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On October 18-19, 2007, the Tallinn Conference 
on Conceptualising Integration was held that fo-
cused on the Estonian integration policy. While 
being in the middle of composing the new state 
programme for the years 2008-2013 at the time of 
the conference, I’m glad that the conference gave 
us an opportunity to share our ideas with others 
and at the same time learn form the experience of 
other countries. 

The first conference of this kind took place al-
ready in 1999, when the programme for the years 
2000-2007 was being developed. Renowned inter-
national scholars as Will Kymlicka and David Miller 
expressed their ideas at that conference. The sec-
ond conference took place in 2002 and focused 
on eliciting the Estonian model of multicultur-
alism and comparing it with models adopted in 
other countries. World-class scholars like John Ber-
ry, David Laitin and Normand Labrie participated 
in the conference. 

Since then Estonia has come a long way. We have 
learned a lot and we are grateful for the support 
and advice we have received from our friends. 
The purpose of the conference in 2007 was to 
analyse the draft of the programme for the years 

2008-2013, look at what has been achieved in the 
past seven years and what should be focused on 
in the coming years. Eleven well-known scholars 
and top experts in their field talked about differ-
ent aspects of integration: the challenges multi-
culturalism poses to the nation-state, how inte-
gration is managed in different parts of the world, 
how integration can be measured and what role 
education plays in the process of integration. Es-
tonia is not the only country facing these ques-
tions. Most contemporary societies are faced with 
issues related to the ways of accommodating cul-
tural diversity and it is important to share these ex-
periences. 

This compilation holds the presentations made at 
the international conference on integration held 
in Tallinn on October 18-19, 2007. Some of the 
authors come from our neighbouring countries, 
some from places that are further away, some of 
them have been to Estonia before and are familiar 
with our situation, some visited Estonia for the first 
time in October. This combination of ideas gave 
us very valuable expertise that helped us in put-
ting together the new programme and will fur-
ther help us to assess the developments and pro-
cesses that take place in Estonia. 

Introduction

Urve Palo
Minister for Population and Ethnic Affairs
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Recent important steps in integration policy at the 
national level date back to the end of the nineties 
and the year 2000. To be exact, on June 10, 1998, 
the Parliament of Estonia approved the starting 
points for the Estonian national integration poli-
cy for the integration of non-Estonians into Esto-
nian society. For the first time, the aforementioned 
document set out a conceptual basis for national 
policy. At that time the concept largely focused 
on problems and challenges of non-Estonians. In-
tegration was defined as involvement of an indi-
vidual in social life at all levels: “Integration is not 
a change of ethnical identity; it is the removal of 
barriers that hinder many non-Estonians from full 
participation in Estonian societal life”. At the same 
time, a role for Estonians was already included in 
this document where integration was seen as a 
challenge for both Estonians and non-Estonians: 

“Integration is a very serious endeavour for non-
Estonians since language skills and competitive-
ness are closely related and they do not develop 
by themselves. At the same time, it is a challenge 
for openness and tolerance on the part of Esto-

nians. If Estonians do not see the need for such 

new developments and are not ready for taking 

new steps, the integration targets are meaning-

less. There is no doubt that the integration strate-

gy is a serious responsibility for the Estonian state 

and politicians as the internal targets of Estonia as 

a democratic nation-state have to be defined”.

On March 31, 1998, the Government of the Re-
public founded the Non-Estonian’s Integration 
Foundation which became a channel for the gov-
ernment of Estonia in financing integration activi-
ties. In the beginning, governmental support was 
quite limited (eg. six million kroons in 1998), but 
during subsequent years, amounts increased con-
siderably, mostly owing to support from several 
foreign countries and the European Union. 

On March 14, 2000, the Government of the Repub-
lic approved the state programme: “Integration in 
Estonian Society 2000-2007”, which set out the ar-
eas of integration, measures, responsible minis-
tries and a budget. The state programme was the 
basis for further national activities in the field of in-

“Estonian Integration 
Strategy 2008-2013” 

Tanel Mätlik 

Director of the Integration Foundation
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tegration; in addition it has been the basis for local 
authorities in the preparation of their own integra-
tion plans, whereas the conceptual section of the 
programme has been examined in a large num-
ber of academic studies.

The most important outcomes
starting from 2000 

Below are presented the most important out-
comes from the state programme “Integration in 
Estonian Society 2000-2007” starting from 2000. It 
should be pointed out that it is only a very small 
selection of the almost 170 activities that make up 
the action plans of the state programme. 

Sub-programme I: “Education”

Within the framework of sub-programme I: “Edu-
cation”, a course was taken towards the expand-
ing of the list of subjects which are being taught 
in Estonian in Russian basic and upper secondary 
schools as well as in vocational schools. As a re-
sult of this, all 63 Russian upper secondary schools 
(forms 10-12) were prepared for transition  to par-
tial teaching of subjects in Estonian (covering at 
least 60% of all subjects), starting from the school 
year 2007/ 2008. Additionally, partial teaching in 
Estonian has been systematically supported in 
the form of language immersion; by now, near-
ly fifty nursery schools and basic schools have 
joined the immersion programme. In addition to 
the command of Estonian, the active participation 
of Estonians in educational integration should be 
ensured. A good example of this is a common 
curriculum development and other forms of co-
operation between Estonian and Russian schools. 
Additionally, about 20,000 Estonian and Russian 
children have participated in summer language 
camps and have been learning the language in 
families since year 2000. A clearly growing chal-
lenge, albeit one that is still relatively minor, is the 
integration of the children of new immigrants, in-
cluding preparation for relevant special study ma-
terials and teacher handbooks, as well as offering 
further training programmes to teachers, in or-
der to prepare for teaching in a multicultural class-
room.

Sub-programme II: “The education 
and culture of ethnic minorities” 

Sub-programme II: “The education and culture of 
ethnic minorities” was designed in order to pro-
vide ethnic minorities with separate opportuni-
ties for maintaining their language and culture, 
which also constitutes one of the cornerstones 
of the conceptual part of the process of integra-
tion. For this purpose, about 35-40 national cultur-
al societies have received annual support for vari-
ous culture projects, about fifteen Sunday schools 
of national cultural societies have received annu-
al support for teaching their language and culture 
to members of minorities, and teachers of Sunday 
schools have received annual training. In addition 
to this, the Estonian government started the an-
nual allocation of assistance to most national cul-
tural societies (this amounted to about 200 na-
tional cultural societies in previous years) to aid in 
basic costs, which gives more security for associ-
ations in the planning of their everyday work in 
the future. 

 

Sub-programme III: 

“Estonian language training for adults” 

Within the sub-programme: “Estonian language 
training for adults”, special attention has been 
paid to improving the command of Estonian lan-
guage of adult non-Estonians by offering lan-
guage training and learning materials at favour-
able conditions. In total, about 12,000 persons 
have been reimbursed for 50% of their language 
training costs and about 2,000 public sector em-
ployees (policemen, rescue workers, medical staff) 
have participated in free language courses start-
ing from 2000. 

Sub-programme IV: “Social competence”

Sub-programme IV: “Social competence” focused 
on increasing the social competence of both Esto-
nians and non-Estonians. What does social com-
petence mean? It means the ability of a person to 
be active on all levels of social life. The state pro-
gramme considers the ability of people to organ-
ise on the basis of common interests (the third 
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sector), the availability of objective information 

and a change of attitudes in society (in the me-

dia and in public opinion) to be the most impor-

tant factors of social competence. A person’s legal 

status is also an indicator of his or her social com-

petence (in Estonia this is Estonian citizenship). For 

this purpose, nearly 2,800 citizenship applicants 

have participated in preparatory courses for tests 

on the Estonian Constitution and the Citizenship 

Act. Additionally, 125,000 persons with no citizen-

ship have been informed of the opportunities and 

conditions for applying for citizenship. In the me-

dia sector, at least one radio or TV series has been 

supported annually, including TV serials and pro-

grammes in Russian or in bilingual programmes, 

or radio broadcasts in the languages of minori-

ties (Ukrainian, Hebrew, Yiddish, Belarusian). At the 

time when the state programme was launched 

in 2000, it was important to bring the issue of in-

tegration into the centre of public discussion. For 

this purpose, several media campaigns were or-

ganised, such as, “Friendship starts with a smile”, 

and “Many nice people”. As mentioned above, the 

social competence of all members of society is im-

portant. Therefore, several activities have been ad-

dressed to all people living in Estonia, irrespective 

of their nationality. An example of this is the “Citi-

zen’s Handbook”, which is aimed at bringing infor-

mation on the functioning of the state and com-

munications with state authorities in a practical 

form to as many people as possible. The handbook 

was first published in 2004 and the following reis-

sues have been reviewed with regard to amended 

laws and have been supplemented with new top-

ics. The handbook has been surprisingly popular 

and is being distributed to ministries, civil society 

organisations, local authorities, libraries, vocation-

al schools and county development centres.

“Estonian Integration Strategy 2008-2013” 

The previous state programme ended in 2007. 
Logically, the question of what would happen in 
the future arose. It is clear that many targets - such 
as the command of Estonian among many adults 
or a common field of information - are still far 
away. The re-location of the World War II memori-
al at the end of April 2007 and the discussions that 

surrounded it have drawn the attention of the so-
ciety to the need for a continuous promotion of 
integration. The need to continue the work was 
already foreseen in 2006 during which a concep-
tual part of the new strategy was prepared (prob-
lem and target setting, main measures and man-
agement scheme). Since 2007, this draft has been 
available in Estonian, Russian and English on the 
Internet via the web page of the Minister for Pop-
ulation and Ethnic Affairs. In 2007, an implementa-
tion plan for the strategy was prepared, setting out 
the responsibilities of ministries with regard to the 
activities and the budget for the strategy together 
with a time frame and other relevant information. 
Since integration concerns practically everybody 
in society it is without doubt necessary to achieve 
a general consensus with regard to goals for the 
strategy. In this sense the strategy has quite a lot 
in common with a social agreement. In order for 
integration to advance, a common understand-
ing has to be found within society as it requires a 
change of the skills, attitudes and opinions of peo-
ple and concerns almost everybody. As with every 
agreement, the strategy has to have a common 
objective and specific conditions that the parties 
of the agreement have to accept and follow in or-
der to achieve the objective of the agreement. For 
that purpose, an extensive public discussion and 
the eventual amendment of the draft strategy 
took place in 2007. At this point, attention should 
be drawn to the fact that the present conference 
also has an important role in this work, as a very 
representative group of international and local ex-
perts take part in this event. 

How is integration defined in the new strategy? 
According to the text of the strategy, “Integration 
of Estonian society means the involvement of Es-
tonian inhabitants into social life based on equal 
opportunities and mutual tolerance, irrespective 
of nationality. The most important result of suc-
cessful integration is a rapid reduction of persons 
with undetermined citizenship and the strength-
ening of shared state identity among the residents 
of Estonia based on the principles of a democrat-
ic state and rule of law, protection of Estonian lan-
guage as the official and main language of com-
munication in society and protection of minority 
cultures”. Based on this, what then should the so-
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ciety we want to reach be like? As the draft strat-

egy describes, the general objective of the inte-

gration policy is the forming of a cohesive society 

in which opportunities for minorities to maintain 

their cultural differences have been created next 

to common interests, social institutions and val-

ues. An outcome of the integration process sup-

ported through the state programme is a cultur-

ally diverse democracy with a strong Estonian 

common core”. In other words, similarly to the 

previous state programme, the new strategy tries 

to respond to the challenges of how to ensure a 

balance between the differences and the shared 

things in society in a way that is acceptable for all 

ethnic groups.

Integration programmes 2000- 2007 

and 2008-2013: similarities

What are the similarities and differences between 

the new strategy and the previous state pro-

gramme? Does the new strategy have a complete-

ly new point of view towards achieving a cohe-

sive society or is it rather a continuation of the old 

way? The answer is ‘yes’ and ‘no’. The new strategy 

has both similarities and new things, both in tar-

get setting and in activities. With regard to similar-

ities, the conceptual basis – the integration para-

digm - is the same, meaning:

» a two way approach with regard to target 

groups, ie. both Estonians and non-Estonians 

participate in integration;

» departing from two principles with regard to 

measures: supporting the homogenisation of 

society on the basis of the Estonian language 

and citizenship and enabling the maintenance 

of ethnic differences;

» the expected final result is characterised by the 

principles of: 1) cultural pluralism/ tolerance, 

2) a strong common core, and 3) the mainte-

nance and development of the Estonian cultur-

al space.

With regard to measures, the division between 

three areas of integration will remain, although 

with different wording: educational and cultur-

al, legal and political, social and economical inte-

gration. In all three areas, a lot of attention is still 
paid to upgrading the command of the official 
language among both young and adult non-Es-
tonians, and to increasing application for citizen-
ship in the form of distribution of information and 
training. The support for language and cultural ac-
tivities of ethnic minorities will definitely be con-
tinued in order to give people the opportunity to 
maintain and develop their ethnic identity should 
they wish to do so.

Integration programmes 2000-2007 
and 2008-2013: differences

A major difference is the attempt to more clear-
ly define what it is that all people living in Esto-
nia have in common. In the new strategy, this 
keyword is the Estonian state identity. It is char-
acterised by: 1) acceptance of the principles of a 
democratic state based on the rule of law, 2) a 
command of the Estonian language as the offi-
cial and main language of communication in so-
ciety, and 3) ensuring the protection of minority 
cultures. At the same time, this definition is too 
abstract at the moment and needs to be clarified. 
The creation of a practical meaning for the state 
identity which is understandable to all people is 
still to be carried out. We can argue that the com-
mon identity of Estonians and non-Estonians - the 
feeling of “togetherness” - is rather unclear at the 
moment. The state identity should definitely fos-
ter the understanding that all ethnic groups living 
in Estonia are our compatriots, and that there are 
more things that unite us than those that sepa-
rate us. Amongst others, we have to agree on one 
name for all the inhabitants of Estonia and use it 
persistently - for example, compatriots. Also, it is 
very important to keep in mind that a more accu-
rate definition and construction of the state iden-
tity is a great challenge. This process will last for 
several generations. In other words, no quick so-
lutions exist for finding a common element be-
tween people in a society. This, however, does not 
mean that we do not need to set such clear tar-
gets. Therefore, I will take advantage of the pres-
ent conference and make a call to all participants 
to think actively of what the state identity could 
include in addition to the above. 
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As a logical continuation to the above, new activ-
ities focusing on the creation of a common state 
identity are included in the action plan of the strat-
egy, in order to increase the value of Estonian cit-
izenship as a symbol, improve the knowledge of 
Estonian history and the state, and increase con-
tacts and joint activities between Estonians and 
non-Estonians. 

Although it is a state policy document, it is im-
portant to include more non-governmental or-
ganisations, ie. civil society, by supporting coop-
eration between Estonian and Russian NGOs in 
all areas (work with young people, environmental 
protection, neighbourhood watch, entrepreneur-
ship), in order to replace the landscape of NGOs 
that is mostly based on language. The new strat-
egy has to find new solutions for challenges that 
have been there for a long time: how to ensure a 
better and more objective way of informing rep-
resentatives of other nationalities living in Esto-
nia about the Estonian culture, history, traditions, 
and of what is happening in Estonian society on 
the one hand, and how to introduce the differ-
ent cultures in Estonia, their individuality, and their 
achievements for the whole society, on the oth-
er hand. 

Finding a balance between the common and dif-
ferent interests of the members of society is a chal-
lenge that should be focused on by both the state 
as a whole and the individual members of soci-
ety. It must not be forgotten that both the change 

of attitudes and the acquisition of new skills that 
help adapt individuals to society start from the in-
dividuals themselves - in the head and in the heart 
of a person. The will to learn or acquire something 
new has to come from inside every the person, 
integration cannot be something that is forced 
upon the whole society from above. The state 
can create conditions or motivate people, but the 
next stage will happen spontaneously in society, 
which is natural. But today we have to think what 
the conditions offered by society should be like. 
Estonia is not alone in this challenge – many states 
face a similar test, which is why the present confer-
ence with the many foreign presenters is a good 
opportunity for taking a look both into the theory 
and practice of integration.
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The context of discourses

Let us begin with the notion of context when try-
ing to understand ongoing discourses on multi-
culturalism. There is a discourse on the other side 
of the Atlantic connected to the fact that Canada 
and USA are countries of immigration. In Europe, 
there has been an ongoing process of immigra-
tion for a very long time, but most European states 
have refused to define themselves as immigration 
countries. This long history, initially of labour mi-
gration, latterly of asylum seekers, has formed the 
basis for the European discourse. What is clear is 
that a sharp distinction was made between immi-
grants and minorities. Even when some states de-
clared that they were multicultural, like Sweden, 
this was not connected to a discussion about mi-
nority rights. Another feature of the discourse is 
that the politics of integration has been regarded 
as the internal problem of a nation state, and the 
European Union has not created a common poli-
cy in this field.  

What is a Nation State?

Traditionally, a nation-state is a specific form of 
state, which exists to provide a sovereign territory 
for a particular nation. The state is a political and 
geopolitical entity and the nation is a cultural and/ 
or ethnic entity. In an ideal world, there would be 
little immigration or emigration, few ethnic mi-
norities and few members of the ‘home’ ethnicity 
living in other countries. In reality, however, most 
nation states are far from ‘ideal’. 

Most nation states contain different linguistic or 
ethnic minorities. Nowadays, most nation states 
also contain large immigrant groups. They are 
usually not regarded as minorities.

What complicates the matter is that it seems clear 
that the notion of a national identity also extends 
to many countries which host multiple ethnic or 
language groups. For instance, Switzerland is a 
confederation of cantons and has four official lan-
guages, yet a Swiss national identity seems to exist. 

Is a Multicultural
Nation State an Oxymoron?

Matti Similä     
Centre for Research on Ethnic Relations 

and Nationalism,

University of Helsinki 
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Besides the connection between culture/ ethnic-
ity and politics, nation states are also character-
ised by a central state power with control over the 
whole territory, which may be seen as semi-sacred 
and non-transferable. This state has a unique role 
in maintaining national unity: politically, econom-
ically, socially and culturally. In most cases there 
is also only one state language, even when other 
minorities are recognised.

William (Rogers) Brubaker (1990) has discussed the 
ways in which the concept of the nation state has 
influenced immigration policy, especially with re-
gard to naturalisation rates.

As an idealistic model of membership, it can be 
characterised in terms of six membership norms. 
Membership should be egalitarian, sacred, nation-
al, democratic, unique and socially-consequential. 

Egalitarian membership means that there should 
be a status of full membership and no other. That 
membership should be sacred, means that peo-
ple must be ready to make sacrifices for the state. 
Third, membership of the state is also member-
ship of a nation, which means that the political 
community should also be culturally united. The 
democratic aspect of membership means that it 
carries with it significant participation in political 
life. That membership should be unique, means 
that it should be exhaustive and mutually exclu-
sive. Everybody should belong to one and only 
one state. Finally, membership should be socially-
consequential, meaning it should entail not only 
sacrifices, but also important privileges.

In the present situation, the challenges of a nation 
state come from an increased amount of dual cit-
izenships, the decreased value of citizenship and 
the weakening of the sacred value of citizenship 
as it has become possible to calculate the advan-
tages and disadvantages of different possible cit-
izenships, the increasing amount of people with 
partial citizenships; the increasing demands on full 
citizenship without cultural assimilation and the 
fact that a great number of residents are excluded 
from political participation, both by voting and by 
being able to stand as a candidate in elections.

What can be said today is that we tend to contin-
ue to talk about nation states in spite of the fact 

that they are more often than not far from the ide-
al. The fact remains that one nationality is normal-
ly in a dominant position. It also seems clear that 
ethnic diversity can be combined with a shared 
national identity.

Integration

Integration, in current discourses about immi-
grants and minorities, seems to contain a lot of 
different meanings.

In social science, the classic meaning of the word 
refers to society as a whole and how it holds to-
gether. One classical sociologist who considered 
this problem was Emile Durkheim, who was con-
cerned about the risks associated with a lack of 
integration in modern society, characterised by 
growing differentiation, division of labour, mobil-
ity and individualism. A lack of integration is both 
a problem for the individual and for society as a 
whole, because insufficient integration between 
different parts of society threatens to undermine 
the basis for communal solidarity. Integration is a 
quality of the social system, not only of its indi-
viduals.

One consequence of this is that since integration 
is about the relationship between the whole and 
its parts, we can isolate different types of more or 
less integrated societies. Firstly, we have the ide-
al state where all parts are fairly equally integrated 
into a network, where everybody has a direct or 
indirect connection with everybody else. Anoth-
er possibility is a society where different groups 
form well-integrated subsystems with varying de-
grees of connections between these subsystems. 
If the connections between the subsystems are 
very weak, we come close to the notion of ‘plu-
ral society’, a society where different groups live 
separately from each other and the only interac-
tion between members of different groups hap-
pens when ‘meeting at the market’. Despite this, I 
believe that we can talk about an integrated soci-
ety, as long as the connections between different 
groups are not too weak, and the differences re-
garding wealth and power not too dramatic. This 
means that, in a society, people can be well inte-
grated without having direct ties to members of 
all subgroups. 
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Another understanding of integration is more po-
litical: integration is the process of becoming an 
accepted part of society. This is an open-ended 
definition, emphasising the developing character 
rather than an end situation, and it does not de-
fine the particular requirements for acceptance. 
This definition may be useful when discussing in-
tegration policies.

Multiculturalism

There are, no doubt, risks connected to multicultur-
alist agendas. One is the risk of looking at culture 
as something homogenous and static. Another 
might be an over-emphasis of cultural difference 
and an under-emphasis of differences connected 
to social conditions and political claims-making. 
Many years ago Stephen Ryan (1990) stated that 
the new interest in these matters has turned re-
searchers from an underestimation of the impor-
tance of ethnicity to a more pessimistic view as re-
gards the future of multi-ethnic states.

The multiculturalist prescription is a set of norma-
tive notions on how to shape a multicultural so-
ciety politically. According to multiculturalists, in-
stitutions and rules are historical and cultural 
products that are not neutral for newcomers and 
thus may need to be revised in order to accom-
modate a new situation. We might call this an eth-
no-national community.

The opposite idea is the French one that says that 
newcomers must adapt to existing public institu-
tions. This means a de facto pressure towards as-
similation. To my mind, this has been the policy 
not only of France, but also of Sweden, despite 
Sweden’s official declaration of multiculturalism. 
This policy includes a denial of minority rights and 
group rights in the liberal tradition. We might call 
this the civic-republican model.

The notion multicultural society has a large variety 
of meanings in ongoing discourses. Sometimes it 
only means a recognition of diversity. Sometimes 
it means that diversity is a good thing, but that it 
belongs in the private sphere; but it also can be 
related to demands for institutional changes, de-
grees of cultural autonomy and even demands for 
a multicultural public sphere.

