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ABSTRACT 

Since the end of the Second World War, the location of most interstate borders has been fixed. 

This suggests that the common phenomenon of ethnic groups partitioned by internationally 

recognized state borders is permanent. Nevertheless, a recurrent dream of 'redemption' (i.e. the 

building of a self-ruling polity which unifies the separate segments) is capable of inciting patri

otic mobilization even in the face of a very long period of unbroken partition. Little is known 

about this clash between dream and reality. How can an ethnoterritorial group which is appar

ently permanently partitioned between separate, sovereign states be redeemed? In seeking a 

solution to this puzzle, I attempt a Machiavellian type of analysis, defined as an approach which 

combines a patriotic perspective with a strategic view of the choice of specific means and ends 

in a way which is free of state-centrism. I also employ Machiavelli's theory-building method, 

which is a form of abduction. 

This study focuses on six aspects of the problem of partition and redemption: the territorial 

setting, the historical process, partitioning state contexts, perceptions of partition and homeland 

mythology, strategies, and outcomes. Two instances are selected for case study and compari

son: the Sami in northernmost Europe, and the Basques in Spain and France. Both groups are 

partitioned between separate states, are a minority in each one, and lack control over all existing 

state governments. 

The analysis reveals the unexpected result that the less numerous, greater dispersed, more 

partitioned, and generally weaker Sami have been more successful in redemption than have the 

Basques. While the Sami have built common bodies which officially represent Sami in all four 

partitioning states, the Basques have only a limited transborder cooperation between the Basque 

Autonomous Community (BAC) in Spain and non-Basque regional authorities in France. It is 

more important to have compatible building blocks in each state (like the three Nordic Sami 

Parliaments), than to have a single powerful one (like the BAC). Without fairly similar and 

harmonized partitioning states, like the Nordic countries, it is extremely difficult for transborder 

polity-building to succeed. Another main conclusion, which disputes the findings of other re

search, is that redemption is possible even when a group remains partitioned, given that the 

goal of statehood is abandoned in favour of a less ambitious transborder homerule. In order to 

realize this goal, the most generally applicable method is a stepwise strategy aimed at creating 

compatible building blocks in each state. A variant of this is the blueprint strategy, that is, using 

an achievement in one state as a model for the struggle in other states. In contrast to nonparti -

tioned groups, partitioned groups can refer to their own achievement in other states. 

The subject of interest here transcends the domestic-international divide. Similarly, the 

analysis transcends academic boundaries, mainly those of political theory, international politics 

and comparative politics. This combination provides a starting-point for further inquiry into the 

pattern of overlapping polities which is emerging, and of partition and redemption in particular. 

KEY WORDS: Partition, redemption, Machiavelli, Sami, Basque, patriotism, irredentism, polity. 
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1 

Introduction 

That one's Country should be defended whether it entail ignominy or Gloiy, 

and that it is good to defend it in any way whatsoever. 
N. Machiavelli1 

Indeed, political partition is one of the commonest of human experiences irre

spective of the part of the world where one lives. 
A. I. Asiwaju2 

Scope of Inquiry 

THE PROBLEM OF PARTITION AND REDEMPTION 

Regardless of time and space, the territorial partition of ethnic groups is a 
very common experience. One of the most common and troublesome types of 
partition is ethnic groups which are split between sovereign states. In a 
comparative study of ethnic groups, it is noted that nearly two-thirds (159 of 
233) have members in one or more adjoining states. This is not very sur
prising, for there are today only about 200 recognized states, but perhaps as 
many as 5,000 ethnic groups.3 

The drawing of an interstate border is usually a consequence of interstate 
power politics. It is seldom aimed at the intentional partition of an ethnic 
group. Yet, the ethnic group is still torn apart between states who independ
ently and separately try to build and maintain their own sovereignty, their own 

1. The Discourses. Trans. L.J. Walker (London: Penguin Books, [1517-1518] 1970), 111.41 
(chapter heading), p. 514. See also 1.53, p. 239, III.8, p. 428, 111.22, p. 469. 

2. Partitioned Africans: Ethnic Relations across Africa's International Boundaries 1884-1984 

(London & Lagos: C. Hurst & Company and University of Lagos Press, 1985), p. 233. 
3. T.R. Gurr, Minorities at Risk. A Global View of Ethnopolitical Conflicts (Washington D.C.: 

United States Institute of Peace Press, 1993), p. 133; B. Hettne, Etniska konflikter och inter

nationella relationer (Göteborg: Padrigu Papers, 1990), p. 55. 
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Introduction 

legal systems, and their own identities.4 Interstate borders are still the bound
aries of most 'political and administrative authorities, and legal jurisdictions.'5 

In everyday politics a state is seen as a threat or opportunity mostly by its own 
citizens. This further pulls the segments of a partitioned group apart. Studies 
of partitioned African groups have revealed that despite decolonization and, in 
many cases, almost insignificant physical borders, differentiated political and 
cultural patterns in the partitioning states continue to separate the segments.6 

Indeed, even after reunification, some cultural differences tend to remain. This 
has been the experience in Vietnam (after the reunification in 1976) and in 
Germany (after the reunification in 1990).7 The greater the differences 
between the partitioning states, the greater the predicament for the group. 
While each state tries to maintain its own congruence, it simultaneously 
undermines the congruence of the group which happens to be split between 
states. Therefore, it can be expected that partition creates a threat of frag
mentation, which is very difficult to manage. 

Partitioned ethnoterritorial groups ('homeland peoples') are particularly 
threatened. Not only is their population torn apart, their common homeland is 
as well. In this case, it is easy to understand that a partitioning border can be 
perceived to be a trauma and an injustice. This is especially apparent from the 
viewpoint of a patriot. A patriot is someone who has a strong desire to 
'redeem' the partitioned ethnoterritorial group, that is, to build a self-ruling 
polity which unifies the separate segments. This is argued by Machiavelli, who 
holds that a 'country' can only be 'united and happy' if the whole of it is 
enclosed in one common self-ruling polity.8 

Today, however, the dream of redemption of a partitioned ethnoterritorial 
group appears to be extremely difficult to realize. Since the end of the Second 

4. Cf. C.H. Williams, 'The Question of National Congruence,' in R.J. Johnston & P.J. Taylor, 
eds., A World in Crisis? Geographical Perspectives. 2nd edn. (London: Basil Blackwell, 1989), 
pp. 229-265; A.D. Smith, The Ethnic Revival (Cambridge & London: Cambridge University 
Press, 1981), pp. 193-197. 

5. M. Anderson, The Political Problems of Frontier Regions,' West European Politics (Special 
Issue on Frontier Regions), vol.5 (1982), no. 4, pp. 1-17, at p. 15. Cf. S. Tägil, ed., Studying 

Boundary Conflicts: A Theoretical Framework (Lund: Lund University Press, 1977), pp. 14, 164; 
J.R.V. Prescott, Political Frontiers and Boundaries (London: Unwin Hyman, 1987), p. 80. 

6. Asiwaju, Partitioned Africans, pp. 3 f, 13, 152, 239; W.F.S. Miles, Hausaland Divided: 
Colonialism and Independence in Nigeria and Niger (Ithaca & London: Cornell University Press, 
1994), p. 116. 

7. M.W. Corson & J.V. Minghi, 'Reunification of Partitioned Nation-States: Theory Versus 
Reality in Vietnam and Germany,' Journal of Geography, vol. 93 (1994), no. 3, pp. 125-131. 

8. The Discourses, 1.12, p. 145. In a similar way, Leo Tolstoj argues that '[e]very divided 
country or partitioned people is unhappy' - quoted in B. Neuberger, 'Irredentism and Politics in 
Africa,' in N. Chazan, ed., Irredentism and International Politics (Boulder & London: Lynne 
Rienner Publishers and Adamantine Press, 1991), pp. 97-109, at p. 97. 

2 



Introduction 

World War, the location of most interstate borders has been fixed. In addition, 
the longer a border exists, the more difficult it seems to be to change it. Thus, in 
general, partition between sovereign states appears to be permanent. This ob
servation is valid despite the continuing fragmentation of old states into new 
ones. Neither decolonization in the Third World nor the demise of the Soviet 
empire has resulted in any major changes in the location of borders. Instead, 
formerly domestic borders have obtained international status. One of the 
consequences of this is that more ethnic groups are now partitioned between 
two or more sovereign states (e.g. Russians in the Baltic states).9 

Because of the seemingly permanent nature of partition, the homogenous 
nation-state must be seen as a Utopian ideal rather than a reflection of reality. 
Nevertheless, the dream of redemption is capable of inciting patriotic mobi
lization even in the face of a very long period of unbroken partition. There are 
literally hundreds of examples of this, but I will give only three: the continuing 
Basque fight for a self-ruling Euskal Herria in southern France and northern 
Spain, the Sami struggle for recognition of Såpmi - their transborder homeland 
in northernmost Europe, and the Kurdish fight for an independent Kurdistan 
across present-day Turkey, Iraq, Iran, and Syria.10 

That the phenomenon transcends the domestic-international divide not only 
indicates that it has policy implications for actors in more than one state, but 
also that it challenges the dominant state-centric ways of studying patriotism 
and polity-building. Despite the widespread existence of the phenomenon, very 
little is known about the clash between a persistent reality of partition and a 
recurrent patriotic dream of redemption. Therefore, the principal purpose of 
this inquiry is to solve the following puzzle: how can an ethnoterritorial group 
which is apparently permanently partitioned between separate, sovereign states 
be redeemed? This puzzle is a variant of the classical problem of how to build a 
unifying polity under very difficult circumstances. This is something with 
which Machiavelli was familiar. The first and foremost concern of his works on 
political theory was the political redemption {redenzione) of partitioned Italy. 
This is most clearly revealed in the concluding chapter of The Prince -
'An Exhortation to Grasp Italy and Set Her Free from the Barbarians.'11 

9. Anderson, 'The Political Problems of Frontier Regions,' p. 2. For more detailed analyses of 
boundary evolution in different parts of the world, see M. Anderson, Frontiers: Territory and State 

Formation in the Modern World (Oxford: Polity Press, 1996); Prescott, Political Frontiers and 

Boundaries. 

10. For an overview of other cases, see Asiwaju, Partitioned Africans', Miles, Hausaland Divided, 

pp. 4-9; D.L. Horowitz, Ethnic Groups in Conflict (Berkeley: University of California Press, 1985), 
p. 281. 

11. N. Machiavelli, The Prince. In Machiavelli: The Chief Works and Others. Vol. 1. Trans. A. 
Gilbert (Durham: Duke University Press, [1513] 1965), ch. 26. 

3 



Introduction 

Because a single political unit was unable to take complete control over Renais
sance Italy, polities and territorial claims often overlapped. This constant terri
torial competition involved not only the small Italian principalities (including 
the Papacy), but also the French and Spanish imperial kingdoms. The puzzle of 
how to redeem an apparently permanently partitioned group is a theoretical as 
well as practical problem. Hence the conclusions I reach may shed light on 
both partition itself as well as action taken to overcome it.12 

RESEARCH QUESTIONS 

In trying to solve the puzzle of redemption of partitioned groups, I will focus 
on a few more specific aspects of it. To begin with, (i) the territorial setting is 
an important structural aspect. The location of interstate borders is the very 
reason why some groups are partitioned and others are not. Does it matter 
whether a group is partitioned into two or more segments? What is the im
portance of having a group split into segments of equal size, as compared to a 
situation when there is a major segment and a small rump segment?13 

Furthermore, the location as well as the significance of partitioning borders 
may change over time. Examining this requires a focus on (ii) the historical 
process of partition. What types of partition does a historical process reveal? 
How do different types and processes of partition affect the opportunities for 
redemption? A comparative historical analysis can be expected to reveal a 
larger number of distinct types and processes of partition than a study limited 
to a particular period. In addition, it may reveal how the circumstances at a 
given time and place are affected by previous periods.14 

In addition, the choice of appropriate strategies for redemption can be ex
pected to depend on the variable circumstances in each partitioning state. 
Therefore, it is necessary to investigate the implications of (iii) the internal 
political and cultural contexts of partitioning states. With regard to oppor
tunities for redemption, what is the importance of democratic as opposed to 

12. This follows the Machiavellian tradition of theorizing about politics in order to provide 
advice of practical use. R.G. Gilpin argues that giving 'advice to princes' is a long-standing tradi
tion in political realism, and indeed in political theory more generally. See his The Richness of 
the Tradition of Political Realism,' in R.O. Keohane, ed., Neorealism and its Critics (New York: 
Columbia University Press, 1986), pp. 301-321, at p. 320. 

13. Although from a state-centric perspective, this is to some extent discussed by Horowitz, 
Ethnic Groups in Conflict, pp. 588-592. 

14. The importance of autocratic as opposed to democratic systems for a partitioned group is 
briefly discussed by A. Suhrke & L.G. Noble, eds., Ethnic Conflict in International Relations 

(New York & London: Praeger Publishers, 1977), p. 226. 

4 



Introduction 

autocratic states, and accommodative as opposed to repressive state policies? 
What is the impact of contextual variation?15 

Moreover, (iv) perceptions of partition among actors representing the parti
tioned group is important. Actors' experiences and insights may inspire new 
theoretical interpretations, and corroborate or lead to the revision of old ones. 
It may also explain the significance of partition in particular cases. Do actors 
perceive partition as a trauma and injustice, or as unproblematic and legiti
mate? What is the significance of partition in the homeland mythology of 
political actors? What is the significance of partition in the strategic goals of 
political actors?16 

It is also necessary to investigate (v) strategies available to actors represent
ing a partitioned group. Is the menu of strategic goals and actions the same for 
partitioned groups as for nonpartitioned groups? Alternatively, are some goals 
and actions limited to nonpartitioned groups, while others are available only to 
partitioned ones? What are the possible targets of strategic actions in a struggle 
for redemption? Is it more instrumental to target all partitioning states with 
the same offensive strategy, or should one of them be treated as a potential 
partner against the others?17 

Finally, it is necessary to discern (vi) outcomes of different strategies which 
are employed in particular situations. Which strategic goals and actions are the 
most instrumental in different situations. More specifically, which produce the 
best results with regard to the patriotic core values and, ultimately, the dream 
of redemption? 

SELECTION OF CASES 

I shall deal only with partitioned ethnoterritorial groups which do not have a 
state of their own. When an ethnoterritorial group is not only split between 
separate sovereign states, but also subordinated to all of them, the obstacles to 
redemption can be assumed to be particularly hard to overcome. This is the 
situation for the Sami of northern Europe and the Basques of the western 

15. Directly or indirectly, the need to study perceptions of partition is stressed by M. Weiner, 
The Macedonian Syndrome: An Historical Model of International Relations and Political De
velopment,' World Politics, vol. 24 (1971), no. 4, pp. 665-683, at p. 668; Miles, Hausaland Di
vided, p. 75 f; and Prescott, Political Frontiers and Boundaries, p. 170 f. 

16. Directly or indirectly, the need to study perceptions of partition is stressed by M. Weiner, 
'The Macedonian Syndrome: An Historical Model of International Relations and Political De

velopment,' World Politics, vol.24 (1971), no. 4, pp. 665-683, at p. 668; Miles, Hausaland Di
vided, p. 75 f; and Prescott, Political Frontiers and Boundaries, p. 170 f. 

17. The last question is drawn from J. Rothschild, Ethnopolitics: A Conceptual Framework 

(New York: Columbia University Press, 1981), p. 191. 
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Pyrenees, the two groups that I have selected for more careful case study and 
comparison. Therefore, a second purpose of this study is to shed light on the 
partition and redemption of the Sami and Basque ethnoterritorial groups. As 
instances of a particular type of partitioned group, they share three char
acteristics which presumably maximize the difficulties of redemption: 

(i) interstate borders split the group and homeland into separate segments; 

(ii) the disjoined segments are a minority in each state (but not necessarily in the 

homeland area); 

(iii) the segments are politically subordinated, that is, they are not in control of the 

central governments in any of the states whose borders partition them. 

The value of case studies or comparative analyses of very few cases is that 
they can serve to generate theoretical interpretations, and to refine and sharpen 
previously suggested propositions. That is, they may have a theory-building 
function. It is the 'clue' that matters, not the statistically proven regularity. In 
addition, the nature of the research problem is such that the historical process 
and the broadly defined political and cultural context must be taken into 
consideration. This demands an in-depth analysis of each case. For these 
reasons, I have decided to focus on only two.18 

However, if only two cases are selected, it is important that they maximize 
the variety of potential answers to the research questions. The Sami and the 
Basques are similar in that they share three fundamental characteristics as 
partitioned groups, but display many other inherent and contextual differences. 
These differences enhances the potential theoretical domain, and therefore 
makes the Sami and Basque cases suitable.19 For instance, while the Basques 

18. Cf. A. Lijphart, 'Comparative Politics and the Comparative Method,' American Political 

Science Review, vol. 65 (1971), no. 3, pp. 682-693, at pp. 691-693; D. Collier, 'The Comparative 
Method,' in A.W. Finifter, ed., Political Science: The State of the Discipline (Washington D.C.: 
APSA, 1993), pp. 105-119, at pp. 108 ff, 115; A.L. George, 'Case Studies and Theory Develop
ment: The Method of Structured, Focused Comparison,' in P.G. Lauren, ed., Diplomacy: New Ap
proaches in History, Theory, and Policy (New York: The Free Press: 1979), pp. 43-68; J. Walton, 
'Making the Theoretical Case,' in C.C. Ragin & H.S. Becker, eds., What is a Case? Exploring the 

Foundations of Social Inquiry (Cambridge: Cambridge University Press, 1992), pp. 121-137. 
19. To my knowledge, there is only one academic study which treats the Sami and the Basques 

in the same volume (though without comparing them): H. Hannum, Autonomy, Sovereignty, and 

Self-Determination: The Accommodation of Conflicting Rights (Philadelphia: University of Penn
sylvania Press, 1990), chs. 12 and 14. I have found only one comparison between the Basques and 
the Sami. This was made in a 1992 report of a Swedish commission of inquiry on the expected 
implications for the Sami of a Swedish EU membership. However, this comparison is very short, 
unsystematic, and says nothing about the predicament of partition. See Samerna och EG. Ds 
1992:55 (Stockholm: Utbildningsdepartementet, 1992), pp. 65-68. 
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are split between two states, the Sami are partitioned between as many as four. 
While the location of interstate borders which split the Sami homeland have 
shifted several times in the three last centuries, the Spanish-French border has 
been fixed for nearly 350 years. While the Sami is a tiny group of some 
60,000-100,000 individuals, there are about three million Basques in Spain and 
France. The Sami have employed mostly nonviolent and until lately non
governmental means. By contrast, the Basques have used a wider variety of 
means, including war and armed insurgency.20 

Another important reason for choosing the Sami and Basque cases is that 
they are among the first victims of interstate partition in history. This should 
enhance the theoretical fruitfulness of historical analysis. France, Spain, 
Sweden (Finland), Denmark (Norway), and Russia are among the oldest sover
eign states in the world. The consolidation of these states, and the signing of 
what are some of the oldest still-recognized international border treaties in the 
17th and 18th centuries, turned out to be historical tragedies for the Sami and 
the Basques. Although both are European, they are, of course, drawn from 
different European contexts. One is a Northern European case, while the other 
is Southern European. Furthermore, while the Sami homeland crosses the for
mer Iron Curtain, the Basque Country is wholly located in Western Europe. 

Still, since both are European cases, the applicability of the lessons learned 
here to non-European contexts might be questioned. It is clear that my 'Euro
pean' lessons say something about the common, underlying pattern of parti
tion. What is at issue is the range of applicability. Additional cases might 
produce a richer and more nuanced understanding of partition. There are per
haps different variants of partition in different parts of the world. However, it 
is worth noting that partition between sovereign states in other parts of the 
world is a result of the exportation of the European state system. In studying 
non-European cases, one is still studying the same phenomenon: groups 
partitioned between sovereign states. In the final analysis, it is only the limits 
of one's own imagination that prevents one from seeing what relevance lessons 
drawn from the Sami and the Basques have for the Kurds, Blackfeet Indians, 
Ibo, or any other partitioned group outside Europe. 

20. The difference between violence and nonviolence seems to be particularly important. In 
1977 Milton Esman argued that his theory of ethnic conflict, which drew mainly on violent cases, 
should be applied to other cases 'preferably derived not only from the most striking cases of 
ethnic conflict but also from the contrasting cases of less restive ethnic minorities, such as the 
Swedish Finns, Lapps [i.e. Sami], Frisians, and Alsatians.' Such an application 'may well prove to 
be a forecast of future trends in ethnic relations [...] that is more accurate than the predictions of 
declining ethnic conflict M.J. Esman, ed., Ethnic Conflict in the Western World (Ithaca & 

New York: Cornell University Press, 1977), p. 64. 
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However, there is also a nontheoretical reason for choosing European cases. 
They show that incongruent political and cultural boundaries is not a problem 
limited to Africa. Even the Old World is troubled by it. There is an unfor
tunate tendency to neglect the fact that partition did not first emerge as a 
political problem with the partition of Africa in 1884-1885. Partition is an 
ever-present situation which probably emerged with the very first attempts to 
organize human collectivities, whether in the form of tribes, villages or city-
polities. 

Though the theoretical motives are superordinated, there is yet another non-
theoretical reason for choosing the Sami and Basque cases. Although much has 
been written about them, their respective partitions have been neglected and 
insufficiently conceptualized. The state-centric perspective still dominates. As a 
result, only one segment of these populations is studied at a time, in particular, 
the one located in the state which is of interest to the researcher. 

In trying to examine the predicament of partition, however, one immedi
ately encounters major analytical obstacles. 

SHORTCOMINGS OF BORDERLAND STUDIES 

The study of partitioned groups belongs most closely to a discourse which is 
often called borderland studies.21 This literature suffers from two major ana
lytical problems as an approach to understanding partition and redemption: 
insufficient and, for my purposes, often inapplicable theorizing. Most of what 
has been written is purely descriptive case study. The idiosyncratic tendency is 
very strong. Writers seem to think that their case is unique and not suited for 
comparison or generalization. The lamentable result is that differences and 
similarities in experiences and circumstances have gone unnoticed. Researchers 
often fail to say that their case is an instance of an attempt to redeem a parti
tioned ethnoterritorial group. And they do not attempt to discover an under

21. See for instance Asiwaju, Partitioned Africans; Tägil, Studying Boundary Conflicts; West 
European Politics (Special Issue on Frontier Regions), vol. 5 (1982), no. 4; S. Rokkan & D.W. 
Urwin, Economy, Territory, Identity. Politics of West European Peripheries (London: Sage, 1983); 
Suhrke and L.G. Noble, Ethnic Conflict in International Relations; J.F. Stack, ed., Ethnic Identity 
in a Transnational World (Westport: Greenwood Press, 1981); N. Chazan, ed., Irredentism and 

International Politics (Boulder & London: Lynne Rienner Publishers & Adamantine Press, 1991); 
Horowitz, Ethnic Groups in Conflict, pp. 272-288; B. de Marchi & A.M. Boileau, eds., Boundaries 
and Minorities in Western Europe (Milano: Angeli Editore, 1982); R. Strassoldo & G. Delli Zotti, 
eds., Cooperation and Conflict in Border Areas (Milano: Franco Angeli Editore, 1982); R. 
Capellin & P.W.J. Batey, eds., Regional Networks, Border Regions and European integration 
(London: Pion, 1993); A. Östhol, Politisk integration och gränsöverskridande regionbildning i 

Europa (Phd diss., Umeå: Statsvetenskapliga institutionen, Umeå universitet, 1996. 
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lying pattern of partition. In short, they fail to develop any theory of partition. 
In the words of Asiwaju: 

It is easy to notice the near-absence of concern for theory [in borderland 

studies]. The descriptions suggest the stress that is intended to be placed on the 

plain facts of the situation. A good part of the research task in the field is still 

concerned with the collection and collation of the primary data. Further research 

[...] should lead ultimately to a state of more rigorous analysis and of confident 

generalisation and theorisation.22 

Unfortunately, on those occasions when theory-building actually is 
attempted, it is often inapplicable to the research questions of interest here. 
This is true for two reasons. The first is straightforward and simple: the 
questions posed are quite different from mine. The purpose is usually to 
explain why a particular entity has been partitioned, rather than to understand 
implications of partition and strategies for overcoming it. Therefore, only bits 
and pieces of the theoretical research are useful.23 

The second reason is both more subtle and troublesome: directly or indi
rectly the perspective tends to be state-centric. There are several instances of 
state-centrism in the theoretical fragments on partitioned groups, but I will 
mention only two. First, on those rare occasions when the implications of par
tition are studied, it is the security of states that is the central focus. One rarely 
asks about the implications for those who are partitioned, or what they do 
about it.24 

Second, state-centrism is not necessarily abandoned by those who ac
knowledge the continuing dissolution of the boundary between 'international' 
and 'domestic' politics, a distinction which Goldman tellingly calls a 'line in 
water.' In studies of partitioned groups, there have been few attempts to go 
beyond this dichotomy. The common 'mixed actor' models do not abandon the 
state-centric assumption behind the international-domestic distinction; they 

22. Asiwaju, Partitioned Africans, p. 16. Cf. Miles, Hausaland Divided, p. 9; Marchi & Boileau, 
Boundaries and Minorities in Western Europe, p. 12; Tägil, Studying Boundary Conflicts, p. 12. 

23. The emphasis on why partition occurs (or, more generally, why conflicts over the location 
and/or significance of borders occur) is evident in, for instance, Tägil, Studying Boundary 

Conflicts, p. 12. See also D. Foeken, 'On the Causes of the Partition of Central Africa, 1875-
1885,' Political Geography, vol. 14 (January 1995), no. 1, pp. 80-100. 

24. To a limited extent, however, border populations have come more into focus in recent 
borderland studies. Cf. Asiwaju, Partitioned Africans; R. Strassoldo, 'Border Studies: The State of 
the Art in Europe,' in A.I. Asiwaju & P.O. Adeniyi, eds., Borderlands in Africa: A Multi-
disciplinary and Comparative Focus on Nigeria and West Africa (Lagos: University of Lagos 
Press, 1989), pp. 385-396; Prescott, Political Frontiers and Boundaries, pp. 160, 170-172. 
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merely take into account 'domestic' and 'international' actors.25 Unfortunately, 
this distinction leads to a distorted understanding of partitioned groups. From 
the perspective of the partitioned group, group members on different sides of 
an interstate border are 'domestic,' while the governments of the partitioning 
states are 'foreign.' 

One might argue that I am state-centric because of my strict focus on the 
interstices of states, and my assumption that partitioned groups are politically 
subordinated to states. Yet in this study, state-centrism is a matter of normative 
bias. To regard the state as a powerful political entity that deserves attention 
should not be confused with a state-centric perspective. It is as possible to 
study the state without being state-centric, just as it is possible to study a parti
tioned group in a state-centric perspective. 

In sum, the analytical shortcomings of borderland studies call for theory-
building, specifically, theory-building which avoids state-centrism. Therefore, 
this inquiry will emphasize theoretical discovery rather than confirmation. I 
understand theory as an interpretative process which is always open to change 
and complementary additions. Hence, my theoretical perspective will be devel
oped throughout the book. 

Machiavellian Realism and Patriotism 

THE SOLUTION: A MACHIAVELLIAN ANALYSIS 

The solution to the analytical problems discussed above is neither anti-statism 
or nonstate particularism. It would be erroneous to develop narrower concepts 
which emphasize the particularities of partitioned groups, that is the many 
ways in which they are 'different' from states. The solution is rather to climb 
up the ladder of abstraction and search for the basic similarities between states 
and partitioned groups as political and cultural entities. This is what 
Machiavelli does. He provides a conceptual framework which has much wider 
applicability than do state-centric perspectives. As I will argue more 
thoroughly in the following section, Machiavelli does not have any theory of 
sovereignty, nor does he focus strictly on 'states' in the modern sense or 
similar political entities. Machiavelli uses analytical umbrella concepts of 
general applicability. This is a way of doing away with entrenched biases. It 
avoids attributing to either states or nonstate groups essentially 'good' against 

25. See K. Goldmann, 'The Line in Water: International and Domestic Politics,' Cooperation 
and Conflict, vol. 24 (1989), pp. 103-116; Tägil, Studying Boundary Conflicts, pp. 74-79. 
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'bad' qualities. This does not do away with the fact that I have chosen to focus 
on partitioned groups. However, characterizing states and partitioned groups 
as instances of a common conceptual framework, makes the analysis less biased 
than the explicitly or implicitly state-centric analyses which dominate contem
porary social science. Indeed, defiant patriotism directed against the state has 
been so powerfully articulated, that I believe the predicament of partition is 
better understood by abandoning the state-centric standard which is engraved 
in the literature and in our ways of thinking. 

Furthermore, if existing theories are both insufficient and often inapplicable 
to the ever-present problem of partition and redemption, theoretical develop
ment do not give reason for hope. It is undeniable that social science in 
general, and perhaps political science in particular, are currently experiencing 
a crumbling of established theories and paradigms. In such a time of crisis, the 
need to hold on to something that has withstood the test of time becomes more 
important. This is another reason why I have invited Machiavelli to this 
inquiry. Machiavelli's work is still very much read, debated, written about, 
and, above all, potent and provocative - all of which are hallmarks of a classic. 
In observing his own highly unstable and turbulent times, Machiavelli himself 
draws on classics, especially from antiquity. In doing this, he shows a remark
able ability to make theoretical generalizations, to suggest what is of common 
relevance. As Crick puts it in his introduction to an English edition of the 
Discourses: 'Of Machiavelli's fertility as a theorist or theory-maker there can 
be no reasonable doubt.'26 This makes it fruitful to apply and elaborate 
Machiavelli's theory-building method, a subject which I will discuss at length 
in a separate section. 

Moreover, as I have already argued, Machiavelli provides particular insight 
into the problem of partition and redemption. Machiavelli's first and foremost 
concern, the fragmentation and partition of Renaissance Italy, is to some 
degree comparable to the predicament of interstate partition. Machiavelli's 
concern for redemption in a setting of overlapping polities has perhaps an even 
more general relevance today, as there are signs of an emerging pattern of 
relations, organizations and even polity-building across interstate borders. 
States still partition groups into separate political and judicial domains, but 
their sovereignty is increasingly being challenged by, for example, nonstate 

26. B. Crick, 'Introduction,' in N. Machiavelli, The Discourses (London: Penguin Books, 
1979), p. 49. On using traditional works as a starting-point of a new theoretical unity, see I. Clark, 
'Traditions of Thought and Classical Theories of International Relations,' in I. Clark & I.B. 
Neumann, eds., Classical Theories of International Relations (Houndmills: Macmillan, 1996), 
pp. 1-19. 
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patriotism, transnational firms, transborder regional cooperation, and supra
national polities like the European Union.27 

In addition, as an analyst of political strategy, Machiavelli has an inspiring 
dual commitment to both theory and practice. His intention is not only to 
persuade the reader to adopt a particular understanding of politics, but above 
all to make the political actor better equipped to make wise choices. In other 
words, the ultimate purpose of his theory is to guide political action. To him, 
theory and practice, or analysis and prescription, are not incompatible. That 
Machiavelli's analysis is overtly prescriptive does not, however, limit it or 
make it less 'scientific.'28 Strategic analysis is either explicitly or implicitly 
prescriptive, because it deals with the relationship between means, ends, and 
outcomes. The typical question of strategy is, given a specific situation and a 
particular value, which specific strategic goals and actions are expedient and 
which are not? Importantly, Machiavelli does not merely make explicit 
suggestions about means, but about ends as well. In my view, this is not only 
courageous, but actually necessary. For a strategic analysis which merely 
considers means tells only the half truth: the choice of ends is as much a part 
of strategy as the choice of means. Choosing the right target is as important as 
choosing the appropriate ammunition. Also, in discussing the expediency of 
different means and ends, Machiavelli opts for a patriotic perspective. Unlike 
many 20th century realists, however, Machiavelli does not assume that patri
otism and security are fundamental policy commitments of all governments. 
On the contrary, for Machiavelli, it is a problem that so many of those who 
actually do govern fail to commit themselves to the overriding goals of patrio
tism and self-preservation.29 

My goal in this study is not to analyze Machiavelli' texts, but rather to apply 
and be inspired by some of his ideas. Of course, not every idea of his will be 

27. Much has been written about the contemporary challenges to the sovereign state. See for 
example J.A. Camilleri & J. Falk, The End of Sovereignty? The Politics of a Shrinking and Frag

menting World (Aldershot: Edward Elgar, 1992); Ferguson & Mansbach, Polities, pp. 10-21, 413-
417. 

28. In fact, Machiavelli is 'by most accounts credited as being the first true political scientist' -

particularly because of his analysis of political strategy - Gilpin, 'The Richness of the Tradition 
of Political Realism,' p. 306, cf. p. 320. 

29. Cf. S. Forde, 'International Realism and the Science of Politics: Thucydides, Machiavelli, 
and Neorealismi International Studies Quarterly, vol. 39 (1995), pp. 141-160, at pp. 145, 150; S. 
Forde, 'Varieties of Realism: Thucydides and Machiavelli,' Journal of Politics, vol.54 (1992), 
no. 2, pp. 372-393, at p. 378; R. Burnham, The Machiavellians: Defenders of Freedom (Washing
ton D.C.: Gateway Editions, 1943), pp. 56-58; Crick, 'Introduction,' p. 54. 
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considered.30 Apart from his conception of political units, I will not rely on 
his much-debated key concepts, such as virtù, necessità or fortuna. Moreover, 
it must be kept in mind that in Machiavelli's time, military force played a 
more dominant role than it generally does today. Therefore, his many com
ments on military action are not always straightforwardly applicable. There is 
reason to believe that he would have agreed with this interpretation. For, as al
ways, his general advice is that one should adapt one's behaviour to the 
times.31 Despite these caveats, however, I believe Machiavelli's spirit and style 
affect my whole enterprise. 

A Machiavellian analysis can of course take many different forms.32 In this 
study, I use the term Machiavellian analysis to describe an approach which 
combines a patriotic perspective with a strategic view of the choice of specific 
means and ends in a way which is free of state-centrism. This might seem to be 
an impossible combination, for patriotism and strategy represent almost 
opposite qualities. While patriotism is an emotional commitment to static core 
values, strategic behaviour requires a rational, instrumental, adaptive, and this-
worldly view of realistic possibilities. Nonetheless, the analytic combination of 
a patriotic and strategic perspective is necessary for the understanding and 
realization of redemption. The conviction that patriotic dreams cannot be 
realized by emotionally driven actions, that they require a dispassionate 
strategic calculation of realistic possibilities, is characteristic of Machiavelli's 
political analysis. There are numerous examples of this, but the following 
passage is particularly illustrative: 

[M]en should take account of the times, and act accordingly. Those who owing 
to bad judgement or to their natural inclinations are out of touch with the times 

30. This would not only require a careful study of Machiavelli's own works, but also of the 
enormous literature about them. The enormity of the discourse on Machiavelli and his works is 
impressive. Already in 1936 Norsa listed over 2,100 items relating to Machiavelli. Crick, 'Intro
duction,' p. 71. Let is also be said that I will only use The Prince and The Discourses, since these 
are Machiavelli's chief works on political theory. See S. Anglo, Machiavelli: A Dissection, 
(London: Victor Gollancz, 1969), p. 242; and P. Savigeaur, 'Niccolò Machiavelli: The Prince and 
the Discourses, ' in M. Forsyth & M. Keens-Soper, eds., The Political Classics: A Guide to the 

Essential Texts from Plato to Rosseau (Oxford & New York: Oxford University Press, 1988), 
pp. 96-119 

31. As he puts it in The Prince (ch. 19, p. 75), written in 1513: 'Therefore, if then [in Roman 
times] it was necessary to please the soldiers rather than the people, because the soldiers were 
stronger than the people, now all princes, except the Turk and the Soldan, are forced to please the 
people rather than the soldiers, because the people are stronger.' Today, there is even more reason 
to agree with Machiavelli; for in his times, there was no political democracy. 

32. For an overview of various interpretations, see Crick, 'Introduction,' pp. 14-16, and 
'Suggestions for Further Reading,' pp. 71 ff. See also D. Lamar Jensen, ed., Machiavelli: Cynic, 

Patriot or Political Scientist? (Boston: D.C. Heath and Company, 1960). 
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are in most cases unfortunate in their life and unsuccessful in their undertakings. 

[...] [M]en are so impatient in the way they carry on that they cannot restrain 

their passions for very long. Consequently they make mistakes in handling their 

affairs, especially when they are too eager; with the result that, either through 
impatience or through mistakes, they are likely to take premature action and to 

meet with disaster.33 

In addition to this analytic perspective which combines realism and patriot
ism, I use Machiavelli's work in the following ways. It helps to elaborate the 
puzzle of redemption. It inspires a conceptual framework of wider applica
bility than both state-centric and anti-state alternatives. It illustrates a useful 
theory-building methodology, one which I would characterize as a variant of 
abduction. These are perhaps unusual ways of applying Machiavelli, but they 
are therefore also potentially fruitful. I now turn to an elaboration of 
Machiavelli's realism and patriotism, which I use to formulate a general con
ceptual framework. Following this, I will discuss Machiavelli's theory-building 
methodology. 

MACHIAVELLIAN REALISM 

Machiavelli's pragmatic, this-worldly, and hardboiled political analysis places 
the Florentine diplomat and writer within the realm of political realism. How
ever, this realm is very broad and diverse. Therefore, as Rosenthal notes, 'by 
itself and without qualification, political realism is a virtually meaningless 
term.'34 Though realists disagree on many things, the dominant majority 
accept three fundamental assumptions about political life: 

(i) the nature of politics is essentially conflictual: 'Anarchy is the rule; order, just

ice and morality are the exceptions'; 

(ii) the essence of social reality is the group rather than the individual, and 

especially the 'conflict group,' whether tribe, city-polity, empire or nation-

state: 'Homo sapiens is a tribal species, and loyalty to the tribe for most of us 

ranks above all loyalties other than that of the family'; 
(iii) the prime human motivation in all political life is power and security, or they 

should be, because 'more noble goals' (charity, humanity) 'will be lost unless 

33. Machiavelli, The Discourses, III.8, p. 428 f. 
34. J.H. Rosenthal, Righteous Realists: Political Realism, Responsible Power, and American 

Culture in the Nuclear Age (Baton Rouge & London: Louisiana State University Press, 1991), 

p. 2. 
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one makes provision for one's security in the power struggle among social 
groups.'35 

Clearly, 20th century realists have been ardent defenders of the modern 
sovereign state, as an analytical category, and as a normative goal. This is also 
what the critics of realism have attacked most aggressively. However, realism 
does not have to be state-centric. The group logic is not limited to states. It has 
a general applicability.36 This contention is yet another reason why I have 
chosen to use Machiavelli. I adhere to the view that he is not only representa
tive of political realism, but of a realism free from state-centrism. As 
Ferguson and Mansbach put it: 

Let us reclaim the estimable Niccolò from contemporary realists and neorealists 
and turn our attention from a static world consisting exclusively of Westphalian 
state polities to a richer universe of varied and constantly evolving polities.37 

Admittedly, Machiavelli considered polities under the control by some kind 
of governments to be the dominant actors, but these were neither states in the 
modern sense nor the only actors of interest. In the words of Forde: 

State-centrism is one principle held by neorealists to be central to realism [...] To 
the early modern realist Hobbes, state-centrism is also crucial, and his influence 
may be partially responsible for the prevalence of this view among modern real
ists. But neither Thucydides nor Machiavelli rests their realism on a state-centric 
view of international politics. They do consider states or similar political entities 
as ordinarily the dominant actors in international politics; but the roles nonstate 
actors play in their portrayals of international events are decisive enough to 
disqualify them from simple state-centrism. [...] State-centrism is a superfluous 
principle in classical realism: the predominance of power and self-interest in 

35. This summary of the basic tenets of realism is drawn from Gilpin, 'The Richness of the 
Tradition of Political Realism,' p. 304 f. See also B. Buzan, C. Jones & R. Little, The Logic of 

Anarchy: Neorealism to Structural Realism (New York: Columbia University Press, 1993), p. 9. 
36. For a summary of the critique of 20th century realism, see R.O. Keohane, ed., Neorealism 

and its Critics (New York: Columbia University Press, 1986). See also Buzan, Jones & Little, The 

Logic of Anarchy. On the wider applicability of the group logic, Gilpin notes that '[...] True, the 
name, size, and organization of the competing groups into which our species subdivides itself do 
alter over time - tribes, city-states, kingdoms, empires, and nation-states [...] Regretteably, how
ever, the essential nature of intergroup conflict does not.' 'The Richness of the Tradition of 
Political Realism,' p. 305. 

37. Ferguson & Mansbach, Polities, p. 378. 
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international affairs abides, with all its consequences, whether states are the sole 

actors in that realm or not.38 

In my interpretation, the argument that Machiavelli is not state-centric is 
supported by an understanding of the state as an essentially modern type of 
polity which was codified only after the Westphalian peace in 1648. Like most 
other types of polities, the state consists of a central government, a territory, 
and defines a population subjected to its rule. The quality that separates states 
from other polities is the principle of sovereignty ('supreme power'), that is, 
the central government upholds a claim on the monopoly of legitimate 
violence in enforcing its authority within a territorial domain, and does not 
recognize any higher authority.39 Thus, states are the constituent and formally 
sovereign units of the global Westphalian system. Nothing of the kind existed 
either before or during the life of Machiavelli. 

Machiavelli did not imagine any new type of polity, but discussed merely 
those types which he knew had existed in reality.40 Therefore, when he called 
for a redemption of Italy, it is very unlikely that he imagined a sovereign 
state. He probably thought of a unified Italy as a traditional confederation or 
federation - an overarching polity with common powers, built on constituent 
polities. To him, Italian unification apparently did not imply the annihilation 
of Florentine self-rule, or obliteration of the Kingdom of Naples. He did not 
want to behead the many polities of Italy - he simply wanted them to follow a 
leader, to act as one, particularly in defending their common homeland against 
foreign invasions.41 Unfortunately, Machiavelli is sometimes seen as the 
advocate of a sovereign dictator, preceding Hobbes' treatise on the Leviathan. 
This reveals a narrow focus on and indeed a sloppy reading of The Prince, his 
treatise on principalities, at the expense of the Discourses, his extensive study 
of republics. Machiavelli saw principalities only as a necessary evil for a war 
of redemption of Renaissance Italy. He evidently considered the republic to be 
the ideal system of rule and the final goal for Italy. As d'Entrevés puts it: 

38. Forde, 'International Realism and the Science of Politics,' p. 144.. 
39. Cf. B. Buzan, Peoples, States and Fear: An Agenda for International Security Studies in 

the Post-Cold War Era. 2nd edn. (New York & London: Harvester Wheatshef, 1991), pp. 57-69; 
J. Gidlund, ed., Den nya politiska konserten: Identitet, suveränitet och demokrati i den europeiska 

integrationen (Malmö: Liber-Hermods, 1993), pp. 29-45; H. Strömberg & G. Melander, Folkrätt. 

5th edn. (Lund: Studentlitteratur, 1989), p. 29. 
40. Machiavelli, The Prince, ch. 15, p. 57. 
41. Cf. Machiavelli, The Prince, ch. 26. See also how he explains and regrets the loss of Italian 

states - in the plural - in ch. 24, p. 88 f. He refers explicitly to the confederal solution (as a 

means for making the Florentines the lords of Tuscany) in The Discourses, 11.21, p. 343. 
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Why is the emphasis placed entirely on Machiavelli the theorist of absolutism, 

'delivering up to Europe the blueprint of two-hundred years of her history,' and 

no account taken of Machiavelli the republican, longing for the free institutions 

of ancient Rome or of the Swiss cities of his own days?42 

In the Discourses, Machiavelli clarifies that he thought of the Roman empire -
the main source of inspiration - as a great alliance of many separate polities, 
with Rome as the leading power, rather than as a centralized unitary polity.43 

Or, to suggest a modern analogy, the form of polity he imagined is similar to 
that which European federalists imagined when, at the end of the Second 
World War, they called for a unification of Western Europe without anni
hilating the internal autonomy of the constituent states. Here it is worth 
recalling an article from 1945, in which the political realist Morgenthau 
attacked what he called the utopianism of Machiavelli.44 By this he meant 
Machiavelli's dream of redeeming Renaissance Italy, which he considered as 
impossible as unifying the world in the 20th century. However, unlike 
Morgenthau, Machiavelli did not have a sovereign state in mind. He imagined, 
as noted above, a common polity which would be built on constituent polities 
that retained at least some of their autonomy. In this more pragmatic 
conception of polity-building, redemption was not unthinkable, even for 
Renaissance Italy. Thus, Morgenthau's critique might be valid if a sovereign 
state had been Machiavelli's goal. At the time, however, the idea of a sover
eign state had not even been born. 

Furthermore, unlike state-centric realists, Machiavelli did not assume a 
clear distinction between 'international anarchy' and 'domestic order.' There 
are two reasons for this. First, there was no empirical reason for it, since his 
contemporary world was a patchwork of overlapping polities and incomplete 
autonomies.45 Above all, there was no universal principle of sovereignty 
which could divide the world into an 'international' sphere and formally 
separate 'domestic' spheres. Second, in contrast to Hobbes, Machiavelli hailed 
'internal tumults,' that is, the kind of conflicts that 'rarely give birth to exiles, 
and most rarely to bloodshed.' He considered such tumults to be 'favourable to 
liberty.'46 Machiavelli gives examples from the Roman empire, and argues 
that the quarrels 'between the nobles and the plebs' led to the creation of the 
tribunes which, 'besides giving the populace a share in the administration, [...] 

42. P. d'Entrèves, 'Introduction,' in F. Chabod, Machiavelli and the Renaissance (London: 
Bowes & Bowes, 1958), pp. ix-xviii, at p. xv. 

43. Machiavelli, The Discourses, II.4, pp. 283-285. 
44. H.J. Morgenthau, The Machiavellian Utopia,' Ethics, vol. 55 (1945), pp. 145-147. 
45. Ferguson & Mansback, Polities, pp. 365 ff. 
46. S. de Grazia, Machiavelli in Hell (London & Basingstoke: Papermac, [1989] 1996), p. 185. 
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served as the guardian of Roman liberties.'47 If Machiavelli had lived long 
enough to hear about Hobbes's idea of a sovereign Leviathan, he would most 
certainly have said that it implied tyranny - the very opposite of Machiavelli' s 
notion of republican rule and civic virtue. If Hobbes is the advocate of 
absolute rule, Machiavelli is the proponent of balance of power, between as 
well as within polities. In his own words: 

When unrestricted authority is given for a long time, where by a long time I 

mean a year or more, it may always be dangerous [...] for absolute power will 

very soon corrupt [the republic].48 

In line with this, Machiavelli avoids the contemporary state-centric bias 
towards the status quo by simultaneously studying the maintenance and the 
creation of political entities, regardless of what type of entity they are. He 
shows an ability to shift his view-point, and sides with everybody and yet with 
none of those he observed. Empathy is his weapon. Unlike Hobbes and later 
realists, Machiavelli has a theory of political change. He does not assume a 
static world system of sovereign states, but rather assumes a never ending 
history of political cycles. He thinks that not only the contents of politics 
undergo change, but also the principles of political systems.49 

Consequently, but in contrast to the modern understanding, Machiavelli uses 
the word 'state' (stato) as a general analytical concept rather than as a specific 
category. It is very often used interchangeably with the word 'city' (città). 
Both concepts are generally referred to as a political 'dominion,' a 'composite' 
system of political rule, including some form of government, territory and 
populace.50 In practice, the words stato and città are interchangeably applied 
to the Roman empire, the Papacy, the city of Florence, the imagined polity of 
Italy, and the Kingdom of France. They are all considered birds of a feather. 
It is obvious that Machiavelli is primarily concerned with the fundamental 

47. Machiavelli, The Discourses, 1.4-5, p. 115. 

48. Ibid., 1.36, p. 197 f. 
49. The flexible empathy of Machiavelli is referred to by A. Ehnmark as a particular methodo

logical skill - 'the cubistic method' - a kind of 'extreme realism.' See Maktens hemligheter. En 
essä om Machiavelli (Stockholm: Norstedts, 1987), pp. 177-181. Cf. V. Marcu, Machiavelli: 
Renässansmänniskan och maktfilosofen. Trans. R. Parland (Helsingfors: Söderströms, 1939), 

p. 368. 
50. Machiavelli comes closest to a definition of stato in the opening sentence of The Prince, 

ch. 1, p. 11. Cf. H.C. Mansfield, 'On the Impersonality of the Modern State: A Comment on 
Machiavelli's Use of Stato,' American Political Science Review, vol.77 (1983), no. 4, pp. 849-
857, at p. 854; de Grazia, Machiavelli in Hell, pp. 158-161; Forde, 'International Realism and the 
Science of Politics,' p. 144. On the interchangeability of stato and città, see The Discourses, 1.17, 
p. 158, footnote a. 
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similarities of these forms, that is, the elements common to all types of 
polities. He is searching for the general logic of political rule. Therefore, he 
needs a concept that could be generally applied, like stato or città. 

Machiavelli demonstrates that general analytical concepts are very useful in 
theory-building, for they facilitate categorization and comparison of empirical 
units which are found in very different times and places, and which display 
significant differences in size, power and composition. Today, however, stato 
and città are no longer appropriate as general analytical concepts. The former 
because of its strong association with a very specific form of modern political 
entity (of which there are only about 200 today), and the latter because of its 
urban connotations. What is needed is a conceptual reconsideration inspired by 
Machiavelli's concepts, but which does not apply his specific terms. 

MACHIAVELLIAN PATRIOTISM 

Machiavelli's patriotic perspective is more directly applicable. From the view
point of Machiavelli, patriotism means that it is praiseworthy to do everything 
in one's power to defend one's patria (homeland), 'in any way whatsoever,' 
and 'That a Good Citizen out of Love for his Country ought to ignore Personal 
Affronts.' The intention of the patriot must be to act 'not in his own interest 
but for the common good, and not in the interest of his successors but for the 
sake of the homeland which is common to all [...].'51 

The reason why I have chosen a patriotic perspective is my contention that 
patriotism is a perpetual, tenacious and potentially violent phenomenon at the 
heart of politics. Therefore I think it is better to find out what satisfies and 
threatens patriotism, rather than to condemn it. The latter will more likely 
make it unmanageable and incomprehensible. For there is no bigger obstacle to 
the understanding of patriotism than a morally grounded refusal to consider 
the ends and means of patriotism from the viewpoint of the patriot. This is so 
even if one wants to defeat the patriot; for he wins who best knows his enemy. 

Patriotism is more than a perspective. It is simultaneously a political 
ideology which draws on the idea of a people intrinsically linked to a 
particular patria. The patriot claims to act 'in the interest of or even 'on 
behalf of the imagined community and homeland.52 Hence, in principle, 

51. The first reference is to the chapter title of The Discourses, 111.41, p. 514. The second 
quotation is the chapter title of III. 47, p. 523. The final quotation is drawn from 1.9, p. 132. See 
also Savigeaur, 'Niccolò Machiavelli: The Prince and the Discourses,' pp. 114-116. 

52. Cf. B. Anderson, Imagined Communities: Reflections on the Origin and Spread of Nation
alism. 2nd edn. (London, New York: Verso, 1991), p. 6 f; J.G. Kellas, The Politics of Nationalism 

and Ethnicity (Houndhills: Macmillan, 1991), p. 21, cf. p. 3 f. 
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patriotism deals with the same phenomena that are commonly associated with 
'nationalism.'53 However, 'nationalism' is not appropriate as an analytic 
umbrella term. Its very common and varied use and abuse in everyday talk 
impair its usefulness as an analytic term. Even if the analyst wants to apply it 
to the ideology of a nonstate people that does not really seek a sovereign state 
of its own, one cannot escape the common association of 'nationalism' with the 
Westphalian state-building project. Therefore, this term works best as a label 
for a specific middle-range category, namely that ideology which explicitly 
seeks statehood. 

Consequently, I suggest patriotism be the analytical umbrella term, while 
'nationalism,' 'regionalism', 'irredentism' and similar terms represent variants 
of this ideology. As an umbrella concept, patriotism includes some basic 
common features, but strategic goals can vary over time, and among different 
actors representing the same people. In fact, to suggest this is to revitalise 
Machiavelli's conceptual framework. It is noteworthy that the concept of patria 
historically precedes the concept of nation. Most importantly, patria and there
fore patriotism is not associated with any particular kind of homeland or 
polity. In Machiavelli's case, it has been debated whether his notion of patria 
refers to the Florentine city-polity, the region of Tuscany, or Italy as a whole. 
On different occasions, he applies the term patria to each one of these units. 

Still, it remains to be specified what patriotism really is about. This is done 
in the next section. 

PATRIOTIC CORE VALUES: IDENTITY, AUTONOMY AND CONGRUENCE 

I find it useful to think of patriotism as being about three core values: group 
identity, political autonomy, and congruence. This is not only compatible with 
Machiavelli's conception, but follows a traditional line of reasoning in political 
science. Furthermore, it is difficult to falsify the view that among territorial 
collectivities - whether they are tribes, local communities, 'nations,' supra

53. See A.D. Smith, National Identity (London: Penguin Books, 1991), pp. 72-84; Kellas, The 

Politics of Nationalism and Ethnicity, p. 3 f. 
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national unions or anything else - demands for group identity, political auton
omy, and congruence are omnipresent.54 

Group identity expresses a socially dichotomous boundary between 'we' and 
'them,' and is perceived by insiders and outsiders alike. Of particular interest 
is the group identity shared among the members of an ethnic community. This 
identity is expressed as a sense of 'peoplehood,' that is, a feeling of kinship 
resembling that of the extended family. The mode of reproduction in an ethnic 
community is essentially based on ascription (i.e. inborn membership). There
fore, ethnic identity usually transcends distinctions of class, gender, and age. 
For its cohesion and continuity, an ethnic community tends to draw on myths 
of common history and destiny, as well as cultural features, such as language, 
religion, customs, or phenotypic features.55 As Benedict Anderson puts it, 
such communities are 'imagined,' because the members 'will never know most 
of their fellow-members, meet them, or even hear of them, yet in the minds of 
each lives the image of their communion.'56 

This study deals with a particular type of ethnic community, that is, ethno-
territorial communities ('homeland peoples'). These are emotionally attached 
to an imagined homeland in which the majority of the population live.57 To 
Machiavelli, ties of kinship extend the self-interest beyond the individual, as in 
a family or a community attached to a homeland. To be a patriot is to empha
size the territorial dimension of community, that is, 'the love of one's patria.'' 

54. Autonomy, identity and congruence ('unity') are treated as core values in Smith's theory 
of nationalism. See his National Identity, pp. 73-77. A similar conceptualization is offered by 
Rokkan & Urwin in their analysis of the political goals and strategies of 'peripheries.' See their 
Economy, Territory, Identity, ch. 4, at p. 140. Furthermore, the following scholars support the view 
that one or more of the concepts of autonomy, identity and congruence are patriotic core values: 
Buzan, Peoples, States and Fear, p. 18 f; K. Goldmann, Det internationella systemet. En teori och 
dess begränsningar (Stockholm: Aldus/Bonniers, 1978), pp. 54, 61-63; Williams, 'The Question 
of National Congruence,' passim. 

55. Cf. F. Barth, 'Introduction,' in F. Barth, ed., Ethnic Groups and Boundaries: The Social 
Organization of Culture Difference (Bergen, Oslo & London: Universitetsförlaget & George, Allen 
& Unwin, 1969), pp. 9-38, at pp. 10-16; R. Jackson, 'Ethnicity,' in G. Sartori, ed., Social Science 
Concepts: A Systematic Analysis (Beverly Hills & London: Sage, 1984), pp. 205-233; Smith, 
National Identity, ch. 2, pp. 19-42; Horowitz, Ethnic Groups in Conflict, pp. 51-54. 

56. Anderson, Imagined Communities, p. 6 f. 
57. Cf. M.J. Esman, Ethnic Politics (Ithaca & London. Cornell University Press, 1994), p. 6 f; 

A.D. Smith, The Ethnic Origins of Nations (Oxford & Cambridge: Blackwell, 1986), pp. 28 f, 93-
95, 183 ff; R. Johansson, R. Rönnquist & S. Tägil, 'Territori al staten i kris?,' in S. Tägil, ed., 
Europa - historiens återkomst (Hedemora: Gidlunds, 1992), p. 18 f. 
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The imagined homeland is part of the identity of the ethnoterritorial com
munity, expressed in culture, mythology, and patriotic ideology.58 

Individuals may of course have more than one group identity. Under some 
circumstances, however, a particular group identity awakes strong emotional 
bonds and loyalties among the individual members. This makes it relevant to 
talk of identification, that is, an emotionally perceived sense of belonging to 
and defending what is seen as the values of a community. This, in turn, makes 
group identity politically salient. Apparently, heaven is much less an inspira
tion than hell. Threats and adversaries to group identity, culture, language, 
religion or customs are very useful in political mobilization. To inspire or take 
advantage of identification is thus a challenge for political entrepreneurs. In 
general, the entrepreneur who tries to mobilize on the basis of a 'we-shall-
overcome-ideology' is less likely to succeed than the one who draws on fear.59 

The concept of political autonomy is understood in its traditional sense, 
literally meaning self-rule. It is the need of security, Machiavelli argues, that is 
the basic reason why groups want self-rule - 'security for man is impossible 
unless it be conjoined with power.' And, according to Machiavelli, self-rule is 
the task of government - to defend and act 'on behalf of the polity.60 Hence, 
political autonomy is seen as a fundamental property of governments (whether 
state or nonstate). A government is an organization which has the ability to 
make decisions generally considered binding on a defined population and 
within a given territory. At the heart of this definition is the right and duty to 

58. On Machiavelli's concept of identity and kinship, see Ehnmark, Maktens hemligheter, 
p. 49. On homelands as an element of community and patriotism, see Smith, The Ethnic Origins 

of Nations, pp. 93-96; Smith, National Identity, pp. 9, 14 f, 23, 64 f, 117; Esman, Ethnic Politics, 

p. 6 f. 
59. Cf. Machiavelli, The Prince, ch. 20, p. 78 f; Johansson, Rönnqvist & Tägil, 'Territorial-

staten i kris?,' pp. 14-18; S. Tägil, ed., Regions in Upheaval: Ethnic Conflict and Political 

Mobilization. Lund Studies in International History, no. 22 (Lund: Lund University, 1984), 
pp. 18 ff; Gidlund, Den nya politiska konserten, pp. 20 ff; Esman, Ethnic Politics, p. 15. See also 
the definition of politicized ethnicity in Rothschild, Ethnopolitics, p. 6; Esman, Ethnic Politics, pp. 
10-16, 30, 225, 244; Ehnmark, Maktens hemligheter, p. 49. Here political mobilization is under
stood as a process whereby active popular support is given to one or more particular political or
ganizations or leaders, as well as participation in actions with specific political purposes, such as 
demonstrations, public debates, and civil disobedience. 

60. Machiavelli, The Discourses, 1.1, p 102, cf. II.2, p. 275 f. On the advantages of government 
(rank, laws, legitimacy, defensive meaures), see The Prince, ch. 19, p. 69. 
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act as the official representative of the polity vis-à-vis governments of other 
polities.61 

In the present theoretical context, autonomy is more specifically about the 
extent to which a government can make political decisions independently of the 
restrictions and preferences of other governments. The extent to which 
decisions are made independently of other governments defines (i) the range of 
autonomy. For instance, legislative power reveals a far-reaching range of 
autonomy. The limits on what a government should do define (ii) the scope of 
autonomy. Formally, these issues are generally defined as the political 
competencies of a government. In practice, the actual agenda may be either far 
wider or more limited than formal competencies allow. Besides range and 
scope, the actual (iii) capacity for action is an important aspect of autonomy. 
This is a function of available means and resources for implementing decisions 
and solving practical problems. It typically includes administrative organ
ization, leadership, financial resources, and occasionally physical force.62 

Finally, congruence refers to the relationship between domain, identity, and 
autonomy. The more congruent identity and the domain of autonomy are, the 
more mutually beneficial.63 Congruence corresponds to the patriotic goal of 
redemption. Therefore, in this particular study, congruence is the most 
important of the three core values. The indicator of congruence is to what 
degree the ethnoterritorial community is enclosed within a polity whose 
government represents the community. The more segments of the partitioned 
community which are brought together under a single polity, the greater the 
congruence. 

Thus, the method of realizing congruence is to build a polity. The most 
common definition reads 'politically organized society,' basically equivalent to 
the term 'body politic.' It is important to note that: 

61. Cf. A. Ranney, Governing: A Brief Introduction to Political Science (New York: Holt, 
Rinehart & Winston, 1971), p. 183. It can be difficult to decide whether a particular organization 
is a government or a subgovernmental unit. For the sake of parsimony and clarity, I define any 
unit as a government if at least one of its roles involves a formal political autonomy and authority 
within a particular polity. I do so, even if the organization is a subunit to a more encompassing 
polity. 

62. Cf. J-E. Lane & S.O. Ersson, Politics and Society in Western Europe (London: Sage, 
1994), ch. 6, at pp. 193 f, 206 ff; J-E. Lane, 'Principles of Autonomy,' Scandinavian Political 

Studies, vol. 4 (1981), no. 4, pp. 321-349, at p. 323 f. 
63. Smith adopts the term 'unity,' which is equitable with my term 'congruence.' See his 

National Identity, p. 75. See also Williams, 'The Question of National Congruence,' p. 229. Un
fortunately, Smith and Williams speak only about 'states' and 'nations.' By analogy, however, 
their notions are compatible with my more general framework. See also Smith, The Ethnic Origins 

of Nations, pp. 93, 119 f. 
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The concept of polity may apply to a highly organized state like the United 

States, as well as to a very primitive society in which a recognized political 

authority has barely emerged.64 

As I use the term, every government defines its own polity. More specifically, 
while government is the ruling organization, polity is the domain of rule. 
There are two dimensions to this. First, polity refers to (i) the territory in 
which the laws and policies of a government are binding on or at least con
sidered as representative of the population. The government seeks to uphold 
some authority over at least a segment of the population which resides in the 
polity. Therefore, as a second dimension, the government of a polity has to 
define (ii) the membership criteria of the community subjected to its rule. In 
sum, polity, or the domain of rule, involves both territory and membership.65 

However, for a government which is trying to redeem a partitioned 
community and homeland, the problem is that the ethnoterritorial community 
is not entirely congruent with the polity. Only one segment of the community 
is a member of the polity. In solving the problem of incongruent polity and 
community, the government can try to expand both the territory as well as the 
membership basis of the polity. Perhaps the most important question is what 
membership criterion is applied. In principle, community membership is 
either ethnic, civic or pluralisti The ethnic principle explicitly demands 
ascriptive membership of the ruling ethnic majority (jus sanguinis). This is the 
principle used in Germany, Japan, and, to take a nonstate example, US Indian 
Reservations. The civic principle is based on individual voluntary membership 
(jus soli), and explicitly delegitimizes ethnic or subcultural rights. This is most 
purely applied in France. Although often less absolute in form, the civic 
principle is the principle most commonly applied throughout the world, by 
states as well as nonstate polities. The pluralist principle is employed in polities 
where cultural heterogeneity is explicitly recognized. Group rights, often 
including selective veto rights, are protected. Subcommunities are politically 

64. J.C. Plano, et al, Political Science Dictionary (Hinsdale: The Dryden Press, 1973), p. 292. 
Cf. V. Bogdanor, ed., The Blackwell Encyclopedia of Political Institutions (Oxford: Blackwell 
Reference, 1987), p. 484; Ferguson & Mansbach, Polities, pp. 34-37. 

65. The territorial and membership dimensions of a polity correspond to the 'spatial di
mensions' of 'political movements' suggested by Rokkan and Urwin, i.e. 'territorial space' and 
membership space.' See Economy, Territory, Identity, pp. 8 ff; and S. Rokkan & D.W. Urwin, 
eds., The Politics of Territorial Identity. Studies in European Regionalism (London: Sage, 1982), 
pp. 8-10. The territorial dimension of a polity is also equitable with the understanding of 
'territory' in I. Karlsson, ed., Territoriets gränser (Stockholm: SNS, 1997). 

66. Unfortunately, textbooks usually mention only the ethnic and civic criteria, as if these were 
the only thinkable alternatives. See for instance A.D. Smith, Nations and Nationalism in a Global 

Era (Cambridge: Polity Press, 1995), p. 111. 
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recognized, and thus obtain some autonomous status, sectorially or terri
torially. In practice, pluralist polities are usually consociational democracies, 
federations, or confederations.67 

UNITS OF ANALYSIS, CORE UNITS, AND ACTORS 

I have suggested that each of the patriotic core values of identity, autonomy 
and congruence correspond to three core units: community, government and 
polity. These three types of units are manifestations of the core values. There 
are two advantages to this framework. First, it avoids state-centrism. It does 
not merely consider states or 'nations' as core units, but is generally 
applicable. For instance, as governments, a tribal council of the elders is in 
principle comparable to the government of a sovereign state. Second, although 
it is a very general framework, it has a greater capacity to distinguish between 
main units in organized societies than many alternative ones. For instance, 
Ferguson and Mansbach recently suggested that 'polity' is used as a generally 
applicable concept. They should be praised for seeing the Westphalian state as 
but one polity among many others. Unfortunately, however, they fail to 
distinguish between polity, community and government. Ferguson and 
Mansbach lump together too much under the polity concept, including the 
values of authority and identity. Therefore, they cannot distinguish between 
for example, state and nation or state government and state polity.68 

Core 
Units 

Units of Analysis 

Community (identity) 

Polity (congruence) 

Government (autonomy) 

Nongovernmental 
Organizations 

Individual Actors 

Actors 

FIGURE 1.1 Units of analysis, core units, and actors 

67. On 'consociational democracy' ('consensus democracy'), see A. Lijphart, Democracy in 

Plural Societies: A Comparative Exploration (New Haven: Yale University Press, 1977). Cf. 
Gidlund, Den nya politiska konserten, pp. 94-99; Kellas, The Politics of Nationalism and Ethnicity, 
ch. 9, pp. 135-145. 

68. Cf. Ferguson & Mansbach, Polities, pp. 34-37. 
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The figure merely points out what kind of units I will focus on, without 
saying anything about their hierarchical and territorial relationships. Thus it 
should not be mistaken for an illustration of a single polity which includes a 
government, a congruent community, and a set of organizations and indi
viduals. In practice, these units are seldom perfectly congruent. One single 
polity may include several polities and communities, and itself be wholly or 
partly included in other polities.69 Furthermore, the figure excludes a number 
of other possible units. For instance, the concept of community refers to a 
group that shares a common sense of identity, and thereby excludes all those 
who do not share that particular identity. 

In my approach, governments (whether state or nonstate) are simultaneously 
a type of actor and a 'core unit'; only governments can realize political 
autonomy, and they are responsible for achieving congruence. However, the 
government is seldom the sole player in the field. Nongovernmental 
organizations and individual actors are additional units of analysis. Here they 
are seen as actors, but not as core units. Political actors make demands or take 
actions that individually and directly concern collectivities. In Machiavelli's 
view, there are two types of political actors: those who rule, and those who 
actively try to influence or take over power.70 The primary activity of 
political actors is to create and maintain governments and polities, or try to 
influence such processes. They fight, initiate and influence the course of 
political development. They participate directly in the process of who gets 
what, when and how. They initiate and make new laws, or discard old ones. 
They allocate public money, or try to redirect allocation. They declare and 
implement war and peace, or try to influence such decisions. 

Finally, I maintain that a community is not an actor, though for the sake of 
convenience I will sometimes refer to 'the partitioned group' as an actor. It is 
simply too inconvenient to specify each time that I do not refer to the parti
tioned community itself, but rather to actors claiming to represent or act in the 
interest of a partitioned community. 

Methodology 

THE MACHIAVELLIAN METHOD 

The purpose of this section is to answer two fundamental methodological 
questions: What kind of knowledge is this thesis intended to produce? How can 

69. This is what Ferguson and Mansbach call 'nested polities.' See Polities, pp. 48, 393 ff. 
70. Burnham, The Machiavellians, p. 58. See also Machiavelli, The Prince, ch. 19. 

26 



Introduction 

this kind of knowledge be produced? I have already indicated that I will try to 
draw on Machiavelli's theory-building method. If Machiavelli is such a 
brilliant theorist as many hold him to be, it is worth considering how he goes 
about it, and - following his own advice - imitating his good example. 

In the preface to The Discourses, Machiavelli briefly describes his method: 

[This] commentary on all those books of Titus Livy [...] will comprise what I 
have arrived at by comparing ancient with modern events, and think necessary 

for the better understanding of them, so that those who read what I have to say 

may the more easily draw those practical lessons which one should seek to 

obtain from the study of history.7' 

This quotation is illustrative of two things fundamental to Machiavelli: the 
emphasis on theoretical abstraction, and on putting theory to practical use. Let 
me deal with each in turn. 

Machiavelli is not really interested in what happened at a specific time and 
place, but in what events represent at a higher level of abstraction. He is inter
ested in the forest, not in particular trees. Thus, when trying to understand a 
phenomenon such as partition, it is necessary to avoid seeing every case of 
partition as inherently unique. The important question of theorizing is: What is 
this an instance of? The task is to climb the ladder of abstraction.72 

Importantly, Machiavelli's theoretical interpretations are neither initially 
deduced following formal logical principles, nor finally induced out of vast 
and systematic empirical observation. Instead, Machiavelli's theory is a 
continuous process of invention, elaboration and modification. As in ordinary 
deduction and induction, Machiavelli considers reading and experience to be 
the two sources of knowledge. Yet, in contrast to both deduction and 
induction, Machiavelli does not distinguish between reading and experience as 
sources of theoretical as opposed to empirical knowledge. To Machiavelli, 
reading and experience are equally valid sources of inspiration for theorizing. 
In practice, Machiavelli relies on intuitively generated hypotheses which are 

71. Machiavelli, The Discourses, Preface, p. 99. Cf. Machiavelli, The Prince, ch. 14, p. 56 f. 
72. On Machiavelli's disconcern for historical accuracy and focus on principles and logic of 

political action, see Savigear, 'Niccolò Machiavelli: The Prince and the Discourses' pp. 96-119. 
On the ladder of abstraction, see G. Sartori, 'Concept Misformation in Comparative Politics,' 
American Political Science Review, vol.64 (1970), no. 4, pp. 1033-1053, at pp 1040 ff; J.N. 
Rosenau, Thinking Theory Thoroughly,' in K. Viutti & M. Kauppi, eds., International Relations 
Theory: Realism, Pluralism, Globalism. 2nd edn. (New York: MacMillan, 1993), pp. 23-34. Con
sider also how R. Hugoson puts it in his interpretation of Machiavelli: 'One cannot see what one is 
sitting on.' See his article 'Man ser inte vad man sitter på. Statsvetenskapen och dess studie
objekt,' Politologen (Journal of the Swedish Political Science Association), vol. 25 (1996), no. 1, 
pp. 16-20; cf. de Grazia, Machiavelli in Hell, p. 281 f. 
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adduced on the basis of carefully selected events, found in written documents 
as well as in personal experience. He works like a detective, searching for 
'clues' which, supposing they are true, reveal an underlying pattern. The 
resulting abstractions are not 'proven' conclusions in any strict sense, but sug
gestions as to how one can look upon and interpret a certain phenomenon.73 

This bold and pragmatic view of theory-building is most clearly revealed in 
the Discourses'. 

I know not whether the view I am about to adopt will prove so hard to uphold 
and so full of difficulties that I shall have either shamefully to abandon it or 
laboriously to maintain it; for I propose to defend a position which all writers 

attack, as I have said. But, however that may be, I think, and always shall think 

there can be no harm in defending an opinion by arguments so long as one has 

no intention of appealing either to authority or force.74 

The search for an underlying pattern which links otherwise discrete events 
implies an avoidance of complete relativism. However, one cannot claim to 
have found the 'objective truth' of the matter. In the words of Machiavelli: 

One never finds any issue that is clear cut and not open to question.75 

Thus, the possibility of competing theories has to be accepted. Still, the 
proposed theory can have a general applicability. Whether there actually is an 
underlying order or not, it is fruitful to think of reality in this way. For this 
implies that everything is potentially knowable, that intellectual inquiry can 
reduce some of our uncertainties, and help us cope with an ambiguous and 
complex reality. This brings us to the second aspect - that theory is to be of 
practical use. 

The ultimate purpose of Machiavelli's theorizing is to suggest lessons of 
principle which can guide political action. If one are to act in the first place, 
one needs a theory to act upon. Staring at the enormous complexity of reality, 

73. Machiavelli's methodology has been the concern of a long debate. However, there seems 
to be some consensus on the points just described. See M. Fleischer, The Ways of Machiavelli 
and the Ways of Politics,' History of Political Thought, vol. 16 (1995), no. 3, pp. 330-355; Anglo, 
Machiavelli: A Dissection, pp. 238-269; Crick, 'Introduction,' pp. 47-52; de Grazia, Machiavelli 

in Hell, pp. 279-292; S. Ruffo-Fiore, Niccolò Machiavelli (Boston: Twayne Publishers, 1982). 
pp. 62-64; Ehnmark, Maktens hemligheter, pp. 178 ff. 

74. Machiavelli, The Discourses, 1.58, p. 252. 
75. Ibid., 1.6, p. 121. Cf. Alvesson & Sköldberg, Tolkning och reflektion, p. 167 f; B. Eneroth, 

Hur mäter man vackert? Grundbok i kvalitativ metod (Stockholm: Natur och Kultur, 1984), p. 

48 f. 
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is more likely to lead to paralysis or confusion than action. When truth is 
absent or perfect information is merely a Utopian wish, theory helps to 
distinguish between expedient and impractical actions. For the sake of solving 
a puzzle, the detective uses hunches and clues to decide where to look for more 
clues, and how to pick and choose among the infinite number of details in the 
real world. The army officer uses bits and pieces of intelligence information 
and combines these with general lessons in order to make a plan for how to 
attack or defend against enemy forces. In this study, I hope that the clues I 
come up with clarify how it is possible to redeem a partitioned group.76 

In view of the above description of Machiavelli's method, it is hardly 
surprising that so many have had a hard time putting him into a particular 
methodological category. He is neither a deductivist, systematically testing 
logically deduced hypotheses, nor is he an inductivist, searching for statistical 
representativity in a large number of observable incidents. Rather, for reasons 
already indicated, I would argue that Machiavelli is best described as an 
abductivist. In the theory of science, abduction is seen as one of the three 
fundamental methods originally defined by Aristotle: abduction, deduction and 
induction.77 As far as I know, it has never been suggested before that 
Machiavelli practices an abductive method. Yet when one compares 
Machiavelli's method as described above with the principles of abduction, it is 
difficult to avoid seeing the similarity. Many of those who have tried to 
describe Machiavelli's method have done so quite well, but they have been 
unaware of how well abduction captures what he actually does. The reason for 
calling Machiavelli an abductivist is not only because doing so clarifies his 
methodological home, but also because it reveals how his method can be 
applied in practice. Abduction has been developed by the American philo
sopher Peirce in particular: 

Deduction proves that something must be; Induction shows that something 

actually is operative; Abduction merely suggests that something may beJ% 

There are two cornerstones of abduction, both of which are characteristic of 
Machiavelli's work. First, in contrast to the ultimate purposes of both 

76. On Machiavelli's emphasis on theory of practical use, see The Discourses, Preface, p. 99, 
and The Prince, ch. 14, 56 f, ch. 15, p. 57. Cf. de Grazia, Machiavelli in Hell, pp. 280 f, 284; 
Ehnmark, Maktens hemligheter, pp. 17 ff. 

77. C.S. Peirce, Collected Papers of Charles Sanders Peirce. Vol. 5, Pragmatism and Prag-

maticism, and Vol. 6, Scientific Metaphysics. Ed. by C. Hartshorne & P. Weiss (Cambridge, Mass. 

& London: The Belknap Press of Harvard University Press, 1963), § 144 f, p. 89 f. 
78. Peirce, Collected Papers of Charles Sanders Peirce, § 171, p. 106. Cf. J. Buchler, ed., 

Philosophical Writings of Peirce (New York: Dover Publixations, 1955), p. 151. 
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deduction and induction, abduction is about theoretical discovery rather than 
confirmation. It is intended to suggest a premise which, supposing it is true, 
solves a puzzle. For instance, if you suddenly realize that a letter has 
disappeared from your table, you might suppose that you inadvertently 
knocked it off. This supposition is an abductive inference, and so are all other 
suppositions that offer equally reasonable solutions to the puzzle. For a 
supposition to be valid as an abductive inference, two things are required: (i) it 
must, assuming that it is actually true, make the surprising fact a 'matter of 
course.' In addition, (ii) it must have what Peirce calls a 'pragmatic meaning,' 
that is, it must admit some kind of corroboration79. As Peirce puts it, 
abduction is about provisionally supposing 'refutable conjectures.' To suppose 
that the letter spontaneously combusted makes the letter's disappearance a 
matter of fact, but it is hardly possible to corroborate, and is therefore not a 
valid abductive inference. Yet, the requirement is only that the supposition is 
possible to corroborate, not that it is actually corroborated. If a supposition 
meets the criteria given above, it is an abductive inference, whether it is 
actually true or not. Clearly, abduction involves a certain element of guess
work. It does not put a formalistic strait-jacket on the analyst. Abduction is a 
leap beyond deductive and inductive rules of evidence to reach a precipitated 
conclusion. This is because emphasis is on theoretical fruitfulness rather than 
evidence. This intuitive exercise can be inspired or corroborated by actual 
instances. But since abduction is merely about inventing a theoretical clue, no 
formal testing or statistical representativity is required.80 

79. An interpretation is corroborated whenever an event supports it. Importantly, I view this 
merely as an increase in the reasonableness of the interpretation, not as a verification. Likewise, if 
an interpretation is negated by an event, its reasonableness decreases, but it is not falsified. Yet this 
is not really a problem, because the abductive emphasis is on theoretical discovery rather than 
confirmation. On reasonableness (and the related concept of intersubjectivity), see Alvesson & 
Sköldberg, Tolkning och reflektion, pp. 12, 167-175, 358-360; Eneroth, Hur mäter man vackert?, 

pp. 61, 65; P. Repstad, Närhet och distans: Kvalitativa metoder i samhällsvetenskap (Lund: Stu
dentlitteratur, 1988), p. 64 f. 

80. The example of the dissapeared letter is drawn from M. Kettner, 'Peirce's Notion of 
Abduction and Psychoanalytic Interpretation,' in B.E. Litowitz & P.S. Epstein, eds., Semiotic 

Perspectives on Clinical Theory and Practice (Berlin & New York: Mouton de Gruyter, 1991), 
pp. 163-179, at p. 165. Cf. C.S. Peirce, Pragmatism och kosmologi. Trans. R. Matz (Göteborg: 
Daidalos, 1990), pp. 237, 231-253; Peirce, Collected Papers of Charles Sanders Peirce, § 171, 

p. 106, and § 144 f, p. 89 f; M. Bertilsson & P.V. Christiansen, 'Inledning,' in C.S. Peirce, Prag
matism och kosmologi, pp. 7-36, esp. pp. 31-36; N.R. Hanson, Patterns of Discovery: An inquiry 

into the Conceptual Foundations of Science (Cambridge: Cambridge University Press, 1958), 
pp. 85 ff; Alvesson & Sköldberg, Tolkning och reflektion, pp. 41-52. On criteria of 'con-
firmability,' see also M.B. Miles & A.M. Huberman, Qualitative Data Analysis. 2nd edn. 
(Thousand Oaks & London: Sage, 1994), p. 278. 
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Second, apart from aiming at improving academic knowledge, abduction is 
often about solving real world puzzles. Like Machiavelli, advocates of 
abduction often stress the utility of theorizing in practical life. Abduction is 
explicitly employed in fields as divergent as medical diagnosis, technical 
trouble-shooting, and solving crime puzzles. It has also been explicitly 
practised in interpretation of poetry, psychoanalysis, organization analysis, and 
in political science.81 

A FRAMEWORK OF ABDUCTION 

In order to clarify how Machiavelli's abductive notions will be utilised in 
practice, I have developed a framework of abduction. The framework consists 
of two dimensions: contexts of inspiration and corroboration, and level of 
abstraction (see Table 1.1). The first dimension clarifies from where the 
knowledge is taken. For my purposes, it is fruitful to distinguish between arm
chair contexts, case contexts and comparative contexts. These roughly 
correspond to Machiavelli's two sources of knowledge: reading (armchair 
contexts) and experience (case and comparative contexts). The second dimen
sion is about what kind of knowledge is produced, that is, the level of 
theoretical abstraction.82 For the sake of parsimony, only three levels of 
abstraction will be used: the idiosyncratic level (valid for a single instance), the 
middle range level (valid for all instances of a phenomenon), and the general 
level (valid for phenomena other than that being studied). 

TABLE 1.1 A framework of abduction 

Context of Inspiration Level of Abstraction 

and Corroboration General Middle-Range Idiosyncratic 

Armchair Ch. 1 • • 

Ch. 2 • • 

Case Ch. 3 • • 

Ch. 4 • • 

Comparative Ch. 5 • • 

81. Bertilsson & Christiansen, 'Inledning,' pp. 33 f; Alvesson & Sköldberg, Tolkning och 
reflektion; pp. 42-50; Kettner, 'Peirce's Notion of Abduction and Psychoanalytic Interpretation,' 
passim. The Swedish political scientist Möller has made a praiseworthy attempt to apply the 
method. Unfortunately, however, Möller has misunderstood abduction as a mixture of deduction 
and induction. See T. Möller, Brukare och klienter i välfärdsstaten. Om missnöje och påverkans

möjligheter inom barn- och äldreomsorg (Stockholm: Publica, 1996). p. 54 f. On the utilization 
and action orientation of research, see Miles & Huberman, Qualitative Data Analysis, p. 280. 

82. Cf. Sartori, 'Concept Misformation in Comparative Politics,' pp. 1040 ff. 
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It is noteworthy that the framework does not exclude idiosyncratic examples in 
the armchair contexts, or general abstractions in the case studies. The table is 
only a heuristic device, showing the main levels of abstraction in each chapter. 

Like Machiavelli, I use reading and experience both for inspiring and for 
corroborating my interpretations. The difference is that I make a more 
systematic distinction between armchair, case, and comparative contexts. 
Nonetheless, in contrast to the common practice in deductive or inductive 
studies, I do not treat the armchair analysis as the 'theoretical' part of the pro
ject, and the case studies and comparative analysis as the 'empirical' one. All 
contexts are used for answering the same research questions.83 That is, 
chapters two through five systematically deal with territorial settings, the 
historical process, contemporary state contexts, perceptions of partition, home
land mythology, strategies employed, and outcomes. Moreover, by drawing on 
three different types of contexts, the reasonableness of my interpretations is 
strengthened. This is actually a kind of 'triangulation,' that is, a method of 
supporting an interpretation or finding by showing that different kinds of 
sources or data collection techniques support it.84 

Drawing on armchair sources means working with the available research 
literature on the research subject. This type of literature consists of existing 
theories, and synthesized observations from various times and places. An arm
chair context comprises the bulk of knowledge that has been acquired through
out history in that particular discourse. In addition, an armchair context is 
relatively easy to use in elaborating middle-range and general abstractions. In 
a case study, the details and the proximity to reality obviously make idiosyn
cratic interpretations more accessible, but this might also make it more 
difficult to move up the ladder of abstraction. Yet this is not to say that the 
abstractions an armchair context inspires are more fruitful or insightful than 
those drawn from a case study. Fundamental changes in the real world may 
warrant new abstractions that an armchair context cannot inspire, because it is 
based on general continuities and historical circumstances. Furthermore, 
everything in an armchair literature is not directly applicable, because it might 
be based on misleading assumptions. This indicates the strength and necessity 
of case studies and comparative analyses. I rely on all three types of contexts, 
in order to take advantage of their strengths and compensate for their weak
nesses. 

83. This is an important reason why the framework is called abductive. The other reasons have 
already been indicated, that is, the emphasis on theoretical discovery rather than confirmation, and 
the emphasis on putting theory to practical use. 

84. On triangulation, see Miles & Huberman, Qualitative Data Analysis, p. 266 f; Repstad, 
Närhet och distans, p. 15 f. 
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The bulk of the research task involves analyzing the cases studies. However, 
I will also bring together and elaborate the results of the case studies in a 
systematic comparative analysis. Collier identifies three goals of comparison. 
The first is an examination of covariation for the purpose of causal analysis. 
This is not my goal. Rather, my comparison serves the other two purposes. 
Instead of testing the interpretations suggested in the case studies, the compar
ison is a 'parallel demonstration' of them. In addition, it provides a 'contrast of 
contexts' which illuminates 'how parallel processes of change are played out in 
different ways within each context.' These two latter ways of doing com
parative analysis are particularly important in the development of theory.85 

SOURCES 

What remains to be discussed are sources and techniques used to analyze them. 
The following types of sources have been used: 

- Personal interviews 

- Political programmes 

- Official government publications 

- Newspapers 

- Research literature 

The interviews were carried out during a series of shorter trips to Sâpmi 
(between March 1995 and June 1996), and one three-week visit to Euskal 
Herria (in June 1995). Besides interviews, the field work resulted in bags of 
political programmes. A total of 48 personal interviews have been carried out 
for this study, mainly with Sami and Basque political activists. In transcribed 
form, these amount to a total of approximately 300 pages of text. Since several 
interviewees demand anonymity, all interviews were given on a non-
attributable basis. All but four were tape-recorded.86 

The interviews have primarily been used to determine out how the predica
ment of partition is perceived, and what the main strategic goals and actions 
are. The value and reliability of interviews are greatest when explicitly used as 
primary subjective sources. No one has better knowledge of the feelings and 
perceptions of a person than that person him/herself. This is very important in 

85. Cf. Collier, 'The Comparative Method,' p. 108. 
86. Two interviews were not recorded because they were made on an early stage, and mainly 

served as initial tests of the interview technique (101 and 201). One was not recorded because of a 
malfunctioning tape-recorder (311). Yet another one was not recorded because of the inter
viewee's refusal (309). 
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this inquiry, because, contrary to the common practice of treating them as 
objects of state policies, I view the Sami and Basques as political subjects. 
Moreover, unlike documents, an interviewee responds directly to your 
questions, not someone else's. Also, unlike rigid questionnaires, an interview 
allows flexibility. Questions can be adapted in light of the interviewee's 
experience and situation. Follow-up questions can be asked. Questions which 
are misunderstood can be rephrased. However, interviews tend to be less 
reliable if used as secondary sources, for instance when an interviewee is asked 
about the contents of a document or the details of an event. As far as possible, 
I have tried to minimize this type of questioning.87 

The interviews have been semistandardized, which means that some ques
tions (on perceptions of partition, strategic goals and actions) were asked of all 
interviewees, but also that the majority of questions were adapted to each 
individual (depending on his or her expertise). In addition, the interviews were 
unstructured, which implies open answers, flexibility with regard to order in 
which questions are asked and follow-up questions posed, and the possibility 
that an answer given to one question could contain answers to other questions. 
The advantage of this method is that the material is more 'alive' because the 
actors speak out. They are not reduced to units in a population as they are in 
quantitative inquiries. The method is appropriate since the questions are about 
how and what the interviewees think about partition, rather than why or how 
many. The method means that empathy is essential, that is, it is important to 
try to understand the interviewees' motives, feelings, and ways of thinking and 
acting. Empathy is not the same as sympathy. It is not necessary to be in 
sympathy with a person's ideas and actions in order to understand them. The 
disadvantages of the method is that it makes statistical analysis impracticable, 
the risk of asking leading questions increases, and the interviewee might give 
irrelevant answers. However, since I take an interest in the interviewees as 
political actors, and want to give a living picture of them instead of a statistical 
profile, I think that I have chosen the proper method.88 

In selecting interviewees, I have been forced to apply simple criteria, and to 
be pragmatic. The main objective has been to maximize the variety of possible 
answers. Since partition is the focal point of the study, state citizenship has 
been the most important criteria of selection. Sami from all four partitioning 
states (Norway, Sweden, Finland and Russia) have been interviewed, as have 
Basques from both Spain and France. The second criterion, political organ

87. Cf. S.B. Merriam, Fallstudien som forskningsmetod (Lund: Studentlitteratur, 1994), pp. 86-
100; J. Trost, Kvalitativa intervjuer (Lund: Studentlitteratur, 1993), pp. 13-20, 25-28, 58 f. 

88. Trost, Kvalitativa intervjuer, pp. 15-20, 66-68; Repstad, Närhet och distans, pp. 45 f, 52; 
Miles & Huberman, Qualitative Data Analysis, p. 265 f. 
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ization, follows from my patriotic perspective and focus on political strategy. I 
have tried to cover as many political organizations as possible, at least on the 
transborder and statewide levels. Unfortunately, this has not been fully pos
sible. Some organizations were easier to reach than others, for instance the 
Norwegian Sami organization NSR and the Basque nationalist party PNV. 
Interviewees come disproportionately from such organizations. On the other 
hand, all of the major political organizations (measured in terms of electoral 
support and government position) are represented in the interview material. It 
has been impossible to select specific individuals on any other basis than that 
they are official representatives of a particular organization. Who I spoke with 
was determined by entirely pragmatic considerations like schedules, both mine 
and those of people in the organizations. Sometimes an interview was cancelled 
for practical reasons, or the interviewee was replaced by a stand-in. As it 
turned out, however, official spokesmen and party leaders are frequently 
represented. This is desirable for two reasons: (i) their position implies that 
they tend to be oriented toward general perceptions, and strategic goals and 
actions, rather than the details of a specific policy sector or decision; (ii) they 
are usually representative of the official view of their particular organization. 
That they actually are representative of the official view can be checked by 
comparing with what they say with official material from the organization. 

Written texts provide the bulk of material in this study. Political 
programmes and statements are primary sources which have mainly been used 
to complement the interview data on perceptions, strategic goals and actions. 
Other written sources are reports of public commissions of inquiry, treaties 
and the text of laws. These have played important roles for example in the 
sections on state contexts. Furthermore, it is necessary to know what other 
researchers have already found out about the cases. Typically, most case 
studies are repetitive and complementary rather than contradictory. As I have 
not had the opportunity to do more extensive interviewing or analyze in great 
detail primary documents, I rely on secondary case studies as the most 
significant single type of source. Newspaper articles have been used in the 
traditional way, that is, as secondary sources about specific events, including 
elections, demonstrations, armed attacks, political decisions, and speeches.89 

Turning to the material available for each case, a few major differences 
between them can be noted. The reliance on secondary case studies is greater 
in the Basque case than in the Sami case. The reason is simple: the Basques 
have been subjected to much more social science research than have the Sami. 

89. Cf. Merriam, Fallstudien som forskningsmetod, pp. 117-130; Repstad, Närhet och distans, 

pp. 60-62. On criticism of sources, see Alvesson & Sköldberg, Tolkning och reflektion, pp. 123-

130. 

35 



Introduction 

Interviews and primary documents have played a more significant role in the 
Sami analysis than in the Basque case. Of the 48 interviews, 27 were conducted 
with Sami actors and 10 with non-Sami administrators, as compared to the 11 
interviews with Basques. 

There is yet another problem in the Sami case. In contrast to the Basques, 
politics is almost absent in Sami studies. The bulk of the literature is 'folk-
loristic handbooks' that describe handicrafts, clothing, food, reindeer herding, 
fishing, hunting, language and religion. This gives the impression that the Sami 
are merely 'culture' in a rather narrow sense which has nothing to do with 
politics and power. It is high time for political science to take an interest in 
Sami studies. To my knowledge, there is only one doctoral dissertation in 
political science on the Sami. This is Sillanpää's Political and Administrative 
Responses to Sami Self-Determination from 1994.90 In 1970, a licentiate 
dissertation in political science on the Swedish Sami, Staten och samerna 1886-
1928, was written by Sanimeli.91 Other noteworthy studies on Sami politics 
have been done by Aarseth, Nickul, Korpijakko, Kvist, Sjölin, Svensson, and 
Uppman.92 This work4s useful for bringing the political dimension into Sami 
studies, yet it mainly focuses on the politics of states toward the Sami. What is 
lacking is an understanding of the politics of the Sami. 

In both the Sami and the Basque case, there are significant differences with 
regard to the availability of material covering different segments of the parti

90. L. Sillanpää, Political and Administrative Responses to Sami Self-Determination (Phd. diss., 
Helsinki: Societas Scientiarium Fennica, 1994). See also N. Eklund's review in Arctic, vol. 49 
(June 1996), no. 2, pp. 201-204. 

91. K-E. Sammeli, Staten och samerna 1886-1928 (Licentiate's diss., Umeå: Statsvetenskap

liga institutionen, Umeå universitet, 1970). 
92. B. Aarseth, ed., Grenser i Sameland (Oslo: Norsk Folkemuseum, 1989); K. Nickul, The 

Lappish Nation: Citizens of Four Countries (Bloomington: University of Indiana, 1977); R. Kvist, 
ed., Readings in Saami History, Culture and Language. Vols. 2-3 (Umeå: Center for Arctic 
Cultural Research, Umeå University, 1991 and 1992); K. Korpijaakko-Labba, Om samernas rätts

liga ställning i Sverige-Finland (Phd. diss., Helsingfors: Juristförbundets förlag, 1994); R. Sjölin, 
Samer och samefrågor i svensk politik (Göteborg: Statsvetenskapliga institutionen, Göteborgs uni
versitet, 1981); T.G. Svensson, Samernas politiska organisering (Phd. diss., Stockholm: Stock
holms Universitet, 1973); B. Uppman, Samhället och samerna 1870-1925 (Phd. diss., Umeå: 
Department of History, Umeå University, 1978). 
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tioned community. Very little has been written about the Russian Sami.93 

Therefore, the four Russian Sami I have interviewed are relatively important 
sources. Likewise, I have found only one book which focuses on the Northern 
(French) Basques. This is Jacob's (1994) Hills of Conflict: Basque Nationalism 
in France. It is very rich in interesting details, but atheoretical and analytically 
uncritical. It is therefore best used as a secondary source.94 

93. A. Larsson-Kalvemo, 'Fighting for Survival' Överlev elsestrategier i nya omständigheter 
bland samerna på Kolahalvön (Troms0: ISV/Seksjon for Samiske Studier/Socialantropologi, Uni
versitetet i Troms0, 1995); L. Vatonena, 'Samerna i Ryssland idag,' in T. Brantenberg et al, eds., 

Becoming Visible. Indigenous Politics and S elf-Government (Troms0: The University of Troms0, 
Centre for Sami Studies, 1995), pp. 197-200; H. Beach, 'Reindeer Herding on the Kola Peninsula 
- Report of a Visit with Saami Herders of Sovkhoz Tundra,' in R. Kvist, ed., Readings in Saami 
History, Culture and Language 111 (Umeå: Center for Arctic Cultural Studies, Umeå University, 
1992), pp. 113-141; A. Kiseljov & T. Kiseljova, Samerna i Sovjetunionen. Trans. E. pålsson 
(Lund: Geografiska institutionen, Lunds universitet, 1981). 

94. J.E. Jacob, Hills of Conflict: Basque Nationalism in France (Reno: University of Nevada 
Press, 1994). Cf. T.D. Lancaster, 'Comparative Nationalism: The Basques in Spain and France,' 
European Journal of Political Research, vol. 15 (1987), pp. 561-590. On the Southern (Spanish) 
Basques, see J. Linz, Conflicto en Euskadi (Madrid: Espasa Calpe, 1986); M. Heiberg, The Making 
of the Basque Nation (Cambridge: Cambridge University Press, 1989); J.P. Fusi, El Pais Vasco: 

Pluralismo y nacionalidad. 2nd edn. (Madrid: Alianza Editorial, 1990); R.P. Clarke, Negotiating 

with ETA: Obstacles to Peace in the Basque Country, 1975-1980 (Reno, Las Vegas: University of 
Nevada Press, 1990); R.P. Clark, The Basque Insurgents: ETA 1952-1980 (Madison: The 
University of Wisconsin Press, 1984); J. Sullivan, ETA and Basque Nationalism. The Fight for 

Euskadi 1890-1986 (London & New York: Routledge, 1988). 
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2 
Partition and Redemption: An Armchair 

Analysis 

[U]tilitarian-prudential considerations impact on even the most intense ethno-

fraternal sentiments and [...] the enthusiasm for 'redemption' of all but the most 

fervid ethnosecessionists is affected by cost/benefit expectations. 
- J. Rothschild1 

This chapter serves two purposes. On the one hand, it provides a number of 
'sensitizing concepts'2 which facilitate categorization of historical processes, 
state polity contexts, and actors' strategic goals and actions. On the other hand, 
I offer a few initial interpretations on the implications of and remedies for 
partition. The chapter opens with a discussion of some structural aspects, that 
is, the territorial setting, partition as a historical process, and the contexts of 
partitioning state polities. This is followed by an actor-oriented inquiry about 
perceptions, strategic goals and actions. Finally, the likely outcomes of 
strategies applied under various circumstances are discussed. 

The Territorial Setting 

The existence and location of a border is the very reason why some groups are 
partitioned. However, it is not very common to think systematically about the 
ways in which communities can be territorially split. The particular type of 

1. Ethnopolitics: A Conceptual Framework (New York: Columbia University Press, 1984), 
p. 182. 

2. These are not definitive deductive concepts or statistical indicators, but rather 'soft,' dy
namic and abductively generated concepts that are intended to help the researcher become more 
sensitive to differences, subtleties and ambiguities in the real world. Cf. W.C. van der Hoonard, 
Working with Sensitizing Concepts: Analytical Field Research (London: Sage, 1997); T. Möller, 
Brukare och klienter i välfärdsstaten. Om missnöje och påverkansmöjligheter inom barn- och 
äldreomsorg (Stockholm: Publica, 1996), pp. 52-55; M. Alvesson & K. Sköldberg, Tolkning och 

reflektion. Vetenskapsfilosofi och kvalitativ metod (Lund: Studentlitteratur, 1994), p. 67. 
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partition we are concerned with, is mentioned in the literature as 'nations split 
up among several states, but not dominant in any, such as the Kurds and the 
Palestinians.'3 However, in contrast to partitioned groups in control of one or 
more state governments, this type of group is only briefly mentioned, and 
seldom subjected to systematic analysis.4 

In a systematic analysis of partition the following questions are essential: 
How many segments is the group divided into? What is the relative size of each 
of these segments in terms of population and territory? Is the community a 
minority both within each state, and within the respective settlement areas?5 Is 
the community divided into a major segment and a rump segment, or are the 
segments similar in size? Do the interstate borders follow or cut across 
internal boundaries (between subcommunities, provinces, dialects, religions)? 
The greater the number of segments, the smaller they are, and the more the 
community is also partitioned on lower subethnic levels, the greater the 
predicament. 

Another important question concerns the territorial relationship between the 
imagined homeland, the settlement patterns, and the polities controlled by the 
group. Most partitioned groups lack a single unifying polity. The polities that 
they are in control of usually have a limited territory, covering only parts of 
the homeland and settlement areas.6 In this quite common case, the 
'unredeemed' parts might either be defined by 'historical' homeland borders, 
or by actual settlement patterns. A variant of this is when claims are made on a 
territory which extends beyond that actually inhabited by the ethnic group. 
This situation has been called the 'Ulster syndrome,' with reference to the Irish 

3. B. Buzan, Peoples, States and Fear: An Agenda for International Security Studies in the 

Post-Cold War Era. 2nd edn. (New York & London: Harvester Wheatshef, 1991), p. 74. See also 
F.L. Shiels, ed., Ethnic Separatism and World Politics (Lanham, New Ork & London: University 
Press of America, 1984), pp. 6, 8 f; I.D. Duchacek, The Territorial Dimension of Politics: Within, 

Among and Across Nations (Boulder & London: Westview Press, 1986), p. 9 f; R. Johansson, R. 
Rönnquist & S. Tägil, Territori al staten i kris?,' in S. Tägil, ed., Europa - historiens återkomst 

(Hedemora: Gidlunds, 1992), p. 21. 
4. An exception is the concept of 'interface peripheries.' However, for three reasons, the con

cept is difficult to apply in my approach: the assumption that the 'interface periphery' 'belongs' 
to one state, the emphasis on the geographical area rather than the political or cultural unit, and 
the inclusion of a centre-periphery perspective. See S. Rokkan & D.W. Urwin, Economy, 
Territory, Identity: Politics of West European Peripheries (London: Sage, 1983), pp. 101-107, 
129 ff; F.H. Aarebrot, 'On the Structural Basis of Regional Mobilization in Europe,' in B. de 
Marchi & A.M. Boileau, eds., Boundaries and Minorities in Western Europe (Milano: Angeli 
Editore, 1982), pp. 33-92, at p. 43. 

5. M. Weiner, 'The Macedonian Syndrome: An Historical Model of International Relations 
and Political Development,' World Politics, vol. 24 (1971), no. 4, pp. 665-683, at p. 669. 

6. There is of course the possibility that a polity expands beyond the territorial limits of its 
'own' community, as is the case for colonial empires. But this falls out of my analytical focus. 
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nationalist claim on all of Ireland, including the Ulster area in which 
Protestants are in a majority. Another possibility is when territorial claims are 
more extensive than the 'historic' homeland, because they include all areas 
inhabited by members of the ethnic group. Hungarian, German and Italian 
minorities outside their respective homelands are notable examples which have 
historically spurred irredentist claims.7 

The Historical Process 

Partition can be seen as a process rather than a static phenomenon. While 
every instance of partition has its own history, they all share a few funda
mental similarities. Partition is about the establishment and enforcement of 
borders separating state polities. This is a process which includes two major 
types of phases: First, a genesis phase in which the separate territories are 
created and the border marked out. Second, possible revision phases in which 
the location of the border is changed.8 For a partitioned group, a border 
revision either changes the apportionment between the states or results in 
complete inclusion in one state. The exceptional case is when a partitioned 
group gets a state of its own. 

The genesis and revision phases concern only the location of interstate 
borders. However, following the historian Tägil, a historical analysis should 
not focus exclusively on the location, but also on the significance of 
partitioning borders.9 During the consolidation of the Westphalian system of 
sovereign states from the 17th to the early 20th century, the location as well as 
significance of interstate borders changed often, mostly due to war. As a 
result, some ethnoterritorial groups occasionally found themselves confined 
within one single state polity, while at other times they were partitioned 
between two or more states. Since the end of the Second World War, however, 

7. J. Coakley, 'National Territories and Cultural Frontiers: Conflicts of Principle in the Forma
tion of States in Western Europe,' West European Politics (Special Issue on Frontier Regions), 
vol. 5 (1982), no. 4, pp. 34-49, at pp. 43-46. Cf. Weiner, 'The Macedonian Syndrome,' p. 669. 
For additional examples, see N. Chazan, ed., Irredentism and International Politics (Boulder & 
London: Lynne Rienner & Adamantine Press, 1991), passim. 

8. S. Tägil, ed., Studying Boundary Conflicts: A Theoretical Framework (Lund: Esselte 
Studium, 1977), p. 14; J.R.V. Prescott, Political Frontiers and Boundaries (London: Unwin 
Hyman, 1987), ch. 3, pp. 58-92; M. Anderson, Frontiers. Territory and State Formation in the 

Modern World (London: Polity Press, 1996), p. 2 f; Coakley, 'National Territories and Cultural 

Frontiers,' at p. 35; A.I. Asiwaju, ed., Partitioned Africans: Ethnic Relations across Africa's Inter
national Boundaries 1884-1984 (Lagos: University of Lagos Press, 1985), p. 2. 

9. Tägil, Studying Boundary Conflicts, pp. 68-90, 107, 167. 
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very few interstate borders have been altered. Today, the significance of 
borders seem to be easier to change than their location. Therefore, a common 
distinction is that between a border as 'barrier' and 'junction.'10 

Unfortunately, there has not been any attempt to theorize or generalize 
about various types of processes of partition. The literature makes no 
systematic distinctions between, for example, relatively static and dynamic 
processes of partition, nor does it clarify how different processes affect the 
opportunities for redemption. To elaborate the process and phases of partition 
is an important and unresolved theoretical task. Nonetheless, it seems safe to 
conclude that instances of partition preceding the Westphalian era were, in 
general, less threatening than the subsequent establishment of distinct borders 
separating sovereign states. The Westphalian principle of sovereignty was, 
historically, the most devastating threat to ethnoterritorial groups split between 
state polities. The Iron Curtain, the militarized border between the two Koreas 
and the Fascist curtain between Franco's Spain and democratic Europe are 
modern historical examples of the barrier-function which interstate borders 
sometimes play.11 

In the pre-Westphalian world, state sovereignty and the associated domestic-
international divide were neither established political ideas nor reflections of 
reality. At this time, polities overlapped, autonomies were incomplete, and 
loyalties were divided. Consequently, I suggest it was possible for partitioned 
groups to retain at least some of their congruence, identity, and autonomy 
despite the fact that they were split between separate, overarching polities. In 
the contemporary world there are signs of a revival of increasingly porous 
borders around formally sovereign states. There is also a new pattern of nested 
polities, many of which cut across interstate borders. This includes not only 
supranational projects like the EU and NAFTA, transnational corporations, 
global media, and infrastructural transborder projects, but also ethnoterritorial 
groups who are increasingly taking advantage of the new opportunities in an 
internationalized world.12 As Anderson puts it: 'The intensity of collaboration 

10. M. Anderson, 'The Political Problems of Frontier Regions,' West European Politics 

(Special Issue on Frontier Regions), vol.5 (1982), no. 4, pp. 1-17, at p. 2; Anderson, Frontiers, 
p. 2 f; A. Osthol, Politisk integration och gränsöverskridande regionbildning i Europa (Phd. diss., 
Umeå: Department of Political Science, Umeå University, 1996). 

11. Cf. Anderson, Frontiers, pp. 5 f, 18 ff. 
12. For an overview and discussion of pre-Westphalian polities, see Y.H. Ferguson & R.W. 

Mansbach, Polities: Authority, Identities, and Change (Columbia: University of South California 
Press, 1996), passim. On the contemporary development, see Anderson, Frontiers, pp. 120-125; 
J.F. Stack, ed., Ethnic Identities in a Transnational World (Westport: Greenwood Press, 1981), 
pp. 29 ff, 36 f, 197-199, 204; Duchacek, The Territorial Dimension of politics. 
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across international boundaries is at a level which would certainly have been 
thought to be treasonable as recently as the 1950s.'13 

Thus, in the absence of generalized lessons from a range of examples of 
partition processes, I can at this stage only suggest a rather simple and 
approximate macro-historical supposition. That is, in general, before the 
Westphalian era, partition was less absolute and therefore less threatening than 
during the period the Westphalian system was consolidated. In addition a new, 
more porous and complex pattern of nested polities is partially emerging in the 
contemporary world. Despite this, however, interstate borders continue to 
mark the limits of most political, administrative, and judicial systems. Partition 
between states is still a predicament. The difference is that interstate borders 
seem to be less watertight than they may have been during the last two 
centuries. 

State Polity as Context 

In order to fully understand the predicament for a partitioned group, one must 
know the political, legal and cultural context in each state. In the following, an 
analytical distinction is made between the type of political system a state polity 
has, degree of repression or accommodation, and between different types of 
state identity policies. This makes possible, for example, an analysis of 
repression in democratic states and accommodation in autocratic states. 

DEMOCRACY, AUTOCRACY, AND TRANSITORY SYSTEMS 

I treat the political systems of states as either democratic, autocratic, or 
transitory. This simple typology roughly corresponds to Machiavelli's 
distinction between liberty, princely rule, and license (i.e. anarchy).14 For 
analytical purposes, democracy, autocracy and transitory systems are seen as 
simple categories rather than as operationalized variables. The focus is not on 
democracy or autocracy per se, but on the relationship between such contexts 
and partitioned groups. I have no intention of engaging in a discussion of what 
democracy, autocracy and transitory systems are, can or should be in a deeper 

13. Anderson, 'The Political Problems of Frontier Regions,' p. 3. 
14. N. Machiavelli, The Prince. In Machiavelli: The Chief Works and Others. Vol. 1. Trans. A. 

Gilbert (Durham: Duke University Press, [1513] 1965), ch. 9, p. 39. In The Discourses 
Machiavelli provides a richer, but for my purposes less applicable typology which consists of 
principality, tyranny, aristocracy, oligarchy, democracy and anarchy. See The Discourses. Trans. 
L.J. Walker (London: Penguin, [1517-1518] 1970), II.2, p. 106. 
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sense. Instead, I subscribe to a conventional, mainstream understanding of 
these concepts. Consequently, the case studies will not elaborate to what degree 
a state is democratic, autocratic or transitory. They will only specify what cat
egory a particular state belongs to, and then go on to analyze the implications 
of this for the partitioned group. 

Although far from exhaustive, a few indicators suffice for this simple 
classification. These are all elements of mainstream definitions. Democracies 
are, among other things, characterized by constitutionalized political and civil 
rights for all individual citizens. These rights include freedom of speech and 
the right to participate in general elections. Moreover, democratic states have 
effective constitutional limitations on the power of the executive. Multiple 
political parties compete for office and power is transferred by constitutionally 
prescribed means. Autocracies are characterized by a concentration of most or 
all political power in the executive (or a single party). Political parties are 
strictly regulated or banned though citizens may be encouraged to support an 
official party. Civil rights are sharply restricted, as is political participation. 
Furthermore, political power is usually transferred and distributed among 
members of a tiny political elite. Transitory states are weakly institutionalized 
political systems in a transition toward either democracy or autocracy. 
Political power is typically transferred through military coups or popular 
uprisings. In addition, there is often broad, disruptive political participation 
through sector groups and numerous transient political parties and move
ments.15 

In general, democratic states are more inclined to accommodate particular
istic demands than are autocracies. Pluralism of ideas is the essence of 
democracy, while monopoly of ideology is the foundation of autocracy. 
Therefore, democracy facilitates mobilization and expression of political de
mands. The implications of transitory systems, on the other hand, are much 
more contingent and therefore difficult to generalize about. They might offer 
a 'window of opportunity' for a group with good fortune and a leadership with 
political skill. Nonetheless, in such turbulent and transient systems, seeking and 

15. The indicators are all drawn from T.R. Gurr & B. Harff, Ethnic Conflict in World Politics 
(Boulder: Westview Press, 1994), p. 89 f. However, I have integrated their 'socialist' type into the 
'autocratic' category. The difference is that socialist states specifically have a single party system, 
while autocracies have concentrated most or all power in the executive, which need not be asso
ciated with a political party. This means that socialist states are really only one type of autocratic 
system, with limited civil rights, and power struggles concentrated to a tiny elite. Furthermore, I 
have exchanged their term 'populist system' with 'transitory system,' which I think is more to the 
point. The notion of 'political stability' can be used for an elaboration of the 'transitory' system. 
See J-E. Lane & S.O. Ersson, Politics and Society in Western Europe. 3rd edn. (London: Sage, 
1994), ch. 9, pp. 294-324. 
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holding office is generally a risky business and unpredictable even in the short 
run. One reason why democracies tend to offer more opportunities is that they 
are more open and vulnerable to internal and external scrutiny and criticism. 

Apart from the universal value in favour of open, democratic governments that 

are sensitive to minority interests, the modern state is caught up in a compre

hensive network of rapid journalistic systems which tend to sensationalize 

conflicts. The modern state with its democratic, egalitarian, and multi-ethnic 

motifs exists in an international system that already articulates and amplifies 

domestic strife.16 

Thus, ceteris paribus, a democratic system provides better opportunities for 
coping with partition than any other type of system. However, this is not to say 
that democracies will always meet the demands of partitioned groups and other 
minorities. Free speech and a lively public debate do not necessarily lead to 
tangible results for the subordinated group. For instance, despite differences in 
overt coercion, aboriginal tribes in democratic Australia share an experience 
of subjugation with aboriginal tribes in autocratic Indonesia. 

The key to understanding this is the principle that guides the distribution of 
power. In a democracy, it has two dimensions. The first is whether the system 
is based on a simple majoritarian rule, or whether the minority have any guar
anteed share in decision-making at the top level. A simple majoritarian 
democracy is comparable to the concentration of power in the hands of a 
narrow ruling elite in an autocracy. It is almost impossible for the minority to 
get into office in either type of system.17 The second dimension is whether the 
state polity has a unitary or federal system.18 This dimension is also applicable 
to autocracies and transitory states. If it is a democracy, the worst case for the 
partitioned group is when the state is both highly centralized and based on 

16. K.M. de Silva & R.J. May, eds., internationalization of Ethnic Conflict (London: Pinter 
Publishers, 1991), p. 14 f. 

17. These and similar problems of democracy have to some extent been discussed by other 
writers. See for instance A. Lijphart, Democracy in Plural Societies: A Comparative Exploration 
(New Haven: Yale University Press, 1977). 

18. Federal systems typically have a written constitution which guarantees a division of powers 
between the constituent units and the federal level; noncentralization is a basic principle (i.e. 
decision-making powers can only be transferred from a lower to a higher level if both levels agree 
on this); and they usually have a constitutional court whose primary task is to settle power con
flicts between the federal level and the constituent units. In addition, federal systems usually have 
a second parliamentary chamber at the central level, in which the constituent units are represented. 
Unitary systems are basically the opposite of federations. Cf. D.J. Elazar, 'Federalism,' in D.L. 
Sills, ed., International Encyclopedia of the Social Sciences, vol.5 (New York: The Macmillan 
Company & The Free Press, 1968), pp. 353-367. 
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majoritarian rule. In such a situation, an autocratic federal system might be 
preferable, provided that the government is not overtly repressive towards the 
minority. One example is Yugoslavia in the 1970s, when the autocratic state 
underwent a process of federalization.19 

GENERAL STATE POLICY: ACCOMMODATION AND REPRESSION 

How can the degree of accommodation or repression be evaluated? It must be 
stressed that in contrast to type of political system, degree of accommodation 
or repression is about state norms and behaviour which explicitly concern a 
particular partitioned group. Following Esman, there are two dimensions to 
this: 

(a) the rules and practices that enable or limit the ability of [the] ethnic 
movement and its component organizations to mobilize, to propagandize, and to 
assert claims for access, participation, redress, or benefits; and (b) the propensity 
of the political establishment to consider such claims as legitimate and subject to 
possible accommodation.20 

The analyst must therefore examine the content of laws, regulations, and 
public policies which directly concern the partitioned group under study. 
Several indicators can be suggested: constitutionally constrained or guaranteed 
group rights, existence or absence of group veto powers in state law- and 
policy-making, ethnic or regional political institutions delegitimized or 
sanctioned by the state, scope and range of powers withdrawn from or trans
ferred to ethnic political institutions; financial resources withdrawn from or 
transferred to ethnic or regional political institutions. Moreover, a number of 
indicators associated with participation can be suggested: public policies that 
facilitate or limit the group's participation in politics and access to political 
office (public support for or barriers to ethnic media and political organ
izations, exclusion from or invitation to participate in public inquires and 
policy-making), the degree of political participation in politics compared with 
other groups' participation, the relative number of group members in elective 
offices, civil service, or higher-ranking police and military positions. Finally, 
at the repressive side of the continuum, coercion by state authorities is a telling 
criterion. Examples of indicators include: number of arrests of group mem

19. C.U. Schierup, The Post-Communist Enigma: Ethnic Mobilization in Yugoslavia,' New 
Community, vol. 18 (1991), no. 1, pp. 115-131. 

20. M.J. Esman, Ethnic Politics (Ithaca & London: Cornell University Press, 1994), p. 31 f. 
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bers, forcible relocation of group members, censorship, torture, executions, 
massacres, and genocide.21 

Thus it is possible to discern the degree of accommodation or repression, 
though it is necessary to emphasize that this can only be a tentative and relative 
judgement. Accommodation and repression should be treated as opposite ends 
on a continuum rather than as a dichotomy. The classification should be fairly 
broad and simple, for example 'high,' 'low' or 'indeterminate' accom
modation/repression. The more constitutional rights, group political powers, 
and public support a partitioned segment has, the more accommodative the 
state can be said to be. The more the state government resorts to violence 
against the ethnic group and acts to limit or outlaw its cultural and political 
activities, the more repressive the state. 

The result of the analysis largely depend on the criteria employed by the 
analyst, and these are unavoidably analytically biased and limited. It must be 
emphasized that the evaluation of repression-accommodation is done in a 
patriotic perspective which is applied to the partitioned group. From another 
viewpoint, for example state security, the repression of a partitioned group 
might be wise, while far-reaching accommodation might be harmful. 

STATE IDENTITY POLICY 

Intuitively, the greater the repression in each state, the greater the threat to the 
core values. The effects of repression on identity, however, are somewhat 
paradoxical. Take as a hypothetical example that the minority language is out
lawed; homeland places and institutions are renamed or abolished; minority 
flags, dress, art and music are forbidden. This repressive policy limits the 
possibility of overt cultural expression, and thus the long-term reproduction of 
group identity. Language is particularly vulnerable, as is the more subtle sense 
of comfort and security that a shared identity provides. However, identity 
works in paradoxical ways. Repression might encourage identification with the 
group. Common identity may function as a buffer, or last resort, when power 
is lost. Therefore, the effects of repressive policies must be specified in more 
detail. One way of doing this is to distinguish between different types of 
repressive and accommodative policies, and to compare their implications for 

21. The indicators concerning laws, rules, group rights and institutional power are constructed 
by the author. The indicators concerning participation and state violence are drawn from Gurr & 
Harff, Ethnic Conflict and World Politics, pp. 88, 90 f. Cf. the indicators of 'political stability' in 
Lane & Ersson, Politics and Society in Western Europe, pp. 305-307, 324 (Appendix 9.1). 
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identity. It seems useful to divide state identity policies into four basic 
categories:22 

- hostile assimilation 
- induced assimilation 
- segregation 
- pluralization 

The first two are similar in that they are intended to 'depluralize their 
society so that it becomes increasingly homogeneous.'23 Hostile assimilation 
implies overt denigration and delegitimation of all particularistic identities. 
There are often bans on certain ethnic markers (other than the majority 
community's), including languages, ethnic dress, flags, religions, and names of 
places. By contrast, induced assimilation does not prohibit or insult ethnic 
markers, but tries to depoliticize them. The purpose of segregation is to 
'reduce the political salience of ethnic solidarity while accepting social 
pluralism as a continuing reality.'24 Reservations are typical examples of 
territorial segregation. Pluralization, the only directly accommodative policy, 
is intended to 'legitimate, maintain and even foster existing patterns of 
pluralism.'25 In consideration of the types of polity membership discussed in 
the previous chapter, assimilation can be associated with the civic type, 
segregation with the ethnic type, and pluralization with the pluralist type. 

Hostile assimilation actually has more in common with segregation than with 
induced assimilation. If forced to choose between these evils, segregation and 
hostile assimilation are preferable to induced assimilation. While hostile 
assimilation and segregation illuminates and insults the particularistic identity, 
induced assimilation tries not to call attention to it, but rather offers an 
alternative identity. In this way, particularistic identification is undermined. 
Both kinds of assimilation appeal to individuals by offering them a new 'free
dom' to 'release' themselves from the 'bonds' of ethnicