitics
Vol. 1, no. 1, September 2001

social and economic reconstruction, within a context of ethnic fragmentation and
physical devastation, is a challenge to the West’s usual vision of democracy.
Reconstructing Multiethnic Societies grew out of 1998 and 1999 seminars on ‘Democracy
and Human Rights in Multi-Ethnic Societies’ held inside Bosnia by the Institute for
Strengthening Democracy in the ‘open’ city (open to returning refugees of all ethnic
groups) of Konjic. The issue at Konjic was both the viability of multiethnic states and the
difficulties of ‘institutionalizing diversity’, of reconciling ethnic diversity with democratic
procedures. Sokolovic and Bieber concentrate here on the question of how Western
liberal visions of democracy can be adapted to multiethnic states rather than on the
concrete work of reconstruction, and of the dozen authors included in this collection,
only two—Dusan Babic, writing on the role of the press in post-war Bosnia, and Margaret
Vandiver, writing on the return of Muslim refugees to the Serb-held town of Kozarac—
are chiefly concerned with events on the ground. The articles assembled in
Reconstructing Multiethnic Societies focus on Bosnia-Herzegovina largely as a backdrop
to more conceptual issues.
The two key articles here—Thomas William Simon’s ‘The Injustice of Procedural
Democracy’ and Daniel Kofman’s ‘Self-determination in a Multiethnic State: Bosnians,
Bosniaks, Croats and Serbs’—form the heart of the book. Simon makes the too-often
forgotten point that, where politics is divided along stable ethnic lines, a purely
procedural democracy does nothing to overcome the exclusion of ethnic minorities and
can operate to legitimize exclusion. The standard American assumption that democracy
is about procedures and not some given set of results breaks down where majorities are
fixed groups and not transient combinations of interests. Where permanent ethnic
majorities exist, a minority can only acquiesce in its status or seek to break up the state.
Simon provides a sharp critique of such usual variants of procedural democracy as
proportional representation, arguing that proportional representation need not increase
the representation of the most-disadvantaged groups and can increase the power of
small, intransigent, often anti-democratic parties. For multiethnic states, Simon argues
that non-majoritarian procedures such as selection by lot and requirements for
consensus may serve the interests of democracy more than either plurality voting or
proportional representation. Daniel Kofman deftly discusses the limits of the right of selfdetermination, arguing that pre-war Bosnia-Herzegovina enjoyed a right of secession
from the old Yugoslav federation, but that no such right can be assumed for the ethnic
groups of an independent Bosnia-Herzegovina. In Kofman’s view, territorial groups with
a distinct historical and cultural identity would enjoy a protective right of secession;
where such groups inhabit longstanding administrative or constitutional units, the
principle of uti possidetis would allow a seceeding group to keep its borders intact.
Remnants of former majority groups—Anglophones in Quebec, Russians in the Baltic
states, Serbs in Bosnia—would have a full claim to individual and cultural rights, but
would enjoy no recursive right of secession from the new state. For Kofman, rebuilding
Bosnia as a democratic state involves strengthening the unitary features of the republic,
building acceptance of the legitimacy of the republic as a whole as well as guaranteeing
the rights of Serbs and Croats. Self-determination, Kofman stresses, need not be an
excuse for endless fragmentation.
Two other articles discuss constitutional and electoral systems for promoting
reconciliation. Richard Lewis looks at the 1993 Belgian constitution, with its division of
power between regions and ‘communities’, as a possible source of mechanisms for
building political consensus within divided societies. Peter Emerson provides an
introduction to the idea of ‘quota Borda’ voting, allowing individual voters to divide a
given number of ‘points’ among a list of candidates—a system used in the 1780s by the
French Academy of Sciences and currently used by some US corporations to elect board
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members. Both articles are concerned with the need to find electoral and constitutional
systems that can force voters toward a politics of consensus. Yet while Lewis recognizes
that relative affluence has been key in creating a spirit of tolerance and compromise in
Belgian politics, neither author gives sufficient weight to economic reconstruction as a
political factor or to the wartime hatreds that have made ethnic parties continuing
political havens and survival tools for Bosnian communities.
Sokolovic and Bieber have produced a collection that identifies the conceptual problems
of applying Western liberal ideas of democracy to multiethnic societies—the problem of
‘permanent majorities’, the need to define and limit the ambiguous concept of selfdetermination, and the problem of finding ways for minority groups to achieve
meaningful representation without disintegrating states. The articles by Simon and
Kofman provide clear statements of the issues involved in creating multiethnic
democracy, and Lewis and Emerson have raised the possibilities of alternative electoral
systems. One might wish that two other articles—Ariyoshi Ogawa on the role of NGOs in
establishing postwar civil society and Fionnuala ni Aolain’s excellent analysis of the
effects of the Dayton Peace Accords on re-creating a legal system for BosniaHerzegovina—had been expanded, since the role of ‘outside’ forces (NATO, the EU, the
UN) is too often neglected by other authors in the collection. The role of Bosnia as a
Western protectorate is alluded to, but the problem of reconstruction from ‘outside’ and
‘above’ needs to be both elaborated and directly addressed.
Reconstructing Multiethnic Societies reminds readers that the problems of BosniaHerzegovina did not vanish with the end of the war. The imposition of peace may have
made democracy possible, Sokolovic and Bieber point out, but ‘democracy’ must be
adapted to the needs of fractured societies. The Konjic participants take as a given that
a world of fragmented mono-ethnic states is unacceptable both as a threat to peace and
as a rejection of humane values. The articles here represent a realization that ethnic
politics are a challenge to conventional visions of democracy and that any search for
ways to build consensus within divided states will require a re-thinking of both electoral
mechanics and the nature of communities. Reconstructing Multiethnic Societies is the
first volume of a proposed series of Konjic seminar presentations. One hopes that the
thoughtful conceptual essays here will be followed by essays on the concrete situation in
Bosnia and the application of theoretical analysis to Kosovo and Macedonia.
Lohr E. Miller, Louisiana State University, USA
***
The Issue of Political Ethnicity in Africa
Emmanuel Ike Udogu (ed.)
Ashgate, 2001
HBK 0 7546 15561 £39.95
pp. 216 (including selected bibliography and index)
In African studies of the past two decades, the focus in the study of ethnicity has been
put on ethnic group identities, which were seen as contemporary inventions, totally void
of substance and to be filled with any marker their bearers desire. This focus now slowly
gives way to the notion that they do have some substance after all, and that identity
formation is less important than questions about the workings of ethnicity. The works of
Anthony Smith and Donald Horowitz, the latter long-time ignored by Africanists, have
gained ground. The present volume, edited by Udogu, is an example of this
development. The thinking of both Smith and Horowitz is largely present in most
contributions, although some of the proposed analyses are set in a rather outdated
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ideological framework. The bundle contains five theoretical and generalising chapters
(Udogu, Kalu, Ihonvbere, Ejobowah and Soyinka-Airewele) and three case studies: on
Nigeria (Vaughan), Kenya (Wafula Okumu) and Sierra Leone (Zack-Williams).
A refreshing element of the work presented, is that none of the contributors seem to be
afraid to rethink and use terminology previously discarded as politically incorrect. As
Soyinka-Airewele remarks, ‘for the African intellectual, it would appear that the starting
point in the study and negotiation of multi-ethnic politics must be the abandonment of
rigid positions and counterproductive assumptions regarding ethnicity’ (p. 179). A
position that should hold not only for African scholars, but for all scholars. In his
contribution on ethnicity and theory in African politics, Udogu argues that, given the
definition of ‘tribe’, the word could and will be used by him as synonymous with ‘ethnic’
and ‘ethnicity’. He is followed in this use of ‘tribe’ by Wafula Okumu writing on Kenya,
despite the connotations of savagery and primitivism attached to the term. These
connotations are analysed in Soyinka-Airewele’s contribution, which shows that the term
‘tribe’ is still reserved for African contexts in a negatively stereotyped imagery. However,
the idea put forward by Udogu that scholarly terminology and the social political
processes they describe should be disconnected from their public and political load might
open an interesting debate on the clarity of terminology that is sometimes still lacking in
ethnic studies.
All contributors take the existence of ethnic groups and identities as given. Their focus is
entirely on the question how ethnicity and ethnic identities work in a contemporary
African political field, more specifically, on the relationship between the state and
ethnicity. Kalu dedicates his contribution to concepts of statehood and their applicability
in Africa. Ihonvbere explains the attraction of ethnicity as a reaction to the irrelevance of
the state in Africa and the political domination of the state in the Gramscian meaning of
the term. The three case studies presented on Nigeria, Kenya and Sierra Leone all focus
on the interaction between state and ethnic politics. Vaughan shows how in Nigeria
ethnic politics on state level undermined the 1993 elections and attempts to install
democracy on the one hand, and how, on the other hand, ethnic mobilisation in civil
society can work in favour of state-reviving impulses of democracy. Wafula Okumu takes
an entirely state-centred perspective on how in Kenya the nation-state has been
conceptualised, constructed and undermined by ethnic politics. Zack-Williams shows how
in Sierra Leone the state could be monopolised by a coalition of ethnic minorities
(notably the Limba) through the creation of an ethnic association, the Ekutay, that
served as a nexus of power. Finally, Ejobowah focuses on the applicability of various
models of intrastate ethnic conflict-reduction in Africa.
The book provides a comprehensive overview of variations in state-ethnie interaction;
ethnic groups monopolising the state, the centrifugal and cohesive powers of ethnic
organisation, the ethnization of multi-party democracy, intra-ethnic conflicts and
coalition forming, ethnization of politics through a political elite and the making of
political elites through ethnic organisation, the attempted elimination of ethnic dangers
by the state and, vice versa, the attempted elimination of the state by ethnic groups. All
these subjects are dealt with, thus giving insight into the complexity of ethnicity as
politics.
In their discussions of these relations, the contributors as a whole take a rather double
stance. On the one hand, the pertinent question is raised whether ethnicity is
problematic per se for state functioning in Africa. From Ejobowah’s discussion of conflictreduction strategies, for example, it becomes clear that the problems of most African
states lie not so much in the workings of ethnicity in politics, as in the refusal of those
groups in power to moderate their political and economic appetite in consociational co-
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operation with other political factions. Something that was already made clear in
Bayart’s influential works on ‘the politics of the belly’ (Bayart, 1986; 1993, Bayart, Ellis
and Hibou, 1999). On the other hand, all contributions in this bundle make clear, or at
least their authors seem to have the perception, that ethnic politics are indeed
problematic and threatening to the all-important state.
Unfortunately, the exclusively state-centred focus prevents the authors from engaging
with some of the most important ethnic phenomena in contemporary African society. The
workings of inter-ethnic politics outside the orbit of the state, or the functioning of ethnic
politics in transnational settings (diasporas, ethnic groups in border areas, etc.) are
totally excluded. This is a serious omission, especially since some of the most poignant
problems in present-day Africa—ranging from illicit trade networks to the war ravaging
the Democratic Republic of Congo—can only be studied from a broader perspective than
that allowed by the authors. The question how far ethnic politics can or cannot provide a
working alternative to an absent state, a question of some importance in large regions of
various African states, remains outside the scope of the present work.
References
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Dirty War, Clean Hands: ETA, the GAL and Spanish Democracy
Paddy Woodworth
Cork University Press, 2001
HBK: ISBN: 1859182763 £19.95
€25.50
pp. 470
Sex, murder, blackmail, kidnapping, and corruption, crimes that seem to come straight
from a television soap opera. Sadly, the events that this book describes in great detail
involve gruesome attacks, murder and kidnapping conducted by mercenaries hired by
Spanish security forces under the auspices of the Interior Ministry and calling themselves
the Antiterrorist Liberation Groups (known by their acronym, GAL). Between 1983 and
1987, the GAL killed 27 persons, including 10 persons with no connection to the Basque
terrorist group, ETA, the GAL’s supposed target.
This book provides the first serious attempt to provide an up to date account, in English,
of one of the darkest episodes of recent Spanish democracy through the eyes of a
journalist who has spent extended periods of time in Spain and more specifically, in the
Basque Country. The book starts off with a personal anecdote, namely, the author’s
experience of sharing a flat in the months following the death of General Franco with
Julián Sancristóbal, Civil Governor of the Basque province of Vizcaya (1982-4) who was
later to play a key role in the Socialist government’s dirty war against suspected ETA
terrorists. In the chapters that follow, the book tries to break through the minefield that
is Basque nationalism to provide a well-researched and carefully balanced account of the
Spanish government’s dirty war against the Basques. Most of the GAL’s activities were
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conducted in the French Basque Country and at the time that Felipe González’s PSOE
party came to power in 1982, the south of France continued to be a sanctuary for
members of ETA. In the final part, the book describes in full detail the media and judicial
investigations that led to the conviction of various former PSOE officials including José
Barrionuevo, former Interior Minister under former prime minister Felipe González’s
administration, for involvement in GAL activities.
The main problem with the book is its organisation. Although it does attempt to stick to
a chronological sequence of events, chapters seem to backtrack all the time so that in
the middle of a particular chapter the reader is sometimes confused by an erratic
chronology of events. In addition, many seemingly unimportant events or quotes are
unnecessarily repeated throughout the text, e.g., former deputy prime minister Alfonso
Guerra’s remark that he ‘had the impression that these are people who want to prove
their worthiness to join the GAL, but do not belong to that organisation’ (pp. 108 and
188) or former French interior minister Charles Pasqua’s infamous quote that ‘democracy
ends where the interests of the state begin’ (pp. 319 and 410).
The book also seems to suffer slightly from a tendency to be overly evocative or
impressionistic. It is difficult not to allow emotions to get in the way when discussing
many of the horrific acts committed by the Spanish security forces against suspected
ETA members. Nevertheless, the author’s highly sympathetic view of the Basque
problem at times obscures the objectivity of the narrative. He refers to prime minister
José María Aznar’s ‘extraordinary sangfroid’ (p. 267) following a failed assassination
attempt by ETA on his life and refers to Herri Batasuna leader Santiago Brouard’s
‘remarkable character’ (p. 127). Other anecdotes included seem to be petty and
unnecessary, most notably when the author brings up the ‘sexual insufficiency’ of one of
the GAL’s key figures (p. 202) or describes yet another of the GAL’s key players as
possessing ‘cold reptilian features’ (p. 365). In other instances, the author’s language
and metaphors are overstated, e.g. ‘the only questions now was how far the disease had
spread and whether Spain’s democratic structures could survive further diagnosis, let
alone endure whatever surgery might be necessary to cure the body politic’ (p. 276).
Finally, a more serious flaw of the book is the author’s tendency to oversimplify matters,
e.g., attributing the rise of revolutionary terrorism to individuals’ moral complexity and
ambiguity. In another example of oversimplification, the author ignores the very visible
divisions in Basque society between separatist and non-separatist factions as well as
among those supporting or rejecting violence as a means towards independence.
Despite its organisational flaws, the book does provide an excellent analysis, from a nonacademic point of view, of several fundamental questions in the study of both Basque
nationalism and political terrorism. First, the author provides a thorough examination of
how the issue of combating political terrorism fits into Spain’s Estado de Derecho,
roughly translated as ‘rule of law’, upon which its 1978 Constitution is based. González’s
quote, ‘the rule of law is defended in the courts, and in the salons, but also in the
sewers’, sums up the essence of much of what this book is both questioning, that is the
lengths to which a democratic state will go to combat terrorism without endangering its
own democratic credentials. Second and less successfully, the author attempts to
demonstrate that the Spanish public was complicit in the dirty war fought against ETA
until the more gruesome details were revealed through the Spanish courts and media in
the mid 1990s. Third, the author attempts to describe how relations between the French
and Spanish governments over the issue of fighting terrorism were crucial in the
development of the GAL. Thus, the book aggressively pursues the question of whether
the GAL actions were intended to persuade the French government to pursue stronger
collaborative measures and to change French public opinion of viewing ETA members as
terrorists rather than as political refugees.
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Finally and most importantly, the author argues that the dirty war fought against ETA,
far from suppressing radical Basque nationalism, in fact fanned the flames of suspicion
and hate of many Basque nationalists who perhaps previously might have been reluctant
to support ETA against the Spanish state. To this end, the book is a thorough piece of
investigative journalism into how the GAL came to pose a serious question mark on the
success of the Spanish transition to democracy and makes a critical empirical
contribution to a better understanding of this still ongoing political tragedy in Spain and
the Basque Country.
Elisa Roller, University of Manchester, UK
***

Copyright © The Global Review of Ethnopolitics 2001. All rights reserved.

109