The multi-ethnic state, however, has often been 
contested; especially the theory of the plural soci-

ety, which stresses the lack of a common will or 
over-arching loyalty that can transcend ethnic dif-
ferences in multi-ethnic societies. The plural soci-
ety is defined by John Furnivall as a medley of peo-
ples - European, Chinese, Indian and native, who 
do mix but do not combine. Each group holds 
its own religion, its own culture and language, its 
own ideas and ways. As individuals they meet, but 
only at the marketplace level. Such a society is cer-
tainly not a nation state. (See for instance Furnivall, 

1948, Smith, 1986.)

Collective identities 

Collective identities are formed by ongoing prac-
tices and discourses, as well as memories, narra-
tives and concepts of the past. School books as 
well as the media and popular culture are impor-
tant for our understanding of the world and our 
self-understanding. If different groups have very 
differing views, this may become a problem for a 
rational dialogue. Collective identities are not only 
cognitive, but also contain normative elements 
that affect everyday behaviour.

Another aspect of collective identities is their con-
nection to personal identities. Everybody wants to 
be proud of themselves and respected by others. 
If a person has not much to be proud of, there is 
a risk that this can be compensated for by an ag-
gressive emphasis on the honour of the group (for 
example, in the USA: ‘I may be poor, but at least I 
am white’).

Citizenship

The content and meaning of citizenship can be re-
garded as something that is in a constant process 
of change and which is negotiated between dif-
ferent players, interacting with the structures and 
institutions of the society. In other words, there is 
ongoing claims-making connected to the con-
cept of citizenship. 

The special feature of Estonia is the amount of 
people with undetermined citizenship which is 

very problematic despite the fact that it has di-
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minished. The goal must be that all permanent 

residents are either recognised as foreign citizens 

or citizens of the country in which they live. 

Integration policies

Integration policies can be studied on different 
levels: neighbourhood, municipality, regional,  
state and supra-state level.

Immigration policies of European countries have 
been adhoc, reactive and control-oriented. After 
WWII, Austria and Switzerland in particular pur-
sued a Gastarbeiterpolitik, with severely restricted 
rights for immigrants. Later, countries like Sweden, 
the Netherlands, Belgium and France acknowl-
edged that migrants were settling, mostly for 
good. Over time, naturalisation policies have be-
come more inclusive; political rights on the local 
level were developed for non-citizens and dual 
citizenship has been introduced as an option, to 
name a few developments. Yet there are still many 
differences as regards immigration policies in dif-
ferent European countries. 

One crucial question for the success of integra-
tion policies is what happens at the level of insti-
tutions? We have general, public institutions: edu-
cation, public health, labour market, and politics; 
laws, regulations and executive organisations, in-
cluding written rules and practices. Such insti-
tutions may not formally exclude, but may still 
sometimes hinder access or equal outcomes by 
their ways of operating, by not taking into account 
special characteristics of the immigrant/ minority 
group, caused by migration history, cultural or re-
ligious background, or language. 

Beyond that, we have specific institutions formed 
by the immigrants/ minorities themselves. They 
may be important participants in organisations 
within civil society, like churches, trade unions, 
cultural institutions, institutions of professions etc. 
They may become an accepted part of the soci-
ety on the same level as comparable institutions 
of the majority society, or they may isolate them-
selves, or become unrecognised.

It also seems clear that regional and residential 
segregation will affect the integration process. In-

dividuals living in regions or areas where Estonian 
is seldom spoken will live their lives in a different 
environment. If ethnically different regions devel-
op unequally, this may also cause strain. The histor-
ical residential policy of the Soviet Union created 
ethnic enclaves, which are a challenge to integra-
tion. But as I stated earlier, a society can be inte-
grated even if members of different groups most-
ly interact within their own group, as long as both 
groups feel that they are a part of the society and 
as long as there are links between the groups. 

I believe that media consumption is also of great 
importance, or more generally, communication 
and information. In a multicultural nation state, 
there must be a core of shared understanding 
among most citizens.

If we look at integration on an individual lev-
el, I think it is fair to say that cognitive adaptation 
seems to be much easier than adaptation on the 
aesthetic or normative level, including ethos, hab-
its and traditions.  The second generation, how-
ever, may experience a ‘double socialisation’, one 
in the immigrant/ minority community, and one 
in the dominant society. Under favourable condi-
tions, such socialisation may lead to an ability to 
combine roles, identities and loyalties of these dif-
ferent worlds. This, however, does not come about 
automatically, but is formed by patterns of interac-
tion and interpersonal relations.

The local level is very important in the integration 
process, because it is at this level that the conse-
quences of integration are felt primarily, and it is 
there that integration takes place.

We also face a methodological problem: integra-
tion is a long-term process, we may have to wait 
a considerably long period of time to assess if a 
practice has been successful, and the process it-
self is affected by several factors. In the Estonian 
case, I think it is unrealistic to expect immediate 
results on all levels.  

Does size matter?

Yes, in some cases it does, but of course, size is not 
the only important factor. A large amount of peo-
ple cannot be neglected or easily ‘forgotten’. They 
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have an advantage when creating their own in-
stitutions and organisations; and if they speak a 
language which is widely spoken international-
ly, it gives them stronger reasons to preserve it. A 
lesser-used language is always under more threat. 
People who are not born speakers of a lesser-used 
language, may not find much incentive to learn 
it. One example is Belgium, where Dutch-speak-
ing Flemings most often also learn French, while 
French-speaking Walloons do not bother to learn 
Dutch. Therefore, when the majority language is 
not widely spoken, the majority may feel an un-
certainty about the strength of its own culture, 
which affects attitudes and patterns of behaviour 
towards people who speak another language.

The importance of size can be exemplified with 
two cases: 

1. Irish Gaelic in the Republic of Ireland. Gaelic is an 
official state language of the republic and is com-
pulsory in school. However, the small number of 
everyday speakers of Gaelic, and the position of 
English as the leading world language, make it 
nearly impossible to make Gaelic any more than 
a second language with a symbolic value for Irish 
identity. 

2. Swedish is not a minority language in the Finn-
ish constitution, but one of the two national lan-
guages on equal grounds. However, the fact that 
less than six percent speak Swedish as their moth-
er tongue and the fact that Swedish is a fairly mi-
nor language in the world, makes Swedish a de 

facto minority language in Finland. 

Cultural diversity and conflict

Focusing too much on cultural differences can of-
ten lead one astray when analysing ethnic conflicts. 
Different claims regarding ethnic mobilisation do 
not need fundamental differences in culture. Rel-
atively big differences can coexist in harmony, 
while very small differences can be a source of 
real conflict. Relative deprivation or feelings of un-
equal status can be one source of conflict, lack of 
trust and communication, another. Perceived dif-
ferences in socio-economic conditions and social 
problems may also be a stumbling block. Conflict-
ing claims which are connected to collective iden-

tities are not always easy to solve. It is certainly not 
a simple question of information, but communi-
cation is still important. Conflict is, after all, a nat-
ural element in social life; but a feeling of belong-
ing remains essential.

Three case studies for illustration purposes

I will end by illustrating some of my ideas with 
three case studies. These are Belgium, Northern 
Ireland and Estonia.

Belgium

Belgium illustrates well the potential conflict 
when regions develop differently. Historically, 
the French-speaking Wallonie was the richer, de-
veloped, industrialised part of Belgium and the 
French language had a higher status than the 
Dutch language spoken in Vlaanderen. Since then 
the economic development has been much bet-
ter in Vlaanderen and this has led to a relative dep-
rivation experienced by the inhabitants of Wall-

onie. At the same time, they still seem to regard 
their language to be ‘superior’, and are not inter-
ested in learning Dutch.

Northern Ireland

People there speak the same language, they look 
the same and are in many respects the same. The 
symbolic difference is connected to two varieties 
of Christianity; collective identities, however, are 
strong. Protestant Loyalists are regarded by Cath-
olics as siding with the former oppressor, Britain. 
Catholics are seen by the Loyalists as people more 
loyal to the Catholic Irish Republic than to their 
own region. There is a lack of trust and feelings of 
not being treated equally. But should we call the 
conflict ‘ethnic’ or ‘cultural’?

Estonia

The biggest group among non-Estonians is that 
of Russian-speakers. The size of their group makes 
it difficult to see them as ‘only one of the many 
non-Estonian groups’. The situation for Russian-
speakers in Estonia changed rapidly in the sense 
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that they became ‘strangers’ overnight. Before 
this happened, they spoke the core language of 
the Soviet Union and most often did not see any 
reason to learn the local language. Many had em-
igrated fairly recently. As speakers of the language 
of power in the Soviet Union, they experienced 
relative deprivation when Estonian independ-
ence was restored. Attitudes among both Estoni-
ans and Russian-speakers seem to show a lack of 
trust, acceptance and respect for the other group. 
Is the number of non-citizenship cases partly an 
indicator of a non-acceptance of the restoration of 
Estonia among Russian-speakers? Are there senti-
ments towards the Estonian language among 
Russian-speakers of the same kind as among the 
Walloons towards the Dutch language? Are there 
fears among Estonians of a lack of loyalty to the Es-
tonian state and thence a perceived threat to the 
Estonian culture? At least, it seems that collective 
identities, narratives and memories are very differ-
ent, and lack of common media and other com-
mon sources of knowledge do not always make a 
rational dialogue easy. 

What about the oxymoron?

Yes, a multicultural nation state may be an ox-
ymoron, if we follow the orthodox concept of a 
nation state. However, with a wider definition of 
the nation state, this does not have to be the case. 
Many states seem to have a strong common na-
tional identity, in spite of cultural diversity, and 
most nation states are culturally diverse.

However, since every case has its unique features, 
there are no ‘standard’ solutions available. What 
seems clear is that cultural difference per se is per-
haps not the key factor. What also seems clear is 
that communication is important, as well as the 
consideration of collective identities. 
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Introduction

Since 1991, the Western media has periodical-
ly raised the issue of the alleged mistreatment 
of Russian minorities in the Baltic Republics. The 
information leads the public to think that, since 
there is no smoke without fire, the Baltic govern-
ments are probably not entirely innocent in this 
respect.

The Estonian approach to the question

Estonia is in the unusual position of being a dem-
ocratic country confronted with serious problems 
concerning national integration and education.  

Following several years of debate and pressure 
from various sides (including the Council of Eu-
rope, OSCE and the EU) and, taking into consid-
eration the Estonian Founding Principle – ‘one 
people, one language and one territory’ – the Es-

tonian authorities have recently ‘invented’ an Esto-
nian form of multiculturalism based on two simul-
taneous processes:

» A ’homogenisation’ of society based on knowl-
edge of the national language and on the cor-
responding rejection of the principle of a dual 
official language (Estonian and Russian); 

» The maintenance of ethnic ‘differences’ through 
the recognition of cultural rights for minorities.  

Two Communities still largely living side by side

Before trying to understand what went wrong in 
the integration process, let us have a look at the 
way Russians and Estonians live together in Es-
tonia. Generally speaking, the inter-personal rela-
tions between the ’locals’ and the ‘aliens’ are rath-
er good and, at least, peaceful. With the exception 
of the incident concerning the relocation of the 

Estonia: Multiculturalism
and the Nation State

Yves Plasseraud     

EGYP France/ University of Kaunas



20

Bronze Soldier last spring, there has practically 
never been any violence. And yet the two com-
munities remain mostly apart as separate groups. 

What has caused the integration difficulties?

Whilst the problems of the first years of Estonian 
independence may be fairly easily understood, 
the continuation of these difficulties is less com-
prehensible now that the naturalisation process is 
underway, and considering that the country is a 
member of the EU and is doing extremely well ec-
onomically…

The explanation may lie in one of two directions.

The Estonian authorities have been rather slow in 
making their position clear vis-à-vis the issue of in-
tegration. The concept of integration was initially 
largely imported from Brussels and therefore may 
not be accepted by the Estonian population.

This hesitation with regard to policy, whilst not 
pushing Russian-speakers to leave the country, 
has nevertheless failed to give them a chance to 
take full advantage of their new situation. 

Currently, it is possible to identify three different 
groups within the population:

» Large areas of rural Estonia where Estonian is 
absolutely dominant;

» Urban Ida-Virumaa where Russian is practically 
the only spoken local language and where the 
vast majority of Russians do not speak the na-
tional language;

» Tallinn, which is rapidly becoming a cosmopol-
itan and multilingual metropolis.

The real risk for the future is that this situation may 
become definitive!

The major problems with the current situation 
stem from the fact that the Russians lack a clear 
feeling of national identity and pride following 
the perceived shameful conclusion of the Cold 
War. They are torn between a motherland (Russia) 
which is no longer their real home and the Esto-
nian state which fails to make them feel really wel-
come. The situation is aggravated by the fact that 
one of the traditional historical episodes provid-

ing a validation for Russian dignity is the USSR vic-
tory over Germany in the Great Patriotic War which 
is precisely a period which – due to its connection 
with the annexation of 1945 – is demonised by of-
ficial Estonian history. 

Confronted with the marginalisation of the Rus-
sian language and culture in Estonia, there is a risk 
of radicalisation of a fringe group of young Rus-
sian-Estonian activists. The Estonians have not 
completely changed their minds; they still often 
see the Russians as ’occupiers’ and inferiors, and 
tend to remain reluctant when it comes to inte-
gration of these ‘aliens’.

 

Whilst some things went wrong, 
others went rather well!

Fortunately the situation seems to be changing 
in favour of a more realistic perception. There are 
increasing suggestions that the Russian presence 
might after all present some advantages.

In the Riigikogu, the radical parties advocating na-
tionalist stands regarding the ‘aliens’ are losing 
ground. Among other examples of positive news, 
one can add the fact that a growing number of 
young Russian-speakers are becoming fluent in 
Estonian. The knowledge of Estonian is becoming 
less ethnic and the Russian language, previously 
widespread and despised, will progressively be-
come an important asset, mostly in the hands of 
Russians. The growing number of Russian econom-
ic success stories in Estonia should be mentioned 
among the positive aspects of the improved atti-
tudes towards Russians living in Estonia. 

If we look at the geo-political aspect of the ques-
tion, we see that Moscow is less and less perceived 
by the Estonian-Russians as their natural protec-
tor and is increasingly seen as ‘foreign’. Estonia is 
a stable and free land where the standard of liv-
ing and levels of personal security are good, and is 
now frequently considered by the young Russians 
as their country regardless of questions of history 
and language.  

In many ways the Estonians and Russians living in 
Estonia, having engaged in the process of devel-
oping new values in the European context, seem 
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to be moving towards a mutual acceptance. Last 
but not least, the passing of time and the disap-
pearance of the strongly antagonistic older gen-
eration should progressively help to improve the 
situation.

Possible ways to improve 
the situation even further 

In the autumn of 2007, life remains quiet and none 
of the drama threatened by Russian militants has 
occurred. It still remains that the situation is far 
from satisfactory. What conclusions can be drawn 
from this?

Since regaining independence, much has been 
achieved in Estonia to establish a democratic and 
peaceful society. Globally, considering the short 
timescale, the results are remarkable.  Recently, 
however, largely owing to the unrest around the 
educational reform and the decision to relocate 
the Bronze Soldier, a sharp increase in inter-ethnic 
tension has become apparent. We have also seen 
that, despite recent improvements, the naturali-
sation process remains too slow. The question is, 
what could be done to improve the situation?

Some possible steps which could 
be taken are as follows:

The Estonian and Russian communities apparent-
ly now largely agree on the fact that there are two 
complementary aims to be reached.

To build an Estonian society … 

» as embodied in the very nature of the post-So-
viet Estonian state and corresponding to the 
aims stated by the Estonian draft integration 
strategy for 2008-2013. This appears to be a 
non-negotiable objective.  

» without a clearly defined national identity, a 
newly formed multi-ethnic state may have the 
tendency to be split between factions trying to 
impose their views and ideology on the nation. 
The initial adoption of a “nationalisation poli-
cy” has compelled Russian-speakers to consid-
er themselves as a minority, and thence define 
their identity and establish their position with 
regard to the majority.  

... which is at the same time 

an integrated society.

» The presence of an important population of 

Russian speakers is a fact which cannot be ig-

nored.  

» Integration is good for the country and its fu-

ture development. Diversity is more and more 

recognised as an asset – for example, as stated 

in the 2004 United Nations Development Pro-

gramme report.  

How can the achievement of these objectives

of integration in society be facilitated?

The Estonian and Russian communities, whilst in 

regular contact within the workplace, still often 

spend their private lives apart and tend to ignore 

and even to some extent fear each other. The situ-

ation is particularly apparent in Ida-Virumaa where 

Estonian is scarcely used in everyday life. The aim 

of any integration programme must therefore be 

to inform each community about the point of view 

and culture of the other and thus promote the be-

ginning of mutual recognition. Several steps can 

be suggested to help with this.

» Facilitate the interconnection and mutual rec-

ognition of the Estonian and the Russian com-

munities. The differing perspectives of both 

groups regarding the history of the Sovietisa-

tion of Estonia is an obvious stumbling block in 

this regard. Whereas 60% of Estonians consid-

er it to be a brutal military occupation, the ma-

jority of Russians continue to see it as an un-

avoidable consequence of the Soviet victory 

over fascism. The simultaneous prohibition of 

Nazi and Soviet emblems is resented as a fur-

ther blow to what currently still constitutes the 

heart of the Russian identity.

» Consider what could be described as a social 

urban planning approach to the problemat-

ic Soviet housing developments. The recently 

introduced French policy of the restructuring 

(both physical and social) of urban areas, cur-

rently in the process of implementation, might 

be worth consideration.
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» Give non-citizens symbolic recognition, such 
as allow to use the Russian language officially 
at town council level.  

» Estonia is a tolerant and not overtly religious 
country (Lutheranism is widespread and in-
clusive). Orthodoxy, a traditional icon of Rus-
sian identity is thus well-tolerated. Considering 
that the Russians lack a national identity, reli-
gion could maybe play a certain symbolic role 
in this regard.

» Promote freedom of movement within the ter-
ritory of the republic (particularly between the 
north-eastern cities and the rest of the coun-
try) to lessen differences between the groups.

Of course, none of these measures can be effec-
tively implemented without the co-operation of 
representatives of Russian-speakers. Improved 
communication with these individuals is vital.

Public secondary schools

As can be expected, the problem in this field lies 
not so much in what has been done (or not done) 
by the authorities rather than in the way in which 
it has been achieved or presented. Here are some 
suggestions which could help.

» Be comprehensive and tolerant. Do not de-
monise the other group. Avoid all arrogance 
and radicalism when addressing members of 
the other community. The Russian activists 
should try to take into consideration what the 
‘silent parents’ want and avoid exaggerations 
when describing the situation!

» Seek help and co-operation from existing pro-
Estonian Russians. Do not underestimate their 
influence. Keep in mind that ignoring or ne-
glecting their role may be counterproductive. 

» Beware of assuming that all members of each 
group will have the same motivation; make 
a clear distinction between the realistic and 

co-operative individuals and the radical ones. 
Chose your main partners among the tough 
but loyal ones.  

» Avoid handling the situation in all counties the 
same way. The differences should probably be 
more precisely observed and taken into con-
sideration.  

» Bear in mind that not all Russian schools are 
alike and study each situation case by case. 
Maintain a constant dialogue with teachers. 
Finland and Hungary may also offer useful 
fields of observation and possible benchmarks 
of success.

Conclusion

The aim of the Estonian state should be to build 
up an open society based on pluralism and mutu-
al recognition. If this is not achieved rapidly, there 
might arise the risk of a doubly ghettoised society. 
With the progression of the naturalisation process, 
a large proportion of the citizens (not to mention 
the remaining non-citizens) will not recognise Es-
tonia as theirs; and their discomfort will only in-
crease, endangering the stability of the state as a 
whole. 

Successful integration would on the contrary im-
ply that:

» Russian speakers who want to retain their Rus-
sian roots find it possible to be both citizens 
of Estonia while simultaneously keeping their 
Russian cultural identity; 

» Estonians consider their Russian neighbours to 
be members of the same community and see 
them as a benefit for the nation. 

There is obviously still a long way to go, but Esto-
nia has already accomplished so much and has so 
many assets that such an aim is not unrealistic.
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Integration can take place in the context of rela-
tions between nation states (internationally), be-
tween groups (within culturally-diverse nation 
states), and between individuals (who are mem-
bers of these collective entities). All three levels 
can be examined using social science concepts 
and methods, and they can also be studied using 
psychological ones. This paper focuses on the psy-
chological (individual) and cultural (group) dimen-
sions of integration at the latter two levels, while 
not losing sight of the broader international po-
litical, economic and socio-cultural contexts with-
in which integration phenomena develop and are 
expressed.

This broader context is the worldwide existence 
of culturally plural societies, many of which are 
products of international phenomena such as col-
onisation and slavery, refugee and immigration 
movements. Culturally plural societies are those 
in which a number of different cultural or ethnic 

groups reside together within a shared political 
and social framework (Brooks, 2002). All contem-
porary societies are now culturally plural; no soci-
ety is made up of people having one culture, one 
language, and one identity (Sam & Berry, 2006). 
There has been a long-standing assumption that 
such cultural diversity within societies will even-
tually disappear. This is because contact between 
cultures is a creative and reactive process, gener-
ating new customs and values, and stimulating 
resistance, rather than simply leading to cultural 
domination and homogenisation.

The phrase intercultural strategies refers to the core 
idea that groups and individuals (both dominant 
and non-dominant) living in plural societies en-
gage each other in a number of different ways 
(Berry, 1974, 1980). Whether it is the coloniser or 
the colonised, immigrants or those already settled, 
individuals and groups hold preferences with re-
spect to the particular ways in which they wish to 

Integration:
a Psychological 
and Cultural Perspective



24

engage their own and other groups. When exam-

ined among non-dominant ethno-cultural groups 

that are in contact with a dominant group, these 

preferences have become known as acculturation 

strategies. When examined among the dominant 

group, and when the views held are about how 

non-dominant groups should acculturate, they 

have been called acculturation expectations (Berry, 

2003). Finally, when examined among the domi-

nant group, and when the views held are about 

how they themselves should change to accommo-

date the other groups in their society, the strategy 

is assessed with a concept called multicultural ide-

ology (Berry at al, 1977). 

All three sets of views are based on the same two 

underlying issues: 1. the degree to which there is a 

desire to maintain the group’s culture and identity; 

and 2. the degree to which there is a desire to en-

gage in daily interactions with other ethno-cultur-

al groups in the larger society, including the dom-

inant one. Underlying these two issues is the idea 

that not all groups and individuals seek to engage 

in intercultural relations in the same way (Berry, 

1980, 1984); there are large variations in how peo-

ple seek to relate to each other, including various 

alternatives to the assumption of eventual assimi-

lation. They have become known as strategies rath-

er than attitudes because they consist of both at-

titudes and behaviours (that is, they include both 

the preferences and the actual outcomes) that are 

exhibited in day-to-day intercultural encounters.

Four strategies have been derived from these two 

basic issues facing all acculturating peoples: a rel-

ative preference for maintaining one’s heritage 

culture and identity; and a relative preference for 

having contact with and participating in the larg-

er society along with other ethno-cultural groups. 

These two issues are presented in Figure 1, where 

they are presented as independent of (ie. orthog-

onal to) each other. Their independence has been 

demonstrated empirically in a number of stud-

ies (eg. Ben-Shalom & Horenczyk, 2003; Ryder et 

al, 2000).

These two issues can be responded to on attitudi-

nal dimensions, represented by bipolar arrows. For 

purposes of presentation only, generally positive 

or negative orientations to these issues intersect 

Figure 1. Intercultural Strategies of Ethno-cultural Groups and the Larger Society
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to define four strategies. These strategies carry 

different names, depending on which ethno-cul-

tural groups (the dominant or non-dominant) are 

being considered. From the point of view of non-

dominant groups (on the left in Figure 1), when 

individuals do not wish to maintain their cultural 

identity and seek daily interaction with other cul-

tures, the Assimilation strategy is defined. In con-

trast, when individuals place a value on holding 

on to their original culture, and at the same time 

wish to avoid interaction with others, then the 

Separation alternative is defined. When there is an 

interest in both maintaining one’s original culture, 

while in daily interactions with other groups, Inte-

gration is the option. In this case, there is some de-

gree of cultural integrity maintained, while at the 

same time seeking, as a member of an ethno-cul-

tural group, to participate as an integral part of the 

larger society. Finally, when there is little possibili-

ty of, or interest in cultural maintenance (often for 

reasons of enforced cultural loss), and little inter-

est in having relations with others (often for rea-

sons of exclusion or discrimination), then Margin-

alisation is defined.

This presentation was based on the assumption 

that non-dominant groups and their individual 

members have the freedom to choose how they 

want to acculturate. This, of course, is not always 

the case. When the dominant group enforces cer-

tain forms of acculturation, or constrains the choic-

es of non-dominant groups or individuals, then a 

third element becomes necessary. This is the pow-

er of the dominant group to influence the accul-

turation strategies available to, and used by, the 

non-dominant groups (introduced by Berry, 1974). 

As a result, there is a mutual, reciprocal process 

through which both groups arrive at strategies 

that will work in a particular society, and in a par-

ticular setting. For example, integration can only 

be chosen and successfully pursued by non-dom-

inant groups when the dominant society is open 

and inclusive in its orientation towards cultural di-

versity. Thus a mutual accommodation is required 

for integration to be attained, involving the accep-

tance by both groups of the right of all groups to 

live as culturally different peoples. This strategy re-

quires non-dominant groups to adopt the basic 

values of the larger society, while at the same time 

the dominant group must be prepared to adapt 

national institutions (eg. education, health, labour) 

to meet the needs of all groups now living togeth-

er in the plural society.

These two basic issues were initially approached 

from the point of view of the non-dominant eth-

no-cultural groups. However, the original anthro-

pological definition of acculturation clearly estab-

lished that both groups in contact would become 

acculturated (Redfield et al, 1936). The concern for 

the role that the dominant group played in the 

emergence of these strategies (Berry, 1974) led to 

a conceptualisation portrayed on the right side of 

Figure 1. Assimilation, when sought by the non-

dominant acculturating group, is termed the Melt-

ing Pot. When separation is forced by the domi-

nant group it is called Segregation. Marginalisation, 

when imposed by the dominant group, is Exclu-

sion. Finally, for integration, when cultural diversity 

is a feature of the society as a whole, including all 

the various ethno-cultural groups, it is called Mul-

ticulturalism. With the use of this framework, com-

parisons can be made between individuals and 

their ethno-cultural groups, and between non-

dominant peoples and the larger society with-

in which they are acculturating. The ideologies 

and policies of the dominant group constitute 

an important element of research into ethnic re-

lations (see Berry et al, 1977), while the preferenc-

es of non-dominant peoples are a core feature in 

acculturation research, (Berry et al, 1989). Bourhis 

and colleagues (Bourhis et al, 1997; Montreuil & 

Bourhis, 2004) have recently expanded on this in-

terest, examining situations where the two parties 

in contact may have different views about how to 

go about their mutual acculturation. Inconsisten-

cies and conflicts between these various accultur-

ation preferences are sources of difficulty, usually 

for acculturating individuals, but also for members 

of the dominant group. Generally, when accultur-

ation experiences cause problems for acculturat-

ing individuals, or conflicts between acculturating 

groups, we observe the phenomenon of accultur-

ative stress (Berry & Ataca, 2007).
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Integration: psychological and cultural

From these recent research programmes, we can 

see the evolving complexity of the meaning of 

the term integration, both as a process and as a 

set of alternative outcomes. What follows is my at-

tempt to draw together these various threads into 

a more comprehensive picture, at both the indi-

vidual/ psychological and group/ cultural levels. In 

seeking this coherence, I follow in the footsteps of 

William of Ockham who advised: “Do not multiply 

entities endlessly”.

Psychological level meaning

With respect to psychological meaning, I draw on 

the well-established distinction in psychology be-

tween process, competence and performance (Stern-

berg & Grigorenko, 2004). Processes are those psy-

chological features of individuals that are the 

fundamental ways in which people deal with their 

day-to-day experiences, such as perception, learn-

ing, and categorisation. Competencies are those 

features of individuals that develop with experi-

ence, such as abilities, attitudes and values. Perfor-

mances are those activities of individuals that are 

expressed as behaviour, such as carrying out proj-

ects, and engaging in political action.

Processes. It is widely assumed that psychological 

processes are universal. That is, all human beings 

have these basic features, regardless of culture or 

experience (Berry et al, 2002). Competencies are 

built up on the basis of the interaction of under-

lying processes and people’s encounters with the 

outside world. Performances are those expres-

sions of competencies that are appropriate to, or 

are triggered by, particular contexts. For exam-

ple, all immigrants have the process available to 

them of learning the language of their new soci-

ety. The competence in the language will depend 

on a number of factors, including opportunities to 

learn it (through formal instruction or informal so-

cial interaction). The actual performance will de-

pend, not only on the competence, but also on a 

host of situational factors, such as the language of 

the interlocutor, and the requirement to speak the 

new language in any particular situation (such as 

at work or in one’s ethno-cultural community). Ta-

ble 1 provides these distinctions on the horizon-

tal dimension.

Cognitive Activity. Applying these distinctions to 

the concept of integration, we may identify two of 

the core cognitive processes involved (Berry, 1992, 

1997, 2004). First is learning, using the processes of 

enculturation and acculturation; individuals have 

the capacity to acquire the main features of their 

societies including the language, norms, values, 

skills important to their survival. Second is memo-

ry, in order to retain those features that have been 

learned in either cultural community. The con-

verse of memory is shedding (forgetting), in which 

some of these features are selectively cast aside. 

See Table 2 for an outline of these cognitive pro-

cesses involved in intercultural strategies.

Affective processes are those that link the individual 

emotionally (positively or negatively) to a particu-

lar aspect of their life. See Table 3 for an outline of 

these affective processes involved in intercultur-

al strategies. For people living interculturally, two 

important ones are the attitudes and identities that 

individuals have, with respect to their heritage cul-

ture and their new society.

PSYCHOLOGICAL COMPONENT PSYCHOLOGICAL ACTIVITY

Process
(Underlying)

Competence
(Developed)

Performance
(Expressed)

Cognitive
Culture Learning,
Culture memory

Cultural knowledge,
Abilities

Work performance,
Actions

Affective Liking, identifying Values, attitudes Social action  

Table 1. Psychological Components and Activities in Intercultural Strategies
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Competencies 

Cognitive competencies refers to a cultural knowl-
edge about how to carry out daily activities. 
These can range from some rather mundane abil-
ities (such as knowing how to use the phone or 
transport systems) to much more complex sets of 
knowledge (such as the laws pertaining to taxa-
tion or hate speech). Once again, integration in-
volves knowledge of both sets, assimilation and 
separation of one set, and marginalisation of nei-
ther.

Affective competencies include such aspects as atti-

tudes towards one’s own group and other groups, 
identities within both groups, and values of both 
groups. Integration involves the positive evalua-
tion of, identification with and acceptance of the 
values of both groups. Assimilation involves pos-
itive attitudes towards the dominant group (and 
the rejection of one’s own group), identification 
with the dominant group but not with one’s her-
itage group, and acceptance of the values of the 
dominant group rather than that of the heritage 
group.

Performances 

As noted above, not everything a person is capa-
ble of doing is actually carried out; the stage needs 
to be set appropriately for any competence to be 
performed. Cognitive performances may or may 
not be expressed if they are not appropriate to 
the situation. In some cases, speaking one’s moth-

er tongue in front of others who do not under-
stand it may be considered by them an affront or 
insult. Attitudes, identities and values may or may 
not be expressed depending on the social con-
text. Dress or head wear that expresses one’s reli-
gion or ethnicity can even be illegal or prohibited 
in certain situations. Skills that have been acquired 
(for example to speak, or to engage in social in-
teractions) may be advantageous for a person in 
some situations but not in others. Integration in-
volves performing in settings where both sets of 
competencies are valued and allowed; assimila-
tion and separation in places where only one set is 
accepted, and marginalisation, where neither set 
is allowed, or even suppressed.

Integration involves the optimal learning and re-
tention by individuals and minimal shedding/for-
getting of previously established ways of living. 
See Table 2 for these patterns of cognitive activ-
ity. Applying these distinctions to the concept of 
integration, we may identify two of the core pro-

cesses involved (Berry, 1992, 1997, 2004). First is 
learning, using the processes of enculturation and 
acculturation; individuals have the capacity to ac-
quire the main features of their societies including 
the language, norms, values and skills important 
to their survival. Second is memory, in order to re-
tain those features that have been learned in ei-
ther cultural community. The converse of memo-
ry is shedding (forgetting), in which some of these 
features are selectively cast aside. 

For cognitive activity, Assimilation involves optimal 
learning of features of the dominant society by 

COGNITIVE PROCESSES, COMPETENCE, PERFORMANCE

Intercultural Strategy
Own Culture 
Retention

Own Culture 
Shedding

New Culture
Learning

New Culture 
Rejecting

INTEGRATION High Low High Low

Alternation (Code switching)

Merging (Hybrid)

ASSIMILATION Low High High Low

SEPARATION High Low Low High

MARGINALISATION Low High Low High

Table 2. Cognitive Activities in Intercultural Strategies
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non-dominant individuals, combined with mini-
mal memory for (increased shedding/ forgetting 
of) features of one’s heritage culture. Separation 
involves minimal learning of features of the new 
society, combined with optimal retention of fea-
tures of one’s heritage culture. Marginalisation in-
volves the combination of minimal learning of the 
new culture, and forgetting of one’s heritage cul-
ture.

These affective activities are often considered 
to be at the core of intercultural relations (Berry, 
2004). While there is widespread agreement that 
cognitive activities can be developed in multi-
ple forms (eg. a person can learn to be compe-
tent in and speak more than one language, or de-
velop more than one set of culturally-appropriate 
behaviours), it is also widely believed that ethnic 
group attitudes and cultural identities may be 
conflicting or even opposed to each other. How-
ever, this is not necessarily the case. In the interna-
tional study of immigrant youth (Berry et al, 2006) 
the correlations between ethnic identity (with 
one’s heritage cultural group) and national iden-
tity (with the larger society) were positive in the 
established “settler societies” (such as Australia, 
Canada, and the USA), whereas in societies with 
more recent histories of immigration, the correla-
tions were negative. That is, young immigrants in 
some societies have figured out that it is possible 
to have compatible identities, while in others, they 
are seen as incompatible. In national surveys in 
Canada (eg. Kalin & Berry, 1995), there is evidence 

that multiple identities are “nested”. That is, when 
respondents were asked to indicate their categor-

ical identity (which group they felt they most be-
longed to), and then their correlated identity (their 
strength of identification with each of a number 
of groups), the strength of their identity with their 
main category was highest, but many of the oth-
er identity strengths were also high. That is, even 
though individuals can say which their main iden-
tity is, they do not feel that all other possible iden-
tities are to be rejected; while one identity is su-
perordinate, others are comfortably nested with in 
it. More recently (Cameron & Berry, 2007), re-analy-
sis of a national survey in Canada showed that the 
degree of “national pride” (essentially, the strength 
of one’s positive identity within Canada), is posi-
tively correlated with the acceptance of a multi-
cultural ideology. That is, a strong national identi-
ty as ‘Canadian’ is compatible with the acceptance 
of cultural diversity and equitable participation of 
all ethno-cultural groups. It is not known whether 
this pattern exists in other societies; however, its 
presence in one society demonstrates that there 
is no necessary incompatibility between these af-
fective activities. Current research in eighteen oth-
er societies (the MIRIPS project) will seek an an-
swer to this question.

Another affective process is that of security. In the 
multicultural policy statement, we saw that there 
is a concern for creating a sense of confidence 
among everyone who resides in a plural society. 
We have considered that this confidence involves 

Table 3. Affective Activities in Intercultural Strategies

AFFECTIVE PROCESS, COMPETENCE AND PERFORMANCE

Intercultural Strategy
Own Culture
Liking/Identity

Own Culture 
Rejection

New Culture
Liking/Identity

New Culture
Rejection

INTEGRATION High                Low High                Low

Alternation (Code switching)

Merging (Hybrid)

ASSIMILATION  Low High High  Low

SEPARATION High  Low  Low High

MARGINALISATION  Low High  Low High
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a sense of security, or conversely a sense of threat, 
to one’s ethno-cultural group. The multiculturalism 

hypothesis (Berry et al, 1977: 192) is that such a sense 
of security in one’s identity will be a psychological 
precondition for the acceptance of those who are 
culturally different. Conversely, when one’s identi-
ty is threatened, people will reject others, whether 
they are members of other ethno-cultural groups 
or immigrants to the society.

To summarise, these affective activities appear to 
be variably related to each other, depending on 
the social and political circumstances. In some so-
cieties, cultural identities are positively correlated; 
elsewhere, cultural identities may be nested with-
in each other, or contained within the broader no-
tion of multiculturalism. However, in some societ-
ies they are incompatible, especially when there 
is a perceived lack of security or overt threats to 
an individual’s, or a group’s cultural identity. The 
challenge for Estonia is to create a set of social and 
political circumstances where positive and mu-
tually-compatible affective activities (intercultur-
al attitudes and cultural identities) are established 
and maintained. 

Cultural level meaning of integration

The cultural level of integration was referred to as 
multiculturalism in Figure 1. Components of this 
way of living are shown in Table 4 for both the 
dominant larger society and the non-dominant 
ethno-cultural groups. This vision of how to live 

in plural societies incorporates three basic social 
processes. The first is the acceptance of the val-
ue of cultural diversity for a society by all constit-
uent cultural communities. Such diversity is to be 
seen as a resource, to be prised and nurtured. The 
second is the promotion of equitable participation 
by all groups in the larger society. All groups have 
the right to access all aspects of the larger society, 
including culturally-appropriate education, work, 
health care, and justice. These two components 
are the basis of the Canadian multicultural poli-
cy (see Berry 1984, for a psychological analysis), as 
well as of the two dimensions that underlie the in-
tercultural strategies framework (Figure 2).

In order to accomplish these two goals, multicul-
turalism requires a third process:  social and institu-

tional change to meet the needs of all the groups 
living together in the plural society. All groups 
should be prepared constantly to reassess their 
ways of living together, and to engage in com-
promise. That is, attaining the multicultural vi-
sion requires mutual accommodation, rather than 
change on the part of only one of the groups. This 
accommodation requires that the institutions of 
the dominant group/ larger society should evolve, 
so that the needs of all (dominant and non-dom-
inant) groups can be met. It also requires that the 
non-dominant groups adopt the basic (but evolv-
ing) values of the larger society, and to adapt to 
the existing (but evolving) social institutions and 
structures. 

Table 4. Cultural Level Meaning of Integration/ Multiculturalism

Components of Multiculturalism
Dominant
Society

Non-Dominant 
Ethno-cultural Groups

Cultural Diversity

Policy and programme            
acceptance and promotion
of all cultures as valuable
resources for larger society. 

Retention of heritage culture;                                      
acceptance of basic values  
of the larger society.

Equitable Participation 

Promotion of full access
for everyone to all
domains of the larger society. 

Seek contact, participation               
and knowledge of main 
domains of larger society.

Institutional Change 
in Larger Society to
Achieve “Mutual 
Accommodation” 

Accept that major institutions
will evolve to accommodate 
all ethno-cultural groups.

Participate in changing            
institutions so that they
also reflect heritage
culture needs.
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The cultural level meaning of integration corre-
sponds with the psychological level in a number 
of ways. First, they both are based on the accep-
tance of the two underlying values of diversity 
and equity. If there is diversity without the accep-
tance of equity, the result is separation/ segrega-
tion; if there is equity without the acceptance of 
diversity, the result is assimilation/ melting pot; if 
there is acceptance of neither value, then margin-
alisation/ exclusion is the result. Only when there 
is a balance between the two values, within indi-
viduals and in society at large, can personal inte-
gration and societal multiculturalism be achieved.

Second, the process of change is inherent in the 
two levels. Intercultural relations take place over 
time, during which individuals explore, learn, for-
get, adapt and eventually settle into a preferred 
way of living. Similarly, societies evolve their posi-
tions over time, often beginning with a preference 
for an ethnically-homogeneous nation state, then 
coming to realise that this is not a realistic vision. 
Alternatives are then explored, sometimes with a 
view to segregating or excluding others from full 
and equitable participation in the public life of the 
larger society. Others may seek to balance the in-
terests and needs of all the cultural communities, 
while still favouring those of the dominant cultur-
al community. 

Canada has tried all of these, but eventually set-
tled on a balanced approach, with some residual 
linguistic privilege for those of British and French 
origin. The current Estonian integration plan ap-
pears also to seek a balance, but with substantial 
privilege reserved for those of Estonian ethnicity 
and citizenship. The future will tell...

Conclusions

In this paper, I have outlined some concepts de-
rived from cross-cultural, social and intercultural 
psychology, and applied them to the ‘meaning of 
integration’. To these, I have added some discus-
sion of the cultural level meaning of the concept, 
and pointed out two fundamental similarities be-
tween these two levels. If the findings from social 
and intercultural psychology eventually prove to 
be valid in Estonia, then some lessons may be de-

rived: first, that successful management of a plural 
society requires mutual accommodation. The rec-
ognition that all groups have a valid claim to main-
taining their cultural ways of life, and on this basis, 
equitable participation in the daily life of the larg-
er society is essential for the well-being of every-
one. Attempts to assimilate, segregate or margin-
alise any person or group will be accompanied by 
poor psychological and socio-cultural adaptation. 
The evidence from the studies reviewed shows 
that the integration/ multicultural way of living to-
gether is usually the one that leads to the most 
positive outcomes.

Second, the personal and collective search for se-
curity by Estonians (if achieved) should promote 
positive intercultural relations in the country as a 
whole. However, if this security is achieved by un-
dermining or threatening the security of other eth-
no-cultural groups in Estonia, then intercultural re-
lations will deteriorate.  For me, diversity and equity, 
accompanied by mutual accommodation are the 
core values that need to be incorporated in any 
successful integration strategy. I wish you luck!
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Dominant Ethnicity
and Integration:
the Estonian Case

A well known theorist of nationalism, Rogers 
Brubaker, argues in his article ‘The Return of Assim-
ilation’, that integration and assimilation have both 
returned as important concepts in academic and 
centre-Left discourse since the 1990s, displacing 
some of the previous emphasis on multicultural-
ism and difference (Brubaker, 2001). Multicultural-
ism’s emphasis on difference and its preservation 
is questioned increasingly in academic circles in 
Europe and the United States. More stress has 
been placed on integration and less on preserv-
ing difference. Why is this the case? 

One reason is connected to my subject of domi-
nant group ethnicity. Most western societies have 
an ethnic majority, a dominant ethnic group which 
sees the state as an extension of itself. The dom-
inant group (ie. the English in Britain, the French 
in France) wants to see itself reflected in the state. 
Yet multiculturalism often portrays ‘diversity’ as 
everything that is different from the ‘bad’ old ma-

jority group. In North America, this means that any 
ethnic groups which are not white, Anglo-Sax-
on or Protestant can lay claim to being part of a 
spicy new ‘diversity’ that is unfolding to replace 
the bland old monoculturalism. The new groups 
should be celebrated, and the old group derided 
as boring and oppressive. This arose, somewhat 
understandably, from a left-wing determination 
to supersede shameful episodes in the national 
past, in which dominant groups stole land from 
aboriginals and excluded or repressed minorities 
(Kaufmann, 2004).  In addition, a strongly conform-
ist culture, like the puritanical Protestant America 
of the 1920s or the Catholic conformity of Ireland 
in the 1950s, has been viewed by liberals as limit-
ing the potential for individual self-expression.

Naturally enough, many members of ethnic ma-
jorities do not identify with multiculturalism be-
cause they do not see themselves as being rep-
resented in it – indeed, they often see themselves 
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criticised by it. This is one of the forces that led to 
the increasing success of far-Right parties in West-
ern European societies like Norway, Italy, Austria 
and France. The centre-Right sought to win back 
these voters by appealing not to a völkisch ethnic 
nationalism, but rather to civic nationalism (Bale, 
2003).  The debate over integration was further 
magnified by 9/11, the Madrid bombings, the 7/7 
bombings in London in 2003, the Van Gogh mur-
der in Amsterdam, the Danish cartoons controver-
sy and the rise of the so-called ‘war on terror’.

Where does integration lie as a concept? Accord-
ing to Brendan O’Leary and John McGarry, integra-
tion is a policy for regulating ethnic conflict that 
stands between assimilation on the one hand, 
which involves immigrants or minorities melting 
fully into the dominant group, and multicultural-
ism on the other, whereby ethnic groups main-
tain their own distinctiveness (O’Leary & McGar-
ry, 1993).

An extreme form of multiculturalism is found in so-
cieties where politics is primarily organised on the 
basis of group rights. A current example is North-
ern Ireland. If you are a politician in the Northern 
Ireland Assembly, you must declare yourself ei-
ther a Unionist, a Nationalist or Other. The composi-
tion of the Northern Ireland Assembly mirrors the 
composition of the Northern Ireland population. 
Schooling is entirely separate – Protestant schools 
and Catholic schools. In addition, sports, media 
and social life is lived apart while residential seg-
regation is the norm. There is integration in North-
ern Ireland at work and in the commercial centres 
of towns, but not beyond that. 

Integration, then, is something between assimila-
tion and the full-blooded multiculturalism that we 
see, for example, in Northern Ireland. In addition, 
integration is linked to the idea of civic national-
ism – immigrants should become like natives, but 
only at the level of economics, politics and mass 
culture, not at the level of private beliefs and be-
haviour. 

I want to go back to a work which is referenced of-
ten – Milton Gordon’s book Assimilation in Ameri-

can Life (Gordon, 1964). Gordon broke up the as-
similation process into a number of steps which I 

have simplified here into cultural, structural (eco-
nomic and political), marital and personal assimila-
tion. Assimilation typically begins at a cultural lev-
el, ie. immigrants come to the United States and 
learn to speak English. This helps them to succeed 
in the economy, to participate and vote in civic life 
at local and federal levels, leading to structural as-
similation. This is what I think we can call civic inte-
gration, the new mantra of most modern western 
governments. But one cannot maintain private di-
versity so easily when public unity is on the march. 
‘Unity in diversity’ thus contains contradictions 
which cannot be held back any more than Canute 
could command the tides. 

When people are getting along so swimmingly at 
work and in public, chances are they are also go-
ing to start interacting in private. When you have 
good civic integration, you also have intermarriage, 
which starts the process of marital and personal 
(ie. ethnic) assimilation. A lot of people are find-
ing that white Americans in particular are becom-
ing an intermarried group – 50% of Catholics, Prot-
estants and Jews marry outside their own cultural 
circle and are creating what Richard Alba coined a 
new ‘Euro American’ group. Asian, African and His-
panic Americans are also blending into the edges 
of this new group. There are still quite clear Jew-
ish-American communities and there always will 
be. Not everybody is blending in, but there is def-
initely a process of voluntary assimilation, which 
Brubaker remarks upon (Brubaker, 2001). The same 
is true in Canada: like most young Canadians, I am 
of multiple ethnic origin, and this tends to weaken 
the discrete ‘cultures’ of multiculturalism, leading 
to more of a melting pot. Thus Canada, despite its 
multiculturalism policy, is actually an excellent ex-
ample of a successful melting pot, albeit one in 
which newcomers or their descendants voluntari-
ly (rather than coercively) blend into mainstream 
English or French-speaking national cultures.

The last stage of this process is identification with 
the host society. I am not saying that this is the 
way things should unfold, but it is what has tended 
to occur, at least in English-speaking societies. This 
happens voluntarily, and must be distinguished, 
as Brubaker notes, from coercive assimilation pol-
icies such as Franco’s ban on the use of minori-
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ty languages like Catalan in Spain, or a policy of 
forcing ethnic minorities to declare themselves 
a member of majority, eg. the way Kurds in Syria 
must declare themselves Arab in order to get cit-
izenship rights. Clearly these are negative policies 
to be condemned. 

That said, what we find in most western countries 
are statist policies aimed at cultural and structur-
al assimilation, ie. integration policies. These have 
taken on an almost formulaic quality: citizenship 
ceremonies, as in the United States; national holi-
days (eg. Bastille Day in France); ‘sacred’ constitu-
tions, such as the 1982 Canadian Charter of Rights; 
and statements of national ‘values’ and com-
mon institutions and projects, as found in Gor-
don Brown’s recent pronouncements on British-
ness. If we look at the Estonian draft integration 
policy document, we find similar phraseology: 

“The strong common core of Estonian society con-
sists of the following elements: general humanis-
tic and democratic values, common information 
space, the Estonian language, importance of be-
ing a citizen, common institutions”. From this per-
spective, the Estonian integration document is 
very similar to what we find in other western so-
cieties: a list of common denominators that will 
not ruffle too many feathers. The big question is 
whether this actually makes any difference on the 
ground when it comes to interaction between 
ethnic groups? 

For example, the aforementioned components 
of Estonian identity are held to furnish a “strong 
common core”, yet this may be viewed quite dif-
ferently by the main ethnic groups in Estonia. Na-
tive Estonians will see nothing of their long history 
of resistance to the Russian ‘Bear’ or their linguis-
tic connections to the Finns and Hungarians. Eth-
nic Russians will consider the Estonian ‘common 
core’ as an Estonian imposition that fails to rec-
ognise the country’s bicultural character. They 
would desire instead to have some of the rights 
enjoyed by the Catholic minority in Northern Ire-
land or the Flemings in Belgium. Separate schools 
and a guaranteed share of the legislature, civil ser-
vice and police force jobs, not to mention official 
language status and recognition of Estonia as a bi-
cultural society. 

At this point, it behoves us briefly to consider ter-
minology. I am not a huge fan of the word na-

tion. I would rather talk about the state and ethnic 

groups. The nation is sometimes used to mean the 
former, and sometimes the latter, so let us bypass 
it here. The state tries to promote its own commu-
nity of solidarity and identity. Civic nationalism – I 
prefer the words the state community – is the re-
sult. The state wants to create a community based 
on the land, flag, constitution, welfare state, val-
ues, and an official language. In many ways this 
can seem a bit abstract for an ordinary citizen in 
terms of their daily life. It may just be the official 
culture that surrounds them ‘out there’ but fails to 
reflect their deeper attachments. The question is: 
will this construct satisfy a true Estonian national-
ist on the one hand, and ethnic minorities on the 
other? Most likely it will not satisfy either, which 
does not, however, mean it should not be promul-
gated. 

The ethnic group is a creature of a different stripe 
to the state community. We can think of the Esto-
nian state as promoting one identity, and the Es-
tonian ethnic group as advancing another. If the 
two projects overlap – as they did in the interwar 
period – you get ethnic nationalism. Today, how-
ever, the state and ethnic groups are much fur-
ther apart. Ethnic groups consider themselves to 
be of shared genealogical descent, with a specific 
language, ethno-history and sometimes religion – 
we came here, we had great battles, suffered great 
losses, we resisted, and we got our freedom. 

Thus the state identity – shaped by political con-
siderations – and the dominant ethnic identity, 
more driven by spiritual and cultural concerns, di-
verge. For instance, in Quebec, the nationalism of 
the Parti Québecois (PQ) is about the French lan-
guage and the integration of immigrants into this 
civic culture. However, in reality, there also exists 
a French-Canadian ethnic group largely descend-
ed from 10,000 settlers in the early 1600s that has 
250 years of what it calls ‘la survivance’ vis á vis the 
English. That narrative of resistance is distinct to 
the French-Canadian ethnic community and does 
not transmit as easily as language. The alienation 
of many ethnic French-Canadians from the PQ’s 
abstract civic nationalism is one of the factors be-
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hind the recent rise of the populist ADQ, which 
has cut deeply into the PQ’s vote share. Similarly, in 
Estonia, the Estonian ethnic group maintains a col-
lective memory stretching back hundreds of years, 
and mainly oriented against Russian/ Soviet ag-
gression. This is very different from the statist idea 
of being part of Europe, doing well economically, 
and so forth. Therefore the Estonian state commu-
nity and the Estonian dominant ethnic communi-
ty are not the same. 

One of the ways of thinking about Estonians and 
Russians within Estonia is to use an optical meta-
phor of identity based on the way the human eye 
operates. Light from objects is refracted through 
our lenses and is filtered through the mental con-
cepts we have learned to recognise. We construct 
our sense of national (read: state) identities in the 
same manner. Different interpretive lenses will dis-

tort the light of reality in different ways to pro-
duce different national images. Thus ethnic Rus-
sians and Estonians look at Estonia (land, state, 
people) differently. The ethnic Russians look at Es-
tonia and say, ‘we came here and saved Estonia 
from the Nazis, we have a long history going back 
to the Russian empire’, etc. The ethnic Estonians 
peer through a different interpretive lens, seeing a 
history of resisting the Russians, recently culminat-
ing in freedom – but a freedom which is precari-
ous and must be zealously defended. The Bronze 
Soldier episode neatly encapsulates the different 
perspectives on what are often the same events - 
but which are nonetheless interpreted differently 
because of different, distorting, ethnic lenses (See 
Figure 1).

Dominant ethnic groups see themselves as the in-
digenous population, and the Russian population 
as interlopers: a fifth column introduced by a hos-
tile foreign power. They view the Estonian state 
as an extension of their ethnic selves. As the in-
tegration report states: “Estonians regard Estonia 
primarily as a society that belongs to the domi-
nant group, ie. Estonians, and assume that non-
Estonians should have a lower social position in 
that society” (p. 39). Ethnic Russians see the Esto-
nian state as a state for ethnic Estonians and not 
for them, and wish for it to be more of a neutral, 
and, ultimately, bicultural state. One of the most 
important factors for dominant groups is thus the 
idea of indigenousness – we were here first, we 
are the natives. 

Estonia clearly wants to move towards the di-
rection of being a neutral, civic state. But can it 
ever be neutral? Will Kymlicka makes a clear dis-
tinction between immigrant groups and nation-
al minorities. National minorities see themselves 
as indigenous, whereas immigrant groups do not. 
Indigenousness is crucial – it is part of the logic 
of international law, informed decolonisation and 
ideas about indigenous land rights. French colons 
in Algeria were held to be non-natives, foreign 
settlers who should rightly leave. For Kymlicka and 
other political theorists, indigenousness makes a 
big difference as to whether a group should be 
recognised and given a whole series of rights – in-
cluding self-determination. The Russians are am-Figure 1. Two Lenses of Estonian Identity
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biguous in this respect: on the one hand, they are 
more of an immigrant group since their past large-
ly dates from 1940. On the other hand, there were 
Russian communities in Estonia (such as the Old 
Believers) going back hundreds of years. So per-
haps ethnic Russians are an indigenous minority, 
in which case they can make a case for collective 
rights, biculturalism, etc. This is a difficult question 
that cannot be resolved easily.

So what to do – are there any suggestions? What-
ever the status of the ethnic Russians, in reading 
the Estonian draft integration policy, I was struck 
by the low rate of naturalisation among ethnic 
Russians. Survey evidence showed that those who 
are Estonian citizens have more positive attitudes 
towards the Estonian language and the state. So 
perhaps the rate of naturalisation should be in-
creased, and the language requirement perhaps 
replaced by a loyalty oath – because it seems that 
higher rates of naturalisation would lead more eth-
nic Russians to have a stake in the society, and see 
it as their own. If the ethnic Russians had a much 
higher birthrate or were still actively emigrating to 
Estonia, a more cautious approach could be justi-
fied in the name of responding to the legitimate 
demands of the dominant Estonian ethnic group. 
But Estonians are no longer ethnically or cultural-
ly threatened, hence are able to relax restrictions, 
like the Lithuanians.

I would make the same argument for French in 
Quebec or Catalan in Catalonia. Policies concern-
ing language and street signs should be based on 
trends in hard numbers rather than exaggerated 
fears. The number of speakers of Estonian in Esto-
nia is rising, which would suggest that the coun-
try could be more relaxed about assimilation and 
afford more rights to the Russian minority on the 
linguistic front.

The Estonian state is right to promote a relative-
ly abstract and thin concept of national identity, 
but there remains the question of the native Es-
tonians – the dominant ethnic group. They need 
to be recognised in any multiculturalism policy, 
they have to be mentioned explicitly as the root 
of the state upon which diversity has been graft-
ed. The lessons of the West show that multicultur-
alism cannot simply be about minorities and how 

wonderful they are: the ethnic Estonians have to 
be mentioned as part of the story so they can see 
themselves reflected in multiculturalism. Other-
wise, multiculturalism comes to be seen as an im-
position of urban cosmopolitans, minorities and 
the EU, a foil for ethnic nationalists. Estonian eth-
nicity is a valid identity and it needs to be recogn-
ised, but the state should not be an Estonian state 
promoting the Estonian ethnic group, the way Is-
rael is a Jewish state. There has to be a bifurcation 
between state and ethnic group. 

Assimilation should be voluntary and not coerced. 
The Russians and Estonians should be competing 
for members in the way that religious denomi-
nations like Lutherans and Catholics compete for 
communicants. Some ethnic groups are more 
open, some are more closed. For example, in 
Northern Ireland, intermarriage is a taboo, how-
ever in the US or Britain, it is common. Elsewhere, 
I have coined the term liberal ethnic group to de-
scribe the way ethnic groups should handle their 
boundaries. I stress that ethnic groups can be very 
exclusive when it comes to guarding their tradi-
tions from foreign cultural influence, but should 
be open to new members (Kaufmann, 2000). The 
English as an ethnic group are thus more liberal 
than the Ulster Protestants. The Estonians should 
emulate the English rather than the Ulster Protes-
tants – it would make a lot of sense for ethnic Esto-
nians to be open to intermarriage and association 
with ethnic Russians and others. At the same time, 
ethnic Estonians should continue to reproduce 
their collective memory going back hundreds of 
years. But I think ethnic Estonians should use pri-
vate associations, churches and families to pro-
mote their identity rather than the Estonian state. 
Ethnic Estonians would merely comprise one eth-
nic lobby among others whose interests must be 
balanced by Estonian state policy.

What does the future hold? If integration proceeds, 
I envision a Gordon-like scenario of assimilation 
in the private sphere. The future of the Estonian 
melting pot could involve a fusion of ethnic Es-
tonians and Russians into something entirely new. 
However, barring a huge volume of non-Europe-
an immigration, this outcome is unlikely. Instead, 
the most likely scenario will be a slow assimilation 
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of much of the Russian minority through intermar-
riage, with more ethnic Estonians carrying non-
native surnames as can be seen in Catalonia or the 
Basque country. We even find this in Northern Ire-
land – Catholic nationalists like Gerry Adams (Eng-
lish surname) and John Hume (Scottish surname) 
clearly have non-Irish ancestors. That said, the Rus-
sian minority, unlike the Baltic Germans, will sur-
vive into the future as a vibrant, albeit smaller, mi-
nority. But there are caveats. The quickest route 
to preventing and reversing assimilation is to se-
curitise the Russian minority by threatening to as-
similate them coercively, or withdraw their state 
benefits. In the absence of sustained evidence of 
Russian demographic growth or declining Esto-
nian language proficiency, policy should be read-
ily relaxed. If ethnic Russians feel comfortable in 
Estonia and are welcomed into the dominant cul-
ture with open arms, they are much more likely 
to embrace their new home and ultimately – over 
generations – their new identity.
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Minority empowerment involves both improving 
the social and personal status of the members of 
minorities and enabling minorities to make use 
of opportunities which are offered to them. The 
ultimate objective of empowerment is therefore 
to enable the members of minorities to improve 
their own lives whilst also allowing them to con-
tribute to society. This twofold objective is closely 
linked to the integration policies that ethnically-di-
vided states adopt. Integration involves both peo-
ple and institutions, at a social level as well as na-
tionally. The empowerment of minorities involves 
both the members of the minorities and the in-
stitutions through which they participate. An in-
tegration policy that pays attention to only one of 
these is lopsided and unlikely to be successful. 

Integration strategies are usually a response to 
change. Change in society involves all members 
of society, and any change in divided societies 
can be disruptive if not properly managed. Inte-
gration strategies are thus both functional tools 
for fostering social cohesion and philosophical 
ideals for social unity, involving the public and the 
private spheres, and they must include law and 
morality. Their overall aim is to create social or-
der; but change happens not only within societies, 
but also in the wider context of the global society. 
Global phenomena influence the way in which 
states adapt both internally and externally, there-
fore integration strategies must adapt to change 
from within and without. Thus, integration is al-
ways a two-way street both in terms of territorial 
and non-territorial integration. 

In the European Union, removing the territorial as-
pect of social integration strategies is furthering 
empowerment of minorities. This trend is appar-
ent in both the so-called Social Agenda and in the 
area of Territorial Co-operation for regional devel-
opment. Although this is not a purposeful shift to-
wards empowerment, it puts minority politics in 
a very different perspective in Europe. Where the 
decade of the 1990s was devoted to codifying 
provisions for the protection of minorities outside 
the EU, the first decade of the new millennium has 
seen the EU addressing the empowerment of mi-
norities inside the Union both in terms of personal 
development and development of communities. 
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Attention is therefore on improving both social 
and personal status, particularly that of immigrant 
communities in the Social Agenda, and in the ar-
eas of Territorial Co-operation in which the focus is 
on bringing neglected social and individual status 
to the agenda in regional and cross-border devel-
opment. The overall goal of these objectives is to 
reach the Lisbon Strategy goals by 2010.

De-territorialising integration

The de-territorialisation of integration strategies 
is usually a result of globalisation and internation-
alisation, and in Europe, of Europeanisation. Geo-
politics also play a part. Both systemic integration 
and social integration is afflicted. While systemic 
integration will experience fundamental disrup-
tion at its core definitions of, for instance, respon-
sibility, political identity, normality, imperatives, 
and opportunities, social integration will be chal-
lenged in its concepts of collective identity, loyalty, 
citizenship, etc. But when the rationale of this in-
tegration effort becomes part of a larger change, 
there is a risk that this rationale may have to be re-
defined. De-territorialisation challenges the con-
finement of power to the governmental institu-
tions of the territorial state. There is no doubt that 
the new world order puts integration strategies 
under stress, but it also seems feasible that it of-
fers opportunities. 

As a basis, the political argument is that there is 
no reversal of this trend and states have to find 
ways in which to deal with this fact, both in terms 
of a threat and an opportunity. The challenge is to 
overcome the narrow scope of the state. De-ter-
ritorialisation of integration strategies is precise-
ly concerned with how to think creatively about 
issues for which the state normally takes sole re-
sponsibility. Social integration from a global and 
European perspective would mean to think of so-
cial openness, inter-cultural learning and cultural 
exchanges as values that put the state in an attrac-
tive light abroad. Non-territorial integration there-
fore also includes foreign ministries of the state. 

The idea that integration at the international lev-
el is settled through ‘soft’ power is now held in 
high esteem. Foreign ministries engage in pub-

lic diplomacy to overcome problems of clashes 
of civilisation resulting from international terror-
ism. The ‘soft’ power that foreign ministries set 
out to use is the soft social power of successful-
ly integrated states with social integration strate-
gies that involve empowering all members of so-
ciety. An example of such soft social power is the 
creative class. The EU has already acknowledged 
this in the Lisbon Strategy. 

The EU and social integration of minorities

In the areas of Social Inclusion and Social Protec-
tion, the EU is requiring member states to learn 
from each other through the Open Method of Co-
ordination. The target group is immigrants, new-
comers to the EU. Gradually, it is becoming appar-
ent that these communities contribute economic 
capital to the EU but that this capital is not being 
utilised. Because many national integration strate-
gies are not working well, the EU is now suggest-
ing that the aspect of culture may help improve 
social integration. Culture is rarely seen as a neces-
sary component of social integration, but experts 
are arguing that cultural sensibility, and indeed 
ethno-sensibility in social sectors such as health 
care, are needed. Here it is further argued that eth-
no-sensitivity is more than just a language issue.

In the area of Territorial Co-operation the scenar-
io is slightly different. Territorial co-operation in-
volves many regions where national minorities 
have traditionally and historically resided for a con-
siderable period of time. For years the EU has sup-
ported regional development particularly in those 
regions where national minorities reside. The ra-
tionale for this is economic and continues to be 
economic. As with the Social Agenda and the Lis-
bon Strategy, the development of peripheral re-
gions is considered one of the largest obstacles to 
growth and hence to reaching the Lisbon Strate-
gy goals; and here, too, culture plays a strong part. 
It is recognised that national minorities are often 
‘culture experts’ meaning they have the ability to 
act as a go-between, or as unofficial ambassadors, 
between public authorities divided by the border. 

A number of Western European member states 
have recognised this potential in receiving both 
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moral support and human resources from minor-
ities for the Lisbon Strategy. In Germany the local 
government of Schleswig-Holstein has recogn-
ised this potential.  When it comes to economic 
performance towards the Lisbon goals, the EU is 
seeing national minorities as contributors, rather 
than as a drain on resources. They are seen now as 
an inner resource. They represent very strong so-
cial assets, often stronger than that of the average 
majority population; because, as we all know, the 
importance of social status is diminishing among 
the general public in most countries. Not so for 
national minorities in many parts of Europe. So-
cial status is the force that the EU is looking for to 
achieve the Lisbon goals. The EU is indirectly chal-
lenging the way member states foster social inte-
gration in terms of difference and ethics. This im-
plicit challenge relates directly to the Estonian 
draft integration strategy for the years 2008-2013.

Social integration and difference

Difference is intrinsically linked to personal iden-
tity, in that it is established in relation to a series 
of differences.1 Without difference, personal iden-
tity cannot exist. Simultaneously, within the pro-
cess of personal self-identification, identity is fixed 
into a permanent form often thought to be the 
only true identity. However, in order to protect 
and maintain personal identity, differences may 
become converted into ‘otherness’. This conver-
sion happens through a process of negation. 

Difference and Contingency

Identity is thus a slippery, insecure experience; 
and dependent on its ability to define difference 
it will counter, resist, overturn or subvert defini-
tions of difference in order to eventually negate 
the difference. Identity stands in a complex, politi-
cal relation to the differences it seeks to fix. It is an 
endless play of definition, counter-definition, and 
countering of counter-definitions. The contingen-
cy of identity is thus a stable part of identity itself. 

It is for this reason that identity has a troubled re-
lationship with ethics. To act ethically is often to 
call some comforts of identity into question.2 To 
be ethical is often to put identity at risk. Hence, to 
be ethical one has to go beyond tolerance and 

show respect. In doing so one enters the space of 
the intertwining between identity and difference. 
The implication is, therefore, that a reassessment 
of one’s true identity may be required. 

For this reason many seek to balance the de-
mands of morality with the identity they have al-
ready established, but clearly this is a bad strategy. 
To ensure ethical behaviour in integration process-
es, identity has to be made non-essential through 
the incorporation of contingency rather than the 
negation of difference. Thus respect is the focus. 
Respect does not appear as an ethical virtue in 
the draft Estonian integration strategy 2008-2013. 
There is a reference to the ideal of respect for in-
dividual freedom. The ethical value highlighted as 
a building block for Estonian integration is toler-
ance. However, mere tolerance in the social and 
cultural spheres can create problems. Toleration of 
non-approved cultural practices can result in con-
tempt and resentment. The people who decide to 
tolerate a certain foreign culture within their so-
cial realm may feel themselves absolved from fur-
ther moves towards better understanding. Such 

1 This argument follows the theory of William Connolly, as proposed in William E Connolly, Identity\Difference. 
 Democratic Negotiations of Political Paradox. Expanded Edition (Minneapolis: University of Minnesota Press, 1991/2002)
2 Ibid, xix
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groups rarely conceive of themselves as requiring 
equal doses of toleration from the minority and 
thus may come to wear their toleration as an ad-
ditional badge of superiority.3 Toleration in this ex-
ample clearly does not celebrate difference as an 
asset in society. Once the feeling of superiority is 
prevalent in the majority of a society, contempt 
and resentment are not far behind. 

Politics of resentment 

Resentment here refers not to the generalised re-
sentment that many excluded members of so-
ciety can feel at times but to the existential re-
sentment held by people or groups unwilling to 
explore necessary injustices in their own ideals. 
These injustices are usually undeserved and can 
be systemic or necessary. Often these injustices 
cannot be eliminated. But what is alarming is that 
if these injustices are not recognised by the indi-
vidual or the group unknowingly afflicting them 
on others, they conceal the fact that they foster a 
feeling of existential resentment in the person un-
willing to take the steps to self-scrutinise. In other 
words, from the base of a political ideal emanates –
without consciously wanting to do so – a politics 
of resentment that legitimises these injustices.4 

The agonistic respect approach 

Agonism is the response to those democratic in-
tegration systems which are antagonistic, and 
which create environments where no positive so-
cial vision is enunciated and where competition 
takes priority over every other aspect of politics. 
Antagonistic integration fosters conquest and 
conversion of the other, whereas agonism fosters 
respect for the other under his or her own terms. 
Agonistic respect seeks to cultivate reciprocal re-
spect across difference and to negotiate larger fo-
rums to set general policies. Agonistic respect is a 
reciprocal virtue, appropriate for a world in which 
people find themselves in intensive relationships 
of political inter-dependence.5 

Agonism, nevertheless, has a dimension of de-
tachment through which each party maintains 
a “pathos of distance” from others.6 This is often 
needed in deeply divided societies. Agonistic re-
spect is the dimension through which self-limits 
are acknowledged and connections are estab-
lished across lines of difference. What this theory 
actually draws on is the idea of the homo duplex 
promoted by both Augustine and Kant. Agonistic 
respect is thus compatible with a model of plu-
ralism. It does not allow for the consolidation of a 
majority identity around which a set of minorities 
is tolerated as satellites. Rather, it argues for going 
beyond toleration, because toleration is antago-
nistic. It thus provides minorities with the possibil-
ity of surging into being from below the thresh-
old of tolerance. Agonistic respect moves towards 
recognition without actually taking that step. 

However, to be successful, agonistic respect must 
also be accompanied by a sense of critical respon-
siveness.7 Critical responsiveness is a virtue that 
helps the majority assess the legitimacy of the mi-
nority groups that are seeking to become equal 
members of society. Critical responsiveness re-
quires individuals to be willing to redefine their 
own identity in the ongoing interaction with oth-
ers. It does not therefore mean that the individual 
responds paternalistically, or humbly and warmly 
to the other, in order to prepare the other to con-
vert to the universal identity of the majority. Crit-
ical responsiveness does away with the “us-them” 
syndrome so often afflicting societies and instead 
offers a view that opens up cultural space and al-
lows the other to consolidate itself into something 
that is not afflicted by negative cultural markings. 
Agonistic respect requires the individual to deal 
with his or her identity in a different manner than 
most commonly known, through a de-essentia-
lised process. 

Dogmatisation of collective identity

Personal identity and collective territorial identity 
are connected through the channel of freedom. 

3 Ibid, p. 43.
4 Ibid, p. 25-26.

5 Ibid, p. 178-79.
6 Ibid, p.179.

7 Connolly, W. E. The Ethos of Pluralization, Minneapolis: 
 University of Minnesota Press, 1995, xv-xviii.
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Individual freedom is one of the four components 

of the common core of the multicultural Estonian 

society described in the draft integration strate-

gy. People must be able to believe that state in-

stitutions carry with them sufficient efficacy to 

promote the collective ends we prise. Thus one’s 

self-identification as a free individual is bound up 

with a common belief in the capacity of the state 

to promote publicly-defined purposes. Similarly, 

if one knows that one’s choices and judgements 

matter in the public realm, this also informs the 

orientation one takes to a variety of other social 

roles. Therefore, when circumstances are favour-

able, the personal to collective identity relation-

ship is one of loyalty. When they are unfavourable, 

they degenerate into either disaffection with the 

state, or a nationalism in which the tribulations of 

history are attributed to an evil ‘other’ who must 

be neutralised.8 

Serious threats to freedom can grow out of these 

links between personal and collective identity in 

relation to freedom. First, the politics of collec-

tive identity may organise the idealisms and ego-

isms of its legitimate members into a collective 

egoism;9 and the politics of collective egoism be-

comes more intense whenever it is faced with in-

ternal or external affronts to its self-assurance, 

including de-territorialising forces. Second, in be-

lieving that one’s identity or the collective identity 

of one’s group is the best and only true identity for 

these, the function of converting difference into 

otherness sets in. Collective dogmatism therefore 

happens when it is confronted by disruptive con-

tingencies. Next it constructs minorities as objects 

of resentment to protect its own collective iden-

tity. Finally, it is rewarded by those who harbour 

the resentment. In effect, electoral politics contain 

powerful pressures to become a closed circuit for 

the dogmatism of collective identity through the 

negation of difference into threat, and threat into 

energy, for the dogmatisation of identity. Hence, 
the politics of resentment is born. 

The dogmatising of identity can have severe ramifi-
cations in divided societies. In the effort to realise a 
vision of a unified citizenry, nation and sovereignty, 
an educational elite of marginalised groups may 
emerge. Radicalised minority elites is one exam-
ple.10 However, an integration process where the 
contingencies of personal identity are taken into 
consideration, ethnic closure can be avoided and 
under good circumstances, collective identity and 
thus culture can be redefined. In the process of re-
definition, opportunities for agonistic respect may 
come to play, thus resulting in a more democrat-
ic integration process. Therefore, a robust social 
integration strategy neither evades nor confirms 
difference.11 This system depends in turn on the 
successful politics that helps us to see our iden-
tities as ambiguous, contestable and contested. 
Integration then appears as an exciting engage-
ment with difference, the challenge of the oth-
er, the disruption of certainties, the recognition of 
ambiguities within one’s self as well as one’s differ-
ences with others.

Ethical system integration

An approach that is often cited as ideal is John 
Rawls’s overlapping consensus model of integra-
tion.12 However, this approach is problematic for 
deeply divided societies as it maintains the divide 
between the public and the private thus also leav-
ing large parts of society excluded. Even though 
this approach allows for a common area of hu-
man interaction, it assumes that when you enter 
the public arena you leave behind the part of your 
personal identity which pertains to your culture. 
In a similar manner as you leave your hat at the 
cloakroom in the theatre, the overlapping con-
sensus approach assumes that you leave your per-
sonal identity at the doorstep when you enter the 

8 Connolly, W. E. Identity\Difference, 65-68.
9 Ibid, p. 198-200.
10 Wimmer, A. Dominant Ethnicity and dominant nationhood. In E. Kaufmann (Ed.), Rethinking Ethnicity. Majority groups and 
 dominant minorities. London: Routledge, 2004, 40-58, (lk 45).
11 Phillips, A. Dealing with Difference: A Politics of Ideas, or a Politics of Presence? In Seyla Benhabib (Ed.), Democracy and 
 Difference. Contesting the Boundaries of the Political. Princeton: Princeton University Press, 1996, 139-152, (lk 143).
12 Rawls, J. Political Liberalism. New York: Columbia University Press, 1993.
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public space. This is clearly not acceptable when 
you have to mobilise all your personal strengths 
towards competing and indeed surviving in an 
ever-globalising world. 

Separating the public and the private may result in 
lack of social cohesion. Crime is an example where 
the public and the private cannot be separated 
into watertight compartments. If a crime is com-
mitted in the private sphere, it becomes a pub-
lic concern. Moreover, the public and the private 
interrelate on the issue of child rearing. Women 
receive preferential treatment in labour law and 
health care due to their ability to rear children. A 
woman does not leave her motherhood at the 
doorstep when she enters the public arena. Fam-
ilies with children receive benefits and support 
either through tax legislation or direct transfers 
from public funds. The state and its law, therefore, 
are the guardians of an entire social order and of 
all the values which the social order requires. 

The public/ private problem therefore also relates 
to our understanding of culture.13 This argument 
has also been adopted by economists who ar-

gue that in the economy, culture counts. Culture 
in the economy supports the view that individu-
al economic action is based on culturally-engen-
dered capabilities. The idea that capabilities are 
fostered through culture relies on the view that 
certain functions are particularly central in human 
life, and these functions render the human being 
a dignified free person, capable of shaping his or 
her life in co-operation and reciprocity with oth-
ers. A human life is shaped by these human pow-
ers of practical reason and sociability, and each 
human being is thus a bearer of cultural value.14 In 
other words, the value of culture must be appre-
ciated as a valuable contribution to the individu-
al’s development and capability to function in so-
ciety, especially the individual’s potential to act in 
the economic sphere. 

13 Kymlicka, W. Liberalism, Community, and Culture. 
 Oxford: Clarendon Press, 1989.
14 Raz, J. The Practice of Value. Edited by R. Jay Wallace. 
 Oxford: Clarendon Press, 2003.
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As the breadth of Estonia’s draft integration strat-
egy makes clear, integration is a complex process 
which requires the active involvement of minority 
and majority populations alike, and where many 
factors – political, legal and societal – play a role. 
This paper focuses on the role of one particular 
factor in the integration process: the role of citi-
zenship policy. More precisely, it examines the re-
lationship between societal integration and the 
rules that govern the acquisition of citizenship 
by non-citizens who are long-term residents in a 
state. The aims of the paper are two-fold. Firstly, to 
offer an assessment of the way Estonia perceives 
the relationship between citizenship and integra-
tion; and secondly, to compare Estonia’s percep-
tion of the role of citizenship to existing European 
norms in this field.   

1. General considerations 
regarding citizenship and integration

Before moving on to the empirical discussion of 
Estonia and European normative developments, 
some general remarks on the relationship be-
tween citizenship and integration are in order. Inte-
gration can be defined, in the most general sense, 
as the process of ensuring the full participation of 
an individual in a society’s economic, social, cul-
tural and political life. All models of integration –
wherever they are located on the multiculturalism 
versus assimilation spectrum – depict the acqui-
sition of citizenship as a crucial step for individu-
als who enter and wish to be integrated in a soci-
ety. Although there is a trend in international law 
to provide permanently residing non-citizens with 
an ever greater number of socio-economic and 
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cultural rights, the citizens of a state continue to 
remain privileged in having exclusive access to an 
important set of political rights. In the case of Es-
tonia, the Constitution explicitly restricts three po-
litical rights to Estonian citizens: the right to be a 
member of a political party, the right to stand for 
local, parliamentary or presidential elections, and 
the right to vote in parliamentary elections. What-
ever other rights non-citizens in Estonia may enjoy, 
therefore, without access to citizenship they will 
remain excluded from democratic process pro-
cesses of the country.

Where the different models of integration diverge, 
is in the role that they ascribe to citizenship with-
in the integration process. In the assimilationist 
model, citizenship is viewed as the ‘reward’ to be 
handed to individuals who have proven their loy-
alty to the state, often by renouncing their previ-
ous ‘national identity’; individuals can acquire the 
citizenship of a state only when they are under-
stood to have ‘completed’ the integration process. 
States that subscribe to this view will generally de-
mand that immigrants pass arduous naturalisa-
tion tests, including high levels of proficiency in 
the dominant language, knowledge of a state’s 
history/ constitutional system and subscribing to 
the ‘public values’ of a state. In the multicultural 
model, citizenship is understood as an important 

“tool for integrating societies of heterogeneous or-
igin”, to borrow the words of Rainer Bauböck.1 Ac-
cording to this concept, the rights and responsi-
bilities that come with citizenship are themselves 
a factor encouraging further integration; the ac-
quisition of citizenship helps to shape individual 
loyalties, not in an exclusive way but by accepting 
the likelihood of multiple identities. The naturali-
sation requirements of states that subscribe to this 
view will often be limited to modest residency re-
quirements and simple language tests, which im-
migrants can pass with little effort.

2. Citizenship and integration in Estonia

In order to understand the origins of Estonia’s cur-
rent citizenship policy we must look back to Feb-

ruary 1992, less than six months after the proclama-
tion of Estonian independence, when a Resolution 
on Citizenship was passed that denied automatic 
citizenship to any person living in Estonia that had 
not been an Estonian citizen (or a descendant of 
an Estonian citizen) prior to 1940, when the terri-
tory of Estonia was brought under Soviet control. 
Anyone who entered Estonia in the Soviet period –
ie. the vast majority of Estonia’s Russian popula-
tion – was therefore an immigrant and should ap-
ply for naturalisation accordingly. However, by im-
posing Estonian language requirements on the 
process of naturalisation, the new legislation de-
nied Estonian Russians, whose knowledge of Esto-
nian was minimal, the chance to become citizens 
for many years to come. 

This situation was compounded by the scarcity of 
opportunities during the 1990s for Estonian Rus-
sians to learn the Estonian language. State fund-
ed language courses were rare and a combination 
of economic hardship, residential segregation and 
lack of motivation meant that few Russians in Es-
tonia were able or willing to devote the necessary 
time and resources to improving their knowledge 
of Estonian. In 1995 a new Citizenship Law was ad-
opted in Estonia that introduced even stricter nat-
uralisation criteria, including a longer residence 
requirement and a new written examination on 
the Constitution. Not surprisingly, throughout 
the 1990s the rate of naturalisation remained very 
low: in 1992, the number of persons with ‘unde-
termined citizenship’ was over 300,000; in the year 
2000 there were still more than 175,000 persons 
with this status. 

Later I argue that Estonia’s citizenship policy has, 
more recently, begun to experience a limited pro-
cess of liberalisation. In this section, what I wish to 
emphasise is that Estonia’s restrictive approach to 
citizenship during the 1990s became reflected in 
the first Estonian State Integration Programme, ad-
opted in March 2000. This programme gave neg-
ligible attention to the role that the acquisition of 
citizenship could play in the integration process. 
Whilst the programme identifies the “reduction of 
the number of persons without Estonian citizen-

1 Rainer Bauböck, Who are the citizens of Europe?, www.eurozine.com, 23 December 2006.
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ship” as one of the key aims of the so-called ‘po-
litical-legal dimension of integration’, the activities 
outlined in the programme with a view to achiev-
ing this aim focus entirely on identifying the nec-
essary resources (financial, technical, human) 
needed to help non-citizens learn the Estonian 
language. This connection between citizenship 
and language acquisition suggests that citizen-
ship is perceived in the integration programme 
as a reward to be handed to those non-citizens 
who have already ‘completed’ the integration pro-
cess, understood in terms of acquiring proficien-
cy in Estonian.  

It is therefore a curiosity of Estonia’s first Integra-
tion Strategy that the ‘legal-political’ and ‘cultur-
al-linguistic’ dimensions of integration involve 
virtually the same type of activities. From 2000 on-
wards, these activities were carried out in earnest 
by the Government of Estonia, which invested 
considerable amounts of funding in the develop-
ment of Estonian language text books, language 
courses and in training Estonian language teach-
ers. The effectiveness of these policies, howev-
er, remains unclear. In 2006, there were still more 
than 127,000 ‘stateless’ persons in Estonia, just un-
der 10% of the country’s total population. Accord-
ing to the Estonian government’s own mid-term 
appraisal of the integration programme, the av-
erage Estonian-language ability of Estonian Rus-
sians has not improved significantly (we are told 
that approximately 60% of adult Estonian Russians 
have less than average proficiency). Moreover, 
those who have acquired citizenship through nat-
uralisation (mostly Estonian Russian youth) do not 
seem to be participating actively in Estonian po-
litical life, as there are only six Estonian Russians in 
the Estonian parliament and none at all in the gov-
ernment.2

3. European normative developments

Let us now analyse the development of European 
norms in the field of citizenship. My analysis will fo-
cus on a number of ‘hard’ and ‘soft’ law develop-
ments undertaken by the Council of Europe and 

European Union in this field since the 1990s.  Be-
fore examining where and how these norms are 
expressed, it is important to note that the devel-
opment of European norms in the field of citizen-
ship has met – and continues to meet – consid-
erable resistance. In contrast to other dimensions 
of social integration, including non-discrimination 
and recognition of the right of persons belonging 
to minorities to maintain and develop their partic-
ular cultures, attempts to reach common Europe-
an standards in the field of citizenship have pro-
ceeded very slowly and with difficulty. 

Nevertheless, in the 1990s, as migration flows into 
Europe increased, and as migrants began settling 
permanently in their ‘host’ societies, European 
governments began to acknowledge the bene-
fits of developing more coordinated approaches 
to certain aspects of their citizenship policies. In 
1997, the Council of Europe took an important step 
in this process by initiating a new European Con-
vention on Nationality. This Convention did not re-
move the right of states to regulate their own cit-
izenship policies. Nevertheless, it broke new legal 
ground by proclaiming it a duty for states to fa-
cilitate naturalisation for immigrants living perma-
nently within their borders as an important mea-
sure to encourage their integration. States are to 
fulfil this duty by tolerating dual nationality, requir-
ing less stringent language requirements for natu-
ralisation, and conferring automatic citizenship on 
children born within the territory of a state, who 
would otherwise be ‘stateless’. To date, 27 states 
have signed the Convention, with sixteen ratifica-
tions, although Estonia has not yet adhered to it. 

The European Union’s involvement in citizenship 
policy debates formally began in 1992, with the 
establishment of the status of ‘European citizen’ 
by the Maastricht Treaty. However, by restricting 
access to European citizenship to persons already 
holding the national citizenship of one of the EU 
member states, the new status was carefully de-
vised to avoid challenging the right of EU mem-
ber states to set their own naturalisation criteria. 
These political sensitivities have forced the Euro-
pean Commission to try to influence the citizen-

2 State Integration Programme “Integration in Estonian Society 2000-2007” Mid-Term Appraisal Report, pp. 5-6.
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ship policies of member states indirectly, relying 
on ‘soft’ law mechanisms such as communica-
tions concerning the legal status of third country 
long-term residents, rather than on legally bind-
ing directives. In an important communication on 
immigration, integration and employment, ad-
opted in 2002, the European Commission for the 
first time broke its silence on questions relating to 
naturalisation by suggesting that member states 
should provide automatic or semi-automatic ac-
cess to citizenship to second and third generation 
immigrants.3 In this document, the Commission 
explicitly states that “acquiring nationality [or cit-
izenship] is a means of facilitating integration” be-
cause it “encourages a sense of belonging in na-
tional life”.

4. Impact on Estonian citizenship policy 

Returning to the case of Estonia, in recent years 
the Estonian government’s conception of the 
role of citizenship in the integration process ap-
pears to be aligning itself more with the above-
mentioned European norms. This alignment can 
be seen in the most recent changes made to Es-
tonia’s citizenship legislation. Whereas during the 
1990s, the Estonian government’s efforts to re-
duce the number of ‘stateless’ persons in Estonia 
were limited to providing Estonian Russians with 
increased Estonian language training opportuni-
ties, by the end of the decade, measures began to 
be taken to facilitate access to citizenship for cer-
tain groups by lowering the conditions they had 
to meet for naturalisation. The first change took 
place in 1999, when children under the age of fif-
teen, born in Estonia after 1992 to ‘stateless’ par-
ents, were allowed to obtain citizenship without 
any examinations at all. Since then, further efforts 
to facilitate access to citizenship have been adopt-
ed for disabled persons, who are now allowed to 
apply for naturalisation without the need to pass 
any examinations. 

In 2005, in its mid-term appraisal report, the Gov-
ernment of Estonia spelled out its new appre-
ciation of the role of citizenship as a tool for in-

tegration by noting that “Today it is obvious that 
obtaining Estonian citizenship helps many people 
to feel more secure in Estonia and that positive at-
titudes thereby form among non-Estonians”.4 This 
new position is also observable in the draft inte-
gration programme that forms the basis of this 
conference’s discussion. The draft programme 
gives much more attention to the ‘legal and po-
litical’ dimension of integration, pointing out that 
creating an adequate legislative environment is a 
crucial enabling condition for integration. In par-
ticular, the draft programme explicitly cites as an 
objective the need to develop ‘an effective natu-
ralisation process’. Compared to the previous pro-
gramme, it seeks to make a greater contribution 
to the naturalisation process and cites a number 
of activities – beyond language training – to sup-
port this aim, ranging from support for state and 
non-profit organisations that facilitate the regular-
isation process for individuals and training for civil 
servants working in the citizenship and migration 
fields. Underlining this increased awareness about 
the importance of citizenship is the new emphasis 
given in the draft programme to ‘participatory de-
mocracy’, a concept which did not feature at all in 
the first integration programme. 

5. Recent developments 
in other EU member states

Before finishing my paper, I would like to consid-
er briefly the implications of European norms of 
recent developments in Western European coun-
tries. My analysis will focus in particular on the 
Netherlands and Britain, two countries whose lib-
eral citizenship policies and multicultural concep-
tions of integration during the 1990s helped to 
influence the above-mentioned European nor-
mative developments. The trend in question is the 
tendency to introduce (stricter) language require-
ments and additional examinations on the histo-
ry, constitution and so-called ‘public values’ of the 
countries for naturalisation. It is worth noting, at 
this point, that while my analysis focuses on the 
restrictive direction of citizenship policies in the 

3 Commission Communication on Immigration, Integration and Employment (COM(2003)336 final).
4 Mid-Term Appraisal report p.96
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Netherlands and the United Kingdom, the condi-
tions for naturalisation in these two countries still 
remain relatively generous compared to the con-
ditions imposed by some other EU member states, 
as a recent study by the Migration Policy Group, in 
cooperation with the British Council, has recent-
ly indicated.5

In the last five years, the Dutch and to a lesser ex-
tent the British governments have amended their 
citizenship laws in a more restrictive direction. 
This shift has been part of a broader set of policy 
changes in response to a widespread perception 
that previous multicultural approaches to inte-
gration have failed. Evidence of residential seg-
regation and social and economic disadvantage 
among certain groups (especially non-European 
and Muslim groups) was blamed on the ‘excessive 
tolerance’ for cultural differences which character-
ised earlier policies. While this perception was al-
ready gaining ground in the late 1990s, it was the 
new security environment created by 9/11 and 
subsequent terrorist attacks in European countries 
that formalised these views. By ‘securitising’ de-
bates on immigration, the so-called ‘threat’ of Is-
lamic fundamentalism has made it almost impos-
sible to voice dissent against the new orthodoxy. 
There is no space here to examine all the policy 
ramifications of this shift; my focus is on the con-
sequences it has had for the role of citizenship in 
the British and Dutch integration policies. In both 
countries, I would argue, there has been a move 
away from conceiving citizenship as a tool for in-
tegration towards the concept of citizenship as a 
reward. In both countries, this has been done by 
creating a stronger connection between citizen-
ship and language, and by moving language to 
the centre of debates about integration. In 2003, 
Britain introduced language tests for naturalisa-
tion – for the first time in the history of British cit-
izenship policy. While ‘citizenship programmes’ 
designed to help immigrants integrate into the la-
bour market have existed in the Netherlands since 
the 1990s, in recent years the emphasis of these 
programmes has shifted to Dutch language train-
ing. This has been accompanied by a wholesale 

change in official discourse on integration in both 
countries, which has become much more exclu-
sionary, putting responsibility for integration on 
the immigrant and emphasising the need to ‘pro-
tect’ and promote adherence to ‘British (or Dutch) 
values’. 

This is not the place to comment on the implica-
tions of this shift for immigrant groups in Britain 
and the Netherlands. What I would like to focus 
on here is the potential setback this shift can rep-
resent for European norms on immigrant naturali-
sation, which, as we have seen, are still at a nascent 
stage. The impact of European norms often does 
not lie in their binding nature, but in their legiti-
macy; and this legitimacy in turn depends on their 
reflection of a consensus of opinion both among 
governments and the public at large. In the ear-
ly 1990s, the Council of Europe and the European 
Union, backed by their Western European mem-
ber states, did not hesitate to issue recommen-
dations to Estonia based on the idea that states 
should facilitate citizenship to long-term residents, 
and that, far from representing a security threat, 
extending the option of naturalisation to immi-
grants was good for their security by giving them 
a stake in the societies in which they lived. Now 
this message appears to be falling on deaf ears in 
Western European governments, who are veering 
away from this logic in their own integration pol-
icies. If more and more European states begin to 
see citizenship as a privilege to be conceded only 
to immigrants who have ‘completed’ the integra-
tion process, the conception of citizenship as a 
‘tool’ for integration enshrined in the Convention 
on Nationality, and in the Commission’s commu-
nications on immigration and integration, will be-
gin to sound increasingly hollow. The implications 
of this shift could extend beyond European norms 
to undermine the positive advances made in Esto-
nia and other European countries. 

Conclusions

In conclusion, I would like to return to Estonia, and 
reiterate the key message of this paper: by act-

5 Fore more details, see the Migration Integration Policy Index website: http://www.integrationindex.eu/
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ing as a gateway for immigrants to participate in 
the political life of their host societies, citizenship 
should be seen as a tool, rather than a reward, for 
integration. By participating in the decision-mak-
ing processes which affect their lives, naturalised 
immigrants are more likely to identify with, and de-
velop a sense of loyalty towards, the state in which 
they live. In Estonia, as we have seen, progress is 
still needed in terms of reducing the number of 
persons without Estonian citizenship. The draft in-
tegration programme’s treatment of citizenship is 
a step in the right direction. While a large ‘state-
less’ population remains in Estonia, it is important 
for the government to ensure that other means 
for participating in decision-making at the nation-
al level are available for non-citizens, including by 
strengthening existing consultation structures. 
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Measuring integration: 
purposes and assumptions

The endeavour of measuring social integration 
has generated considerable scholarly interest in 
recent years, but it is first and foremost a policy 
tool serving several purposes. Firstly, by measur-
ing integration, decision-makers can monitor the 
the progress (or the lack thereof) and assess the 
effectiveness of policy. Secondly, measuring in-
tegration can assist in determining how well re-
sources have been used and where they should 
be channelled in the future. Finally, measuring in-
tegration can provide a knowledge base that can 
inform and justify policy changes. This, of course, 
assumes that policy-makers and the political elite 
want effective integration policy, can change poli-
cy if it is to be found in some way wanting, and are 

willing and able to devote resources to integration 
policy. This cannot always be assumed in Latvia. 

For example, researchers in Latvia have found that 
political parties – especially those at either end of 
the political spectrum – have played a crucial role 
in maintaining ethnic tension.1 In other words, ef-
fective integration policy might force them to de-
velop completely new repertoires or, at the ex-
treme, make them irrelevant. A number of Latvian 
laws (on citizenship, language, education) repre-
sent fragile compromises adopted only after in-
tense consultation with, and often, considerable 
pressure from, international organisations. Over 
the last fifteen years, a political consensus often 
prevailed that these laws, once adopted, could not 
be amended, lest the fragile compromises unrav-
el. Finally, for much of the 1990s, the government 

1 See Jānis Ikstens, “Eastern Slavic Political Parties in Latvia,” in Nils Muižnieks, ed, Latvian-Russian Relations: Domestic
 and International Dimensions (Rīga: LU Apgāds, 2006), 53-63, available at http://szf.lu.lv/sites/szf/module_data/introduction/
 SPPI/Petijumi/latvian-russian_relations_final(1).pdf; Ilga Apine, “Etnopolitikas analīze,” in Leo Dribins and Aleksejs 
 Šņitnikovs, eds, Pretestība sabiedrības integrācija: cēloņi un sekas (Rīga: LU FSI and ĪUMSILS, 2007), 19-43, and 
 Brigita Zepa, ed, Integration Practice and Perspectives (Rīga: Baltic Institute of Social Sciences, 2006),179-197, 
 available at http://www.bszi.lv/downloads/resources/integracijas_prakse/brosura_EN.pdf, last accessed on 7 January 2008.
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was hesitant to devote considerable resources to 
integration policy, reflecting both budgetary con-
straints, the political sensitivity of the issue, and 
the availability of alternative, international sourc-
es of funding.

What is integration and what affects it?  

Trying to use measurements of integration to craft 
more effective policy is a complicated endeavour, 
insofar as integration policy is only one of many 
factors affecting the pace and nature of integra-
tion. For example, the economic situation can af-
fect ethnic relations, people’s sense of identifica-
tion with the state, and the quality of democracy. 
At the same time, a country’s international posi-
tion (eg. membership in the European Union, the 
tenor of relations with Russia), can also have a crit-
ical impact on integration by affecting individu-
al identities and shaping incentives to naturalise 
or learn the national language. What is more, po-
litical decisions not based on detailed analysis or 
measurements (eg. changing an education law, 
moving a monument) can also spark unpredict-
able socio-political processes with a significant 
impact on integration. In the end, detecting the 
unique contribution of integration policy can be 
quite difficult.

Measuring integration is also complicated by dif-
fering understandings of the meaning of the term. 
In 2001, the Latvian government adopted an of-
ficial definition of integration that is not without 
problems. It held that “the foundation for integra-
tion of society is loyalty to the state of Latvia ... and 
a willingness to accept the Latvian language as 
the state language [...] The goal of integration is to 
form a democratic, cohesive civil society founded 
on shared basic values”.2 The key words in this def-
inition are loyalty, language, and common values.

This definition raises a number of thorny ques-
tions. Whose basic values will form the basis of civ-
il society? What exactly does loyalty entail? How 
does one promote and measure it? The focus on 

language is understandable in the Latvian context 
and it is easy to measure, but it is also very divisive. 
Does integration have nothing to do with welfare 
or equity? 

Regardless of these problems, Latvia sought to 
promote cooperation, Latvian language acqui-
sition and common values through a number of 
different mechanisms after 2001.3 In 2001, the So-
cial Integration Fund was created to finance inte-
gration projects. The following year, a new cabinet 
post, the Special Assignments Minister for Social 
Integration Affairs, was created to coordinate in-
tegration policy. A number of local governments 
developed their own integration policy frame-
works and funding mechanisms that developed 
independently of policy at the national level. Oth-
er agencies, such as the Naturalisation Board, the 
National Agency for Latvian Language Training, 
the Ministry of Education and Science, the Min-
istry of Welfare, and others also engaged in their 
own integration initiatives often independent of 
the work of the integration fund or minister. Thus 
far there has been little coordination, no consen-
sus on priorities, and considerable politicisation of 
the process. 

There have also been a number of attempts to 
monitor and measure integration in Latvia since 
2001. From 2001 to 2004, there were a number of 
inconclusive inter-ministerial discussions about 
developing indicators. The Secretariat of the Spe-
cial Assignments Minister for Social Integration Af-
fairs (hereafter, more simply referred to as the in-
tegration ministry) developed a large database of 
integration projects and has commissioned nu-
merous studies, including overviews of munici-
pal integration programmes, sociological surveys, 
and more. The Social Integration Fund itself has 
funded a number of studies on minorities, edu-
cation reform, tolerance, etc.4 Various municipal 
governments have funded local studies on vari-
ous issues related to social integration. Moreover, 
a number of externally funded studies on social 
integration have also been conducted.5 

2 For an English version of “The National Programme for the Integration of Society in Latvia”, see http://www.np.gov.lv/en/faili_en/SIP.rtf.
3 See Nils Muižnieks, “Government Policy and the Russian Minority,” in Muižnieks, ed, Latvian-Russian Relations, 11-21.  
4 One frequent recipient of Social Integration Fund funding for research has been the Baltic Institute of Social Sciences. 
 See its web site at www.bszi.lv/.



53

Despite the wealth of data available, there are a 
number of problems with measurement efforts to 
date. For one, there has been no consensus on in-
dicators. The studies have used a wide variety of 
methodologies and approaches. Involvement by 
various stakeholders has been irregular and there 
has been little coordination between ministries. 
At the same time, the primary Latvian sources of 
funding – the integration ministry and the social 
integration fund – have a vested interest in the re-
sults. Latvian approaches in general have been 
marked by an ignorance of measurement efforts 
elsewhere, particularly of methodologies devel-
oped within the Council of Europe and the Euro-
pean Commission. 

A new departure?  

In 2007, the integration ministry prepared new 
draft guidelines for implementing the integration 
programme from 2008 to 2018.6 These guidelines 
contain a new definition of integration that differs 
from the 2001 definition. The new document de-
fines integration as a “process in which all of soci-
ety is involved”, aimed at “securing long-term wel-
fare for all members of society”. Furthermore, the 
document notes that “the goal of the social inte-
gration policy is to strengthen a democratic, inclu-
sive civil society – one in which the primary val-
ues are the observance of the human rights of all 
groups in society, mutual respect, understanding, 
social responsibility and social justice”. Here, the 
key words are welfare, inclusive civil society, hu-
man rights, and social justice. To a large extent, 
this definition echoes the Council of Europe’s def-
inition of social cohesion.7 

The new guidelines envisage two primary direc-
tions of activity: 1) “creating an inclusive society” 
and 2) “strengthening a democratic and civil so-
ciety”. The former envisages activities such as en-
suring inter-cultural knowledge, promoting gen-

der equality, furthering wheelchair accessibility, 
reducing poverty, and promoting immigrant inte-
gration. The latter envisages activities such as re-
forming citizenship policy, promoting more public 
discussion of draft policy documents, reforming 
party financing, and supporting NGO develop-
ment. While each of these activities has a progress 
indicator, the document as a whole has seventeen 
indicators with concrete targets for the years 2007, 
2012, 2015 and 2018 (see Table 1). 

The limited number of indicators suggests a desire 
to keep the measuring process manageable and 
doable. However, selected indicators appear to be 
imprecise measures of social processes. For exam-
ple, a decline in the share of non-citizens to citi-
zens could just as soon reflect non-citizen mortal-
ity rates or emigration, rather than naturalisation. 
While the share of those able to use Latvian could 
reflect integration, it could also be a sign of as-
similation. Oddly, the authors suggest measuring 
those who think the society is not integrated, rath-
er than those who think the society is integrated! 
On this measure, the authors have set themselves 
rather limited goals (a decline of 10% over ten 
years), while setting much more ambitious goals 
in achieving all-around happiness! Clearly, there is 
still much work to do in devising a system of mea-
suring integration in Latvia. 

The ASPRI project on measuring integration

In 2007 the Advanced Social and Political Re-
search Institute (ASPRI) at the University of Latvia 
began a three-year project funded by the Open 
Society Institute aimed at developing a system for 
measuring integration in line with the best Euro-
pean practices. Subsidiary goals of the project in-
clude promoting awareness of the best European 
practices, accumulating and disseminating knowl-
edge about measuring integration, reconnecting 
researchers and other stakeholders to the integra-

5 See, in particular, the various studies conducted by the European Centre for Minority Issues at www.ecmi.de 
 and those by the Open Society Institute at www.eumap.org.
6 The guidelines should be available shortly on the Integration Ministry web site at www.integracija.gov.lv. 
7 The Council of Europe has defined social cohesion as “society’s ability to secure the long-term well-being of all its members, including
 equitable access to available resources, respect for human dignity with due regard for diversity, personal and collective autonomy 
 and responsible participation.” See Council of Europe, Concerted Development of Social 
 Cohesion Indicators: Methodological Guide (Strasbourg: Council of Europe, 2005), 23.
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tion policy process and generating new informa-
tion and analysis about the integration of society. 
Of course, ASPRI also hopes to have some mod-
est influence on the policy process through these 
goals.

The project began by creating an inventory of 
existing integration research in Latvia (includ-
ing sociological surveys, localised studies, gen-

der/ integration analyses, discourse analyses, etc), 

consulting with stake-holders, and engaging re-

searchers and policy-makers in a number of semi-

nars and conferences. In parallel, the team made a 

review and analysis of the approaches to measur-

ing integration of the Council of Europe, the Euro-

pean Union and the Migration Policy Group. The 

team arrived at the following working definition 

Policy Results 2007 2012 2015 2018

The number of NGOs per 1000 persons grows and the distribution 
in Latvia’s regions becomes more even

4,4 6 7 8

NGO income as a share of GDP increases 1,3 1,4 1,5 1,6

The percentage of inhabitants who have donated or otherwise 
got involved in charity increases

19 30 40 50

The percentage of citizens participating in parliamentary 

elections increases
60,98 65 70 75

The percentage of inhabitants participating in political parties increases 1,4 2 3 4

People are informed about their rights to equal opportunities*

Women receive the same remuneration for the same work 
as men (women’s salaries as a % of men’s salaries)

80 90 95 100

The percentage of women in leadership positions has increased 20 35 40 50

The relation of non-citizens to citizens as a percentage of 
the total population has declined

17/83 15/85 13/87 10/90

The relation of emigrants to returnees is in balance 50/50 55/65 60/70 65/75

The percentage of inhabitants who can use Latvian as a language 
of communication has increased

75 80 85 90

The share of enterprises employing persons with disabilities 
has increased

5 7 8 9

The share of persons involved in activities related to the Latvian 
language and culture has increased

20 25 27 30

The share of inhabitants who think that society is not integrated 
has declined

57 54 50 47

The share of inhabitants who consider themselves happy and satisfied 
with their lives has increased

66 75 85 95

The share of those emigrating because of socio-economic reasons 
has declined

80 70 65 60

The share of the population whose incomes are below the poverty 
line has decreased

19 18 16 15

Table 1. Core Indicators in the Draft Integration Policy Guidelines.

* the draft document has not yet proposed a baseline measurement and targets for this indicator
   Source: Draft Integration Policy Guidelines 2008-1018, p 25
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of integration: a process characterised by 1) dem-
ocratic participation and representation, 2) equal 
rights, obligations and outcomes, and 3) intercul-
tural competence and cooperation. 

Subsequently, the team commissioned focus 
group research to ascertain perceptions of barri-
ers to participation, equality and intercultural co-
operation. The team intends to develop a set of 
draft integration indicators based on the defini-
tion above, the results of the focus groups and 
best practices identified elsewhere. A forthcom-

ing sociological survey will be employed to fill 

data gaps. The integration indicators and the intel-

lectual rationale behind them will be fleshed out 

into a large research report provisionally entitled 

“How Integrated is Latvia? A Tolerance and Social 

Cohesion Audit”. The report will also include the 

first ever impact assessment of the work of the So-

cial Integration Fund. We hope that this will mark 

some progress in our ongoing attempts to under-

stand whether and in what realms Latvia is mov-

ing towards becoming a more integrated society.  
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The Migrant Integration Policy Index (MIPEX), 
launched in Brussels on October 15, 2007, is an in-
strument for benchmarking successful integration 
policies in Europe. MIPEX is a bi-annual assessment 
of integration policy, which examines an enlarging 
number of policy areas critical for a migrant’s op-
portunities to participate in his or her country of 
residence. The study uses the official EU definition 
of migrants, third-country nationals, which can be 
generally understood as persons without EU citi-
zenship. In the case of Estonia, the study considers 
the policies that affect immigrants as well as non-
citizens. The study covers the member states of an 
enlarging European Union (EU 25, prior to the ac-
cession of Bulgaria and Romania) as well as select-
ed countries of immigration outside the Europe-
an Union. The study opens up direct comparisons 

between two countries by benchmarking their 

policies to the highest European standards. 

The study has grown immensely since the pilot 

version of 2004 to become the largest study of 

its kind, from 80 to 140 policy indicators, 30 to al-

most 100 national experts, and 15 to 28 countries, 

including Canada, Norway, and Switzerland. The 

study is undertaken alongside an extensive net-

work of 21 national partners, from think-tanks to 

large-scale NGOs and foundations, who contrib-

ute to the research design and launch debates in 

each of their countries. MIPEX is co-financed by 

the European Commission and co-managed by 

the British Council and the Migration Policy Group 

(MPG). The research is led by the MPG, along with 

two research partners – the University of Sheffield 

Thomas Huddleston   

Migration Policy Group, Brussels

Migrant Integration
Policy Index – 
Benchmarking
Policies in Europe 
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in the United Kingdom and the Free University of 
Brussels. 

The paper will situate the MIPEX project with-
in the methodological framework of benchmark-

ing as well as within the recent political context 
of European co-operation on issues of integration. 
The paper will then review the MIPEX key findings 
for the EU member states in general and for Esto-
nia in particular. Based on the priorities laid out in 
the draft documents of the Estonian integration 
strategy for 2008-2013, the paper will conclude by 
drawing out certain areas of interest from Estonia’s 
MIPEX results.

Benchmarking is a methodology for good gover-
nance that can be defined as the systematic and 
continual improvement of policies and practices 
based on the identification of high standards and 
the application of lessons learned from best prac-
tice. The process is broken down into four stages, 
which can then be applied to the progress made 
by the European institutions on integration issues. 
In an initial planning phase, migration, integration, 
and citizenship have become areas of increasing 
European competence, be it through the Council 
of Europe or the European Union, particularly for 
the latter since the 1999 Tampere Conclusions and 
the launch of the 2004-2009 Hague Programme. 
Member state governments, European-wide net-
works of academics, social partners, and umbrel-
la-NGOs have been drawn into a mapping process 
of defining integration, establishing a comparable 
vocabulary, and identifying areas of improvement 
for national policies across Europe, such as fami-
ly reunion, long-term residence, and anti-discrim-
ination law.

Successful mapping exercises lead directly to the 
analysis phase, where new European measures 
set common European standards for these areas 
of improvement. In all cases, policy recommen-
dations entailing high European standards have 
emerged from the mapping exercises led by Eu-
ropean-wide networks of academics, proposal di-
rectives from the European Commission, or pro-
posals from networks of stakeholders and NGOs. 
For instance, the Migration Policy Group helped 
bring together the Starting Line Group for the an-
ti-discrimination directives as well as the Amster-

dam Proposals for the migration and integration 
directives. 

Where have these recommendations for high Eu-
ropean standards led to? The member states have 
incorporated these standards into the high, but 
open-ended, principles of many of Europe’s non-
binding measures, such as the Lisbon Strategy 
and the Common Basic Principles on Immigrant 
Integration Policy, which serve as general guides 
(rather than fixed standards) for national policies. 
In addition to non-binding European measures, 
European co-operation has also provided integra-
tion participants with binding legislative actions, 
such as EC directives on family reunion, long-term 
residence, and anti-discrimination or Council of Eu-
rope conventions on access to nationality and po-
litical participation at the local level. Certain direc-
tives, notably on anti-discrimination, retain high 
standards introduced in Commission, academic, 
or stakeholder proposals, whereas the negotiation 
process on other directives has watered high stan-
dards down to minimum standards, which leave 
EU member states great room for manoeuvre.

If one assumes that the analysis phase on integra-
tion is completed within the remit of the 2004-2009 
Hague Programme, then the European institutions 
have progressed onto the implementation phase. 
On the one hand, the institutions have tasked net-
works of legal experts to undertake monitoring of 
the transposition of EC directives (and their alter-
natively high or minimum standards). For exam-
ple, due to the monitoring work of the European 
Commission’s network of legal experts in the field 
of non-discrimination, the Commission has sent 
formal requests for ‘reasoned opinions’, the first 
step towards legal infringement proceedings, to 
fourteen member states, including Estonia, who 
have not correctly implemented the Racial Equal-
ity Directive.

On the other hand, numerous integration partic-
ipants can undertake benchmarking in order to 
identify instances of best practice across Europe 
that correspond to the highest possible common 
standards. This exercise enables countries to go 
beyond minimum standards and develop their 
own pathways to policy improvement in an ob-
jective and transparent manner. Governments 
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and stakeholders may also track progress along 
these pathways as policies improve or backtrack 
over time. Successful monitoring and benchmark-
ing exercises generate policy feedback, whereby 
new areas of improvement are identified, gaps in 
vocabulary remedied, and calls for European stan-
dard-setting and action initiated.

Governments concentrate too often exclusively 
on outcome indicators – the endpoint or the tar-
gets of policies. Such a focus allows some to claim 
success for improvements in integration that had 
little to do with policies. For instance, are lower 
unemployment rates a sign of successful labour 
market integration policies, or a cyclical upturn 
in the economy that ‘raises all boats’? Rather, the 
entire policy process needs to be benchmarked, 
from policy to outcomes, including all the other 
factors at play in the integration process. 

MIPEX, as one critical part of a benchmarking pro-
cess, provides integration participants with com-
parable policy indicators, which measure to what 
extent a government’s policies meet high Europe-
an standards on promoting integration. It reveals 
where the legal and policy framework affords mi-
grants the opportunities to participate in their 
country of residence. 

Cross-national scientific analysis and additional re-
search may later link MIPEX scores with addition-
al national implementation and outcome indica-
tors as well as contextual data. Areas of strength 
or weakness can be identified in policy itself, its 
implementation, target group, public perceptions, 
the effect of the labour market model, etc. Follow-
up benchmarking exercises can help to explain 
why a migrant does, does not, or cannot in prac-
tice take up the opportunities provided under the 
law. Benchmarking enables social scientists and 
policymakers to observe how successful integra-
tion measures lead to successful integration out-
comes in many local, regional, and national con-
texts.

The current version of MIPEX builds policy indica-
tors for six policy strands – labour market access, 
family reunion, long-term residence, political par-
ticipation, access to nationality and anti-discrim-
ination. For each strand, the research partners 
identify the highest European standards suitable 

for benchmarking. 142 policy indicators are de-
signed, each relating to very specific components 
of one of the six policy strands. For each, these 
high standards are translated into three answer 
options, which are weighted with points 1, 2 or 3. 
This questionnaire of policy indicators is reviewed 
by scientific advisors, completed in each country 
by a leading independent national expert, and 
then peer reviewed by a second independent ex-
pert. These indicators are then weighted and ag-
gregated together to capture the different dimen-
sions of each policy: eligibility, conditions, security 
of status, and associated rights. The clear, concise, 
and comparable data provided through scoring 
allows policymakers and stakeholders to observe 
how their country’s different policies measure up 
to best practice standards, differ from their Eu-
ropean neighbours or the EU on average, and 
change over time. Comparable information is like-
wise collected regarding the migrant populations, 
major integration events, and public perceptions 
in each EU member state. 

The current edition of MIPEX, which presents 
the legal and policy situation as of March 1, 2007, 
maps the areas of strengths and weakness for all 
EU member states and, for the purpose of this pa-
per, Estonia. The country’s full results are search-
able and downloadable from the web site at: 
www.integrationindex.eu. 

If the scores for the 25 EU member states surveyed 
in MIPEX are aggregated together, the EU mem-
ber states score ‘halfway to best practice’ on each 
of the six policies. Their greatest ‘area of strength 
for promoting integration’, that is, where it receives 
the highest score, is long-term residence. Their 
greatest areas of weakness, where they receive 
the lowest scores, are access to nationality and po-
litical participation. Only Sweden’s policies score 
high enough to be considered favourable for pro-
moting integration. The top 10 scoring countries 
include the Nordic countries (with the exception 
of Denmark), the BENELUX countries (with the ex-
ception of Luxembourg), the Western Mediterra-
nean countries (Italy, Spain, Portugal), and the ‘An-
glophone’ countries like Canada and the UK (with 
the exception of Ireland). This list includes both 
old and new countries of immigration. However, 
no Central and Eastern European countries’ poli-
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cies receive even a ‘slightly favourable’ score. All 
score either halfway to best practice or slightly un-
favourable.

Estonia falls halfway to best practice, with a rank-
ing of 19th out of 28, just ahead of Lithuania (20th) 
and far ahead of Latvia, which scores 28th. Esto-
nia’s greatest area of strength is labour market ac-
cess for non-nationals, which is the most favour-
able in the EU-10. Its policies on family reunion 
and long-term residence receive the same slightly 
favourable score for promoting integration, while 
policies on political participation, access to nation-
ality, and anti-discrimination are found to be slight-
ly unfavourable, when compared with the MIPEX 
normative framework. Nationality policies are the 
third lowest scoring of the 28 countries surveyed, 
just ahead of policies in Austria, Greece, and Latvia. 
Although anti-discrimination laws that promote 
integration are the greatest area of strength of the 
countries of Western Europe, they are the greatest 
area of weakness for Estonia, which on this poli-
cy receives the lowest score out of the 28 coun-
tries surveyed.

On labour market access, some of the EU’s most fa-
vourable policies on eligibility and measures to fa-
cilitate integration in the labour market are found 
in Estonia, which receives a ranking of 6th, inter-
estingly the same as Belgium and Switzerland. Es-
tonia scores quite differently from the other EU-10 
countries, which tend to lag significantly behind 
the Western European countries.

On family reunion and long-term residence pol-
icies, few countries impose language or integra-
tion tests. Family members mostly receive equal 
access as their sponsor to access employment 
and education, whereas long-term residents re-
ceive equal access as nationals to employment, 
social security and healthcare. In Estonia, family 
members and long-term residents have some of 
the most favourable rights in the 28 countries sur-
veyed. Latvia receives the same favourable score 
for the rights that it grants to long-term residents. 

Policies for political participation represent a po-
tential area of improvement for all EU member 
states, including Estonia. Estonia’s policies are 
found to be slightly unfavourable, whilst those 
in the EU-10 are on average wholly unfavourable. 

Significant differences are observed across Eu-
rope: five countries grant non-EU nationals the 
right to vote or stand in local elections while elev-
en grant no right. Countries diverge on wheth-
er to form consultative bodies in order to benefit 
from the insights of non-EU nationals on the poli-
cy issues that most impact their daily lives. Further 
still, six Central and Eastern European countries re-
strict the political liberties of non-nationals, such 
as their right to join a political party or form an as-
sociation with a political aim. Estonia scores 19th 
out of 28, due to limitations on political liberties, 
ad-hoc and non-elected consultations, and a right 
to vote (but not stand) that is reserved for long-
term residents.

As previously stated, the EU member states score 
best on allowing non-nationals to become long-
term residents and worst on allowing them to be-
come national citizens. Most countries, includ-
ing Estonia, have yet to facilitate naturalisation 
for first-generation migrants or their children and 
grandchildren born in the country. A naturalised 
citizen’s nationality can be withdrawn on a num-
ber of grounds, without such time limits as would 
guarantee them the same security as their fellow 
citizens after a certain number of years. Further-
more, few countries offer full opportunities for mi-
grants or non-nationals to become dual nationals, 
whereas policies in Estonia are critically unfavour-
able, which is also observed in only Latvia and 
Luxembourg.

Anti-discrimination laws in most EU member 
states protect any resident from ethnic and racial 
discrimination in most areas of life, although dis-
crimination cases tend to drag on for over one year 
and states remain relatively inactive in promoting 
equality in their work. Estonia’s anti-discrimina-
tion laws are the least favourable for promoting 
integration in the 28 countries. Non-nationals are 
vulnerable to ethnic, religious, and nationality dis-
crimination in many areas of life, such as educa-
tion and access to goods and services like hous-
ing or healthcare. Unfavourable equality policies 
reveal several areas of weakness for the state’s role 
in combating discrimination, for instance by not 
informing all Estonians of issues of discrimination 
and their rights as a potential victim or granting 
the equality body a full and robust mandate.
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The many individuals in Estonia who hold a stake in 
promoting integration are best equipped to stake 
out pathways towards policy improvement. MIPEX 
can assist them in their endeavour by comparing 
Estonia’s areas of weakness identified in MIPEX 
with the new priorities located in the draft inte-
gration strategy. The paper concludes by point-
ing to three areas of interest as well as instances of 
best practice across Europe, which could be fur-
ther investigated in order to enrich media and pol-
icy debates in Estonia.

Given the document’s focus on the active partici-
pation of non-citizens in public life, it is important 
to highlight that non-citizens have few opportuni-
ties to engage in mainstream channels, such as to 
join established political parties or serve their lo-
cal community as candidates for municipal elec-
tions. The document’s priorities could be actu-
alised through the creation of structural, freely 
elected consultative bodies, where best practice 
examples can be found in the Nordic countries as 
well as Portugal and Spain.

Discussions of youth and access to nationality in 
new countries of immigration have raised the very 
pertinent question of the second and third gener-
ations, born and socialised in the country. In Esto-
nia, the more appropriate question could concern 

non-citizens who were born after Estonian inde-

pendence. How could opportunities for automatic 

citizenship promote integration and the equality 

of all those born and socialised in an independent 

Estonia? Comparisons and further investigations 

could be fruitful with countries like Belgium and 

Sweden as well as new countries of immigration, 

which are re-conceiving citizenship in the context 

of second and third generations, such as Portugal, 

Italy and Ireland. 

No matter how plentiful the opportunities in Esto-

nia’s legal framework are for non-citizens to partic-

ipate in economic, social and civic life, Estonia can-

not guarantee equal opportunities without robust 

and effective anti-discrimination laws. The corro-

sive impact of discrimination upon attitudes to-

wards integration and the potential emergence of 

‘second-class citizenship’ cannot be underestimat-

ed. The draft law on Equal Treatment will certain-

ly offer certain improvements in definitions and 

fields of application for anti-discrimination law. Yet 

equality policies also stand out as a key area of im-

provement for Estonia as for many EU member 

states, which can look to equality bodies and state 

policies in Finland, Sweden, the United Kingdom 

and France for best practices on disseminating in-

formation and leading civil and social dialogue.
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Managing Integration
at the Local Level, 
the CLIP Project

The CLIP Project - Cities for Local Integration Pol-
icies – is situated between the micro (individual) 
and macro (national) level of integration policies; 
it primarily regards cities as actors in integration 
policies. A huge diversity of policies can be found 
across Europe in different nation states and this di-
versity is even larger when we look at the regional 
level. Many policy areas that are relevant for inte-
gration policies are often allocated to the regional 
level but implemented on the local level. 

If we look at the social realities of integration pro-
cesses, firstly, what really happens is that integra-
tion always takes place through a local social con-
text. Many European studies show that migrants 
usually integrate well, but they integrate into 
their specific local social context. Secondly, be-
cause they often have a large share of migrants, 
local communities (especially cities) are directly af-
fected by failed integration. That has led to a sit-
uation in which many cities all over Europe have 

developed integration policy practices that usu-
ally manifest themselves as social policy measures 
for the general population.  These policies do not 
mention migrants or minorities as a target group 
but in practice still affect them to a large degree. 
Therefore many cities, especially metropolitan ar-
eas, have long-standing experience in implement-
ing integration policies and measures on the local 
level, so it can even be said that in some EU coun-
tries cities are also policy makers. 

The CLIP Project traces back to an initiative by the 
mayor of Stuttgart in Germany. He was very active 
within the Council of Europe on municipal issues 
and started a series of conferences in Stuttgart, in-
viting representatives from various European cit-
ies to attend in order to discuss local integration is-
sues. The basic idea behind the CLIP Project is that 
research has been done on migration and integra-
tion issues in Europe for several decades and the 
theoretical discussions are quite well developed. 
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On the other hand, there are a lot of cooperation 
networks set up between cities covering a large 
number of areas which are relevant for local au-
thority policy. But there is still a clear need for go-
ing beyond conceptual discussions. Concepts and 
principles are important, but it is also crucial to 
look into the practice of integration policy – how 
it is implemented, what measures are taken, why 
these measures work, and more importantly, why 
they do not. 

The CLIP network was started up about a year and 
a half ago and the general idea behind the net-
work is to assemble a critical mass of European cit-
ies over several years for a joint learning process 
through a structured sharing of experience which 
contributes to the improvement of local integra-
tion policies. This network has two levels. The most 
important one is that of participating cities – cities 
which actively participate in the research process 
and by their input shape the development of the 
research course. The network of participating cit-
ies is in turn facilitated by a network of researchers 
with long-standing experience in research on in-
tegration policies. The research institutions partic-
ipating in the CLIP Project are: Compas (the Centre 
on Migration, Policy and Society) at Oxford Uni-
versity with Steven Vertovec; IMES (the Institute for 
Migration and Ethnic Studies) in Amsterdam with 
Rinus Penninx; CEDEM (the Centre for Ethnic and 
Migration Studies) at the University of Liege with 
Marco Martinello; the Austrian Academy of Scienc-
es with Heinz Fassmann; and the European Forum 
for Migration Studies, which is the project coor-
dinator.  

The project is organised in modules which are 
chosen in a consultation process with the Council 
of Europe and the cities involved. The four mod-
ules are housing, diversity policy, intercultural dia-
logue and ethnic entrepreneurship. The first mod-
ule – housing – started in April 2006 and focuses 
on segregation, access, quality and the affordabil-
ity of housing for migrants and minorities. It tar-
gets those residents of the local city who have a 
background that involves migration but it also in-
cludes nationals – for example Latin-Americans in 
Spain or ethnic Germans in Germany – migrants 
who might already bear the nationality of the 

state in which they reside but who also have a mi-
gratory background.  

The second module – diversity policy – started in 
the summer of 2007 and focuses on two areas: a) 
personnel policy within city administrations, ac-
cess to employment, career development and 
wages, and b) the delivery of services to migrants 
and minorities. 

The next module will start in 2008 and will con-
cern intercultural dialogue with specific focus on 
inter-religious relations especially with Islam in Eu-
rope. The fourth will be on ethnic entrepreneur-
ship and local economy – the importance of mi-
grants to the economy and entrepreneurship for 
developing the economic success of a city or re-
gion. 

The network of cities has been built up with sup-
port from the European Foundation, the CLRAE 
(the Council of Local and Regional Administra-
tors of Municipalities and Regions at the Coun-
cil of Europe), the Congress of European Munici-
palities and Regions at Brussels, and some mayors 
from the CLIP Steering Committee. The contribu-
tion from the cities is in delivering data, assigning 
local staff to data collection, and participation in 
the conferences. 

Each module follows a specific work cycle start-
ing with a concept paper – a state of the art anal-
ysis and conceptualisation on the module’s issue 
by the CLIP European Research Group (CLIP-ERG). 
The concept paper is then discussed with the city 
experts at one of the conferences so there is ad-
equate feedback from the practitioner’s level as 
well. Empirical work is very important in order to 
have a clear common picture about how this area 
is conceptualised: what language is used, what 
the terms being used mean, and how we should 
approach that field. Based on that concept paper, 
the research group develops a common report-

ing scheme such as a checklist or questionnaire for 
data provision by the cities.

The next step is case studies. In order to make case 
studies comparable, a set of guidelines are devel-
oped and distributed amongst scientific partners. 
Three days of local field work are carried out by 
the researchers in the city during these case stud-
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ies and expert interviews are conducted amongst  
the city’s administrative staff, experts at the local 
level, NGOs and social partners. Based on this data 
and the consultation process, the partners write 
a 30 to 50 page case study on the cities, which 
contains very condensed material about those cit-
ies. These case studies are then discussed with the 
city’s administrative staff and experts at the local 
level who deliver feedback about whether every-
thing has been understood correctly, making it a 
joint endeavour by the experts at the city level 
and the European research group. 

 After this, the case studies face an analysis on pol-
icies and measures. So if we look at the first mod-
ule – housing – there’s the development of a ty-
pology and the revision of the concept paper in 
order to discover whether there is something 
which needs to be changed or improved. Single 
measures which are implemented by the cities are 
identified – there were about 160 measures iden-
tified by the twenty cities which participated in 
the housing module. The concept, policies, local 
discourse and the different visions of integration 
policies at the local level are also represented in 
the case studies. 

So as mentioned above there are several areas that 
are relevant for the integration of migrants and 
minorities in the housing sector – segregation, ac-
cess, affordability, and the quality of housing. As 
a result we came out with a set of recommenda-
tions for local policy makers developed ex-post 
from good experiences gained from the cities:

» Local housing policies and the migrant integra-
tion nexus: the need for partnership in cross-
departmental cooperation. It is very important 
to have regular internal working groups which 
are composed cross-departmentally, usually by 
committed staff members who are interested 
in the given issue. Outside the administrative 
level it is important to have regular roundta-
bles with external experts and NGOs at the lo-
cal level since NGOs play a very important role 
for the integration of migrants. The city should 
take a long-term approach with an integrated 
and holistic concept with focus not only on the 
quality of housing but also on all the other re-
lated areas which are directly connected with 

housing and the quality of housing of migrants 
and minorities.  

» Sufficient information and intelligence. It is 
important to have sufficient information and 
statistics on residents with a migratory back-
ground – indicators on migrants’ access to 
housing and the provisions for monitoring this 
success; monitoring spatial distribution across 
cities, segregation, and especially the dynam-
ics of such segregation.

» Social housing as a prime means for local au-
thorities. Social housing provides steering pos-
sibilities for local authorities and thus is very 
important. If there is no social housing and ev-
erything is carried out at the private level, it be-
comes very difficult to implement any mea-
sures which are related to the integration of 
migrants and minorities. So this means that 
when checking access regulations for discrim-
inatory rulings, such as if access to social hous-
ing is bound to the duration of a migrant’s stay 
in the city, migrants are strongly disadvan-
taged. 

» Information provision is also very important 
and it is vital that social housing is not concen-
trated in a specific area of the city. There should 
be a policy which disperses social housing in 
general and mixes existing concentrations of 
social housing. 

» Cities and the private rental market. Cities can 
act as mediators by renting private housing 
and sub-letting it to vulnerable groups. Anoth-
er possibility is the provision of local authority 
housing land which is below the market price 
in exchange for guarantees of housing creation 
for vulnerable groups. 

» Supporting home ownership in migrants. Sup-
porting access to mortgages at reduced rates 
(loan security guarantees, cooperation with lo-
cal banks) and providing subsidies and tax cuts 
for low income families should also be consid-
ered. 

» Ensuring personal security in the neighbour-
hood. Cooperation among schools, social ser-
vices and the police in preventing crime is of 
great importance.
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» Soft urban renewal. Residents should be in-

volved in the planning and implementation of a 

neighbourhood’s reconstruction work and any 

largescale demolition should be replaced with 

re-conversion and upgrading. Opening public 

institution offices in disadvantaged neighbour-

hoods should help to integrate them into the 

city as a whole. 

» Anti-segregation policy. Social housing should 

be spread across the city instead of being con-

centrated in specific neighbourhoods. Positive 

measures should be considered in order to in-

fluence the concentration of migrants instead 

of formal or informal quotas. It is also impor-

tant to increase the attractiveness of these seg-

regated neighbourhoods for middle class fam-

ilies by means of urban renewal programs. 

As far as national and EU policy areas are con-

cerned, the first suggestions would be to offer an 
integration policy that in turn offers perspectives, 

because uncertain situations (such as those in-
volving national permits, or long term residence) 
lead to divided investment, harming the resourc-
es of immigrants. Subsidy systems should not 
give privileges to minorities because that imme-
diately triggers counterproductive effects; instead, 
they should be general and targeted at vulnera-
ble groups. 

To sum up the experiences of the first year and 
a half of the duration of the project, there have 
been many positive experiences gained with the 
measures mentioned in the case studies. Several 
very innovative approaches were found and since 
there was a large variation in the background of 
the CLIP cities, there is the possibility of some 
transferability in the sense that the cities can learn 
a lot from each other. On the other hand, it is very 
important to keep in mind that there is no one 
size fits all solution, so it always has to be adapt-
ed to the specific local situation, and placed in the 
national and regional context. 
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Schools play a central role in maintaining peace 
and inclusion in a multi-cultural society, but their 
ability to act as arenas within which meaningful 
inter-cultural interactions take place depends on 
the degree to which students from various cul-
tural backgrounds meet there. If schools reflect 
a greater degree of ethnic segregation than the 
residential areas they serve, even as a result of 
parental choice to preserve identity, the society 
can expect a lack of opportunities for meaning-
ful cultural exchanges. As a leading article in the 
Guardian pointed out two years ago, describing 
the situation in Britain, ‘communities which do not 
overlap or have meaningful cultural interchanges, 
breed fear, distrust and division’. (The Guardian, 21 
January 2005, p29)

This paper will look at a situation in the national 
education system which is peculiar to Estonia and 
Latvia, while other countries in the EU experience 
it to a lesser degree (eg. Lithuania, Romania) or not 
at all. The situation referred to is that of an inherit-

ed system of separate schooling of students from 
major ethnic or linguistic groups in the country. 

Some researchers have gone so far as to call this 
system ‘segregation’. Whatever the term we apply, 
it is important to ensure that the wish to avoid un-
comfortable terms does not lead us to disregard 
the actual similarities of this model to other his-
torical or existing models of separate schooling, 
which have bred division and even discrimination 
in some societies. Therefore we have to examine 
this model critically, keeping in mind its effect on 
the two basic principles that are recognised by 
policy-makers throughout Europe and reflected 
in the Estonian draft integration strategy: equity 
and participatory citizenship.

Educational policy should proceed from some 
general principles such as equity in access to high 
quality education, and it should prepare young 
citizens to make responsible, informed and inde-
pendent choices in their lives. The Estonian draft 
integration strategy also stresses these principles, 

Equitable and Undivided
Education System: the Way Out
of the Cultural Conflict Factory

Maria Golubeva
Centre for Public Policy “PROVIDUS” in Latvia



66

defined as ‘Equal opportunities’ and ‘Participato-
ry democracy’. From these principles, it is obvious 
that education policy should not pre-programme 
some groups of young citizens to achieve less 
than other groups. It is also obvious that it should 
not pre-programme future generations of citizens 
to lead segregated lives, constrained by the arbi-
trarily defined boundaries of ethnic communities. 
That much is clear, but from this point onward, the 
real dilemmas begin.

» What if the students or their parents consistent-
ly opt for separate education (eg. with the pur-
pose of preserving difference, defined as ‘cul-
tural identity’)?

» What if some groups, owing to the immediate 
geographic/ social environment where they 
are educated, are predisposed to aspire less 
and to achieve less in education?

» What is the ethically permissible extent of ‘so-
cial engineering’ through the national edu-
cation system: eg. imposing a programme of 
de-segregation, creating quota, introducing 
compensatory measures?

I propose to identify the ways in which the con-
cept of diversity mainstreaming answers these 
questions.

The Estonian draft integration strategy proposes 
two goals related to integration through educa-
tion: 

» Estonian language proficiency for all members 
of society, and 

» general recognition that cultural diversity is a 
resource, not a drawback. 

Both goals are duly optimistic, taking into account 
the Estonian society’s capacity for developing and 
adapting to the challenges posed by change. The 
data provided in the draft integration strategy 
shows that there is still much work to be done be-
fore either of these goals is achieved. To quote but 
a few numbers, the document mentions that 62% 
of the people in Narva are not able to communi-
cate in Estonian, and about 60% of young ethnic 
Estonians feel disturbed by the Russians’ different 
behaviour and way of life. It appears on the whole 
that the draft strategy document takes heed of 
these problems and offers ways to tackle them. 

The measures which are proposed, especially in 
the areas of teacher training and teaching mate-
rials, are important in tackling both the problems 
of insufficient Estonian language proficiency and 
of cultural closure, and proposed indicators imply 
that the aspect of equity is addressed (thus, drop-
out rates among Russian-speaking students and 
their rate of enrolment in higher education shall 
be measured). 

The proposed measurements are already a step 
ahead compared to the Latvian education system, 
where bilingual instruction was introduced years 
ago, yet still no comparative system of indicators 
of educational performance is in place to compare 
the academic achievements of those who were 
subjected to changes and those who were not. 
Nevertheless, there is a similarity between the ed-
ucation-related component of the Estonian strate-
gy document and of the Latvian education policy 
as I know it: neither is proposing to address direct-
ly the central challenge to integration through ed-
ucation – the predominantly separate schooling 
of ethnic majority and ethnic minority students in 
an inherited system of divided schools.

To be sure, neither in Estonia, nor in Latvia is the 
system completely divided any longer. According 
to the Estonian data, about 5,000 students whose 
mother tongue is not Estonian are studying in 
schools where Estonian is the language of instruc-
tion. In Latvia, recent research has revealed that 
about 19% of students in the secondary school 
years (from the age of 15) in schools with Latvian 
language of instruction come from a different or 
mixed linguistic background. 

Nevertheless, the predominant tendency remains 
for Russian-speaking parents to send their children 
to so-called Russian schools. These schools, even 
when offering bilingual instruction, as in the Latvi-
an case, often remain based on the historic mod-
el of a ‘Russian’ school as developed in the previ-
ous decades and, in view of perceived inequalities 
in the external environment (in the case of Narva, 
these would be real structural inequalities), may 
adopt a defensive stance centred on the preserva-
tion of what is seen as a national identity in danger. 
There is nothing new in this model: it has been, at 
earlier times, pursued by many Latvian and Esto-
nian schools that perceived their mission in pre-
serving Estonian or Latvian national identity. Com-
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petitions of patriotic essays and interviews with 
literature and history teachers in Latvian schools 
today still reveal that some schools have a tenden-
cy to cultural closure and rejection of diversity as a 
threat to Latvian identity. A study PROVIDUS con-
ducted in Latvia reveals that about 14% of teach-
ers in schools with Latvian language of instruction 
see the Russian-speaking students’ families and 
culture as obstacles to their integration at school. 
About 33% of teachers in the same study see the 
Russian-speaking students’ language and attitude 
as a primary barrier to integration1. We can con-
clude from this that the attitude towards minori-
ty students in mainstream (majority) schools is not 
uniformly open and unprejudiced.

Another study, also conducted by PROVIDUS, indi-
cates that about 30% of teachers in Latvia tend to 
agree that the ethnic out-group (either non-Latvi-
ans or Latvians, depending on the teacher’s own 
group) is behaving badly towards their in-group2. 

The concept of diversity mainstreaming offers a vi-
able solution for the equilibrium between equi-
ty, participation and identity, but diversity main-
streaming cannot be fully implemented in a 
partially segregated education system. It is there-
fore important to make sure that the barriers be-
tween mainstream (majority) schools and minority 
schools are not insurmountable, and that main-
stream schools at all times remain open to minority 
students, even if it means investing extra resourc-
es in language training and teacher training. In fact, 
the earlier such investment is made, the better.

It may be useful to look at the needs of de-seg-
regating the general education systems of both 
Latvia and Estonia using one of the existing theo-
retical models of desegregation. One of the basic 
preconditions for applying mainstreaming prin-
ciples to a national school system in a multi-eth-
nic or multi-religious society is the system’s move-
ment towards overcoming all traces of a previously 
existing segregation of schools. 

The term ‘desegregation’ emerged in the US dur-
ing the Civil Rights Movement, and was initially 
applied to measures taken to overcome the racial 
segregation of schools.3 

In Israel since the 1970s, the same term was ap-
plied to measures taken to overcome the ethnic 
segregation of Arab and Jewish schools.4 While 
in each case the power relations between racial 
or ethnic groups in respective societies were dif-
ferent, as were the social and political transforma-
tions they were going through, it can be argued 
that some variables are essential to understanding 
the perspectives of school desegregation in any 
society. These are structural variables, variables of 
role behaviour, affective variables, and variables 
relating to goals and values.5

It seems (on the basis of the data provided in the 
draft integration strategy), that in Estonia, links be-
tween language and social status and the variables 
related to goals and values – future projections and 
perceptions of citizenship and nation – may be the 
problematic parts of the desegregation formula. 
Working with these issues both inside the educa-

Structural variables
Variables of role 
behaviour

Affective variables
Variables related to 
goals and values

» Legal status 

» Funding

» Public perception  

» Teacher-student   
   relations model 

» Links between 
   language and  
   social status  

» Attitude towards 
   existing segregation 

» Attitude towards  
   prospects of 
   desegregation 

» Future projections

» Perceptions of    
   citizenship and nation

1  I Austers, M Golubeva, M Kovalenko, I Strode. Diversity Enters Latvian Schools. PROVIDUS, 2007 
 (in Latvian: Dažādība ienāk latviešu skolās; in Russian: Mnogoobrazije vhodit v latyshskie shkoly).
2 I Austers, M Golubeva, I Strode, The Barometer of Teachers’ Tolerance. PROVIDUS, 2007 (in Latvian: Skolotāju tolerances barometrs).
3 Stave, S A, Achieving Racial balance. Case Studies of Contemporary School Desegregation, Contributions to the Study of Education, 
 Number 65, 1995.
4 Amir, Y and Sharan S (eds).  School De-segregation: Cross-cultural Perspectives, Lawrence Erlbaum: Hillsdale, 1984.
5 Ibid. Chapter 6.
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tion system and in society at large is therefore of 
paramount importance.

The option proposed is not a forced desegrega-
tion but incentives for the two types of schools 
to merge into a multilingual, varied, free-choice-
based system of schools.

The outcome would be a movement away from a 
model of minority education that is characterised 
by three Ps: protectionism, paternalism and paral-
lel cultural spaces (limited contact and mingling 
with other ethnic/ linguistic groups) to a model of 
minority and majority education characterised by 
another three Ps : pluralism, participation and per-
sonalisation of cultural interaction.

Obviously, this shift in the paradigm of educa-
tion cannot be achieved without a serious com-
mitment to the values of a pluralist, participation-
oriented society, where the contribution of all 
individuals is valued. Here, we come to a certain 
problem presented by the way in which the third 
principle of the Estonian draft integration strate-
gy is formulated:

“Confidence as the basis of integration

The use of equal opportunities, participation in 
social affairs and the rise of tolerance regarding 
ethnic and cultural differences is dependent on 
people feeling both confident and secure. For Es-
tonians that means confidence in the preservation 
and development of Estonian identity. For non-
Estonians it means confidence that the Estonian 
state’s policies do not aim to exclude or forceful-
ly assimilate them, but instead promote linguistic 
and cultural diversity alongside the Estonian-lan-
guage public sector.”

The problem presented by this statement 
of position of the Estonian 
policy-makers is twofold:

1. The very division into two hypothetical groups, 
defined as ‘Estonians’ and ‘non-Estonians’ is un-
helpful. If indeed the purpose is to build society 
around core common values and to avoid exclu-
sion, one needs to start with avoiding the prac-
tice of labelling Estonian citizens of minority ethnic 
backgrounds as non-Estonians. This, of course, will 
change what being ‘an Estonian’ means – which 
nevertheless fits into the concept of ‘develop-
ment’ of Estonian identity if viewed inclusively.

2. The premise on which the principle of confi-
dence is built – that Estonians and whoever is de-
fined as ‘non-Estonian’ need different things from 
the integration policy – is both right and wrong. 
It is right in so far as experience shows that the 
activists of the Russian-speaking linguistic minor-
ity in the Baltic States, including Estonia, have ex-
pressed frequent concerns about the fear of as-
similation, of Russian-speaking children losing 
linguistic and cultural competence in their moth-
er tongue, etc. It is wrong in so far as it assumes 
that the two hypothetical groups are entirely dis-
tinct and will remain so in the future, moreover, 
that they will aspire to different articulated goals 
in the development of Estonian society and that 
these goals have to be addressed separately. This 
kind of assumption, by ignoring the potential of 
blurring and blending of boundaries between the 
linguistic majority and minority groups, preserves 
the division of society that the strategy is trying 
to address. Instances of blending and voluntary 
assimilation, of hybrid cultural practices develop-
ing under the influence of European and global 
trends, are to be seen as legitimate parts of social 
and cultural processes that may provide a way out 
of the divided society.

The fundamental question is, then, 
the following: 

When the draft integration strategy says “one of 
the objectives of Estonian statehood is the pres-
ervation and development of an integral Estonian 
cultural space”, how is this integral Estonian space 
defined? Does it include those who come from a 
background different to that of Estonian high cul-
ture, but who wish to be equal players in the field 
of Estonian culture? (Eg. young artists of Russian 
origin, or ethnic Estonian teenagers developing 
street culture such as graffiti artists?) Is this inte-
gral space going to be open towards hybrid forms 
and fresh influences? The success of this cultural 
space depends on its ability to integrate new phe-
nomena. Will this integral Estonian cultural space 
be an equitable, participatory space, or will it be 
an exclusive playground for the custodians of Es-
tonian high culture, where others are not allowed 
to take part? The ultimate question is – Will it be 
a work-in-progress cultural space where the con-
tributions of individuals, independently of their 
background, are valued and welcome?
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Immigrant Education 
in Finland

Leena Nissilä
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European countries are in very different situations 
concerning their topical integration issues. Fin-
land, for example, has rather few immigrants – for-
eign citizens account for 2.2% of our population – 
but if taking into account immigrants with Finnish 
citizenship, then the number is bigger – around 
4%. The concentration of non-Finnish popula-
tion can largely vary in different cities. There are 
schools where 70% of children have an immigrant 
background and there are schools with only Finn-
ish speaking children and that is why the school 
system and national curriculum should be high-
ly flexible in order to be adaptable in various sit-
uations. 

A characteristic of a multicultural school and a 
multicultural society is that these cultures keep 
themselves separate and are not involved in very 
much communication with each other. When talk-
ing about multicultural schools, we might come 
across the notion ‘tolerance’ – are we tolerant to-
wards each other, or not? One step ahead is al-
ready the intercultural stage which involves inter-

cultural dialogue and intercultural education. At 
this stage the representatives of different cultures 
already communicate with each other and there 
is no need to raise the subject of tolerance, since 
it is self-evident. However, discussions are held on 
good ethnical and international relationships.

And if we move further on, we reach the intra-
cultural stage. In Finland there are actually schools 
in each of the aforementioned stages and for this 
reason the national curriculum should be very 
flexible. 

In the case of Finland the majority of immigrants 
arrive from neighbouring countries. The largest 
groups are the Russian, Estonian and Swedish-
speaking immigrant groups. In Finland the influx 
of immigrants was actually very slow; other Nor-
dic countries and Central Europe had large num-
bers of immigrants before us. Our immigrant pop-
ulation only started to grow in the early 1990s. 
This was the point when we introduced the Finn-
ish language as the second language into the na-
tional curriculum, while also teaching the mother 
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tongue to immigrants. We realised that we could 
not throw immigrant children into the deep end 
so we created a system which contained prepara-
tory education as one part of its curriculum, both 
preparatory education for basic school and prepa-
ratory education for occupational schools.

In all of this we have the principle of functional bi-
lingualism at every school level. This means that 
we do not only teach the official language and 
the majority language, but we also provide the 
opportunity to learn and use one’s own mother 
tongue. I noticed in the Estonian draft integration 
strategy document that Estonia also provides an 
opportunity to use one’s mother tongue, which 
made me very happy. This is naturally something 
that requires financing and high levels of organi-
sation in order to become more than just as a sen-
tence in the strategy. 

In addition to teaching the official language there 
is the need for a lot of supporting education 
both in the majority language and in one’s moth-
er tongue. Research has shown that good results 
are achieved with supporting education in the na-
tive language, which is especially vital in the be-
ginning when an immigrant has only just arrived 
in a new country. The teaching of one’s mother 
tongue and teaching in the native language has a 
very positive effect on study results. The task of the 
school is not to make children forget what they are 
already capable of. We know that when small chil-
dren immigrate and have no opportunities to use 
their mother tongue, their mother tongue skills 
deteriorate. This again is a loss from the govern-
ment’s point of view as well, since any language 
skill will be highly important in the future and it is 
a big asset to have people in the country whose 
mother tongue is a non-official language. Teach-
ing a majority language-speaking child any oth-
er second language requires a lot of resources and 
for this reason such resources should be used for 
those who have such a second language as their 
mother tongue, and their language skills should 
be developed further.

Some thoughts about preparatory education. In 
Finland preparatory education is intended both for 
pre-school and compulsory school age, either for 
half a year or a whole year according to the need –

what level has the pupil reached in the Finnish 
language, as well as in other subjects. Preparatory 
education is financed by the state, which means 
that after the child or adolescent has integrated 
into a school, the local government authority will 
receive higher levels of state aid for teaching for-
eign language-speaking children than when they 
teach majority language children. This will enable 
the school or local authority to arrange Finnish 
language or second language education and re-
ligious education.

The state also provides separate financing to sup-
port the education of immigrants for the period of 
four years after immigration. We recommend de-
livering it in the mother tongue as much as pos-
sible during the first year, after that provide sup-
port education in the child’s mother tongue for 
two and a half hours per week. Currently about 
fifty languages are taught to various immigrant 
groups as their mother tongue. These two and a 
half hours also include education to Romanies in 
the Romany language and to Samis living outside 
the Sami territory.

Finland adheres to the principle that bilingual-
ism is not a problem, but a great opportunity. 
Such a language skill should be taken advantage 
of by means of active use and the further learn-
ing of the language. For example, if an immigrant 
spends two years learning a language, then the 
learning of their mother tongue will be interrupt-
ed and their knowledge will have large gaps, with 
the result that their language skills will not devel-
op.

Research shows that a healthy child is able to ac-
quire more than one language and since language 
is a means of thinking, the skill of one’s mother 
tongue is extremely important in respect of study 
results. Results have proven to be good namely in 
the case of enriching bilingualism, which means 
that the second language will supplement the 
mother tongue so that the first will function in the 
role of a mother tongue and will substitute it. In 
any case, achieving the language skill necessary 
for studies is time-consuming. Depending on the 
mother tongue and culture, this may take approx-
imately five to seven years, which is why learning 
the majority language should be given a lot of 
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time and funding by the state. Should this be left 
only up to the schools themselves, it will quick-
ly be seen that they have neither the necessary 
skills nor finances to organise it. In Finland, the ma-
jority language is taught under the subject moth-
er tongue and literature and it is taught to foreign 
language speakers. It should also be stressed that 
it should be taught separately from Finnish as a 
second language. 

An important aspect is that the majority language 
is both a subject and a means of study. It is learnt 
while learning all other subjects in this language. 
This is extremely important as the teachers of all 
subjects are to some degree the teachers of Finnish 
as a second language. They must teach the termi-
nology and concepts of their subject in the major-
ity language. An important way of teaching here is 
exemplification. In Finland, research revealed that 
if a teacher puts great stress on exemplification 
in the class when teaching another subject, then 
the study results of both immigrants and majority 
language speakers will improve. Teaching minori-
ty language students requires a lot of exemplifica-
tion, using step by step transition, calm language 
and plain language. In Finland, study groups are 
formed not according to one’s form, but accord-
ing to skill levels in the Finnish language. Here it 
should be emphasised that we are talking about 
teaching the second language, not a foreign lan-
guage, because a second language is learnt in the 
environment of that language, which again con-
tributes to the development of the language skill. 
If we look at immigrant children and adults in Fin-
land who go to Finnish-language schools and 
who have Finnish-speaking friends, then in two or 
three years we can see that they are actually very 
fluent in the spoken language.

Finland has developed a multitude of different ed-
ucational materials. Besides such educational ma-
terials, training of teachers and other employees of 
the school is very important. We have done a lot of 
work for this purpose, issuing literature on didac-
tics for teachers in which they can find informa-
tion on teaching methods, how to exemplify, and 
how to teach Finnish as a second language in gen-
eral. Teacher training here bears a prominent role 
and not only additional training, but training new 

teachers in universities who should learn about 
interculturality and the methods of teaching for-
eign language children in school. The authentici-
ty of educational materials is also vital. Textbooks 
should contain materials and information that are 
in wider use in society, in order to comply with the 
phrases and dialogues used in society.

A few more words about didactics. Learners have 
two different levels of knowledge in language: 
there is the so-called descriptive knowledge in 
which they can explain how something is termed 
in the language; then there is procedural knowl-
edge, which enables them to use the language 
correctly, but in which case they are unable to ex-
plain why something is as it is. When teaching a 
second language, the teacher must make a didac-
tical choice as to which one of the two to deliver: 
language knowledge or language skill. In teach-
ing a second language this may be crucial. Tradi-
tional language education largely applies a meth-
od in which it is first explained how things go and 
only after that does language practice and use 
start. Research has shown that this knowledge will 
never turn into skill. At the beginning it should be 
the other way around – get students to start us-
ing the language immediately from the first les-
son and only later provide them with explanations 
about how and why the language works. The or-
der of teaching should proceed from a constant 
use of the language. Different phrases are used, 
and thereby constant dialogue is the key to such 
use. Only at a much later point should forms and 
cases be introduced and provided with primary 
analysis. Much later, when a student is at an ad-
vanced learner’s level, more in-depth analysis on 
meaning is needed.

In teaching the majority language the setting of 
objectives is very important. For this purpose Fin-
land has applied the European framework of ref-
erence for languages, which was initially drawn 
up for teaching foreign languages, but was later 
adapted to second language teaching. This doc-
ument can be applied in stating the objectives, 
but it can also be applied in assessment and self-
analysis. It distinguishes between six levels, but 
while compiling the national curriculum in Fin-
land it became apparent that six levels are not 
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enough. These would suffice with language tests, 
but when we teach the language all the time and 
the language develops step by step during the 
process of education, there should be more levels 
with a higher density. In Finland this resulted in a 
document with ten levels and these all are applied 
in second language teaching to immigrants. This 
system enables to indicate which level should im-
migrant students reach in basic school, vocation-
al education schools, in adult education and so on. 
This provides us with the national standard that is 
being followed in different parts of the country 
and that gives us a common system and common 
objectives. A uniform system guarantees continu-
ity, so that when an immigrant changes schools, 
the new teacher will know his or her level. Grad-
ing also proceeds from targets which are estab-
lished by a uniform system which enables us to 
compare the school reports of students from dif-
ferent parts of Finland.

To conclude, a few words about the major chal-
lenges in immigrant education. I can tell from my 
personal experience that language skill is very im-
portant. Language is the key to society, and when 
learning a majority language, many other prob-
lems become settled along the way. This requires 
a lot of cooperation, both between teachers and 
with families. Much depends on various cultur-
al and religious views prevailing in different im-
migrant groups, and it is essential for the teach-
er and school to value the role of the family as the 
teacher of the child. There should definitely be no 
interference between the child and parents. The 
school should value the views of the family, even 
if these may seem strange from the Finnish point 
of view. It is also important to recognise foreign 
language speaking pupils as a matter of everyone 
at school, and not only the person who teaches 
them Finnish as a second language, their mother 
tongue or religion. Each teacher whose class such 
a student attends, whether mathematics or geol-
ogy, should think of how they can ensure the best 
possible study results for the child.
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For me one of the most important messages of 
the integration conference was the thesis present-
ed by John Berry, known under the name of the 
Multiculturalist Hypothesis. The hypothesis holds 
that security in one’s own group identity is the 
basis for accepting other groups and maintain-
ing tolerance towards other cultures, and that this 
process is a mutual one, meaning that one can-
not strengthen one’s own group security at the 
expense of the other side. This message is very im-
portant at this particular point in time in Estonia 
after the crisis in April 2007.

When talking about the integration policy in Esto-
nia, there is always the question of how to define 
integration. In what we have heard in the presen-
tations of this conference, there is, I think, a certain 
tension between different approaches. My un-
derstanding is that the Estonian approach states 
that, figuratively speaking, integration is not about 
making people happy. Such an understanding 
was also present in Matti Similä’s paper when he 
was talking about theoretical tensions between 
nation-state discourse and discourse on multicul-
turalism. However, Matti’s point was that we still 
need to keep both concepts and work towards a 

kind of compromise between them. On the other 
hand, it was very interesting to listen to our Latvi-
an colleagues and their experiences. According to 
Nils Muižnieks, the working definition of integra-
tion includes three basic elements: participation, 
equality and inter-cultural competence. The same 
type of approach was also represented by Thom-
as Huddleston in his paper. 

I would say that what we have here are two theo-
retically different approaches to integration – one 
is descriptive and the other is analytical. My under-
standing is that in the final analysis we need both 
of them. The descriptive approach, from my point 
of view, means listing a certain number of posi-
tive things such as participation in society, equali-
ty, etc, and to be able to say that the achievement 
of these aims constitutes integration. My problem 
with the descriptive approach is that, for example, 
in the case of participation, we do not presume 
that all ethnic Estonians or ethnic Latvians are ful-
ly participating in society. There are people in all 
societies who simply do not care about participa-
tion and this is their right. The same holds to the 
notion of equality – we do not presume, for ex-
ample, that within the communities of ethnic Es-
tonians or Latvians there exists an absolute equal-
ity of opportunities. Even in democratic societies 
there are people who are more equal than others 
due to social, economic and other reasons. We are 
not living in a perfect world.   

So, there is a problem that if we define integra-
tion only in a descriptive manner as participation 
or equality in society, then we actually ask some-
thing of minorities or immigrants which does not 
even exist within the majority group and cannot 
be achieved in principle. For me this represents a 
kind of conceptual problem and this is the reason 
why I said at the beginning that, from my point 
of view, integration is not about making people 
happy and listing all positive things one can think 
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of regarding minority issues. It is about managing 
social differences and conflicts in multicultural so-
cieties. However, I agree that in the final analysis 
we also need a descriptive notion of integration, 
but it should be complementary to the analytical 
one, which highlights the underlying conflicts of 
multicultural societies. 

We also had an interesting discussion in the con-
ference about how much multiculturalism should 
be reflected in the public sphere, and whether it 
should be reflected at all. We heard different views 
represented in this regard, from Elena Jurado and 
Eric Kaufmann. Elena said that, from her point of 
view, it would be very important that multicultur-
alism is expressed in the Estonian public sphere 
and that the lack of it is currently one of our main 
problems. Eric, on the other hand, said that he is 
not sure whether it is a good idea, because this 
would create new problems which are not easy to 
tackle. I would say that this is one of the core ques-
tions of integration and my own recommendation 
would be that the best we could do is to try to 
find an ideal middle ground.

Further on we discussed about whether integra-
tion policies matter at all in real life. This is related 
to a broader discussion in literature about generic 
and specific integration policies. There are authors 
arguing that what really matters is generic poli-
cies alone, not specific integration policies. Such a 
statement is based on empirical data from a num-
ber of countries. This issue in turn leads to the dis-
cussion about mainstreaming which has also start-
ed in Estonia. From my point of view, one of the 
biggest problems in the previous stage of inte-
gration in Estonia has been that the policies were 
based only on the efforts of the Minister for Popu-
lation and Ethnic Affairs and the Integration Foun-
dation. Both are very small institutions, but the 
issues of integration in Estonia are big and com-
plicated. So, my recommendation would be to 
switch over to the mainstreaming approach in the 
integration programme for 2008-2013 in Estonia. 

A very important point was made in the confer-
ence by Eric Kaufmann about the increase of se-
curity processes in relation to integration, which it-
self creates additional difficulties. He said that the 

integration processes are influenced by a number 
of factors such as political struggle between par-
ties, foreign interests, etc, which make integration 
issues particularly problematic. Such a warning is 
very strongly confirmed by the example of the 
April crisis in Estonia, which was very much the re-
sult of political manipulation. 

Further, Tove Malloy gave a very interesting pre-
sentation at the conference about how ethnic fea-
tures and integration issues are made much more 
important in society. I found her paper excellent 
and very useful. I would like to add that this phe-
nomenon can be found not only in society, but 
also in academia. If we look at academic writ-
ings on integration we very often find that they 
are based on an essentialist understanding of the 
phenomena. For example, if I recall my own re-
search of the nineties on the inter-ethnic issue in 
Estonia I would have to admit that it was basical-
ly an essentialist approach. I would say I represent-
ed the position which in literature is called ‘meth-
odological nationalism’. In this regard I would like 
to mention a new trend in literature formulated by 
Eric Kaufmann and his colleagues under the name 
of ‘dominant ethnicity approach’ which represents 
a very important step forward in overcoming es-
sentialism in academic research. 

My final point is that if we would like to achieve 
any real improvement in integration, we should 
operate on two levels – one is on the level of so-
ciety and the other is on an academic level. The-
oretical debates can have a lot of impact on inte-
gration processes and I feel that this conference 
has greatly contributed to the better understand-
ing of the core issues faced in this field. I would 
like to thank all eleven speakers particularly be-
cause we are not exactly going through the best 
of times in Estonia after the April crisis, and in this 
context it was very important to have such prom-
inent people in the field here to share ideas and 
experience with.
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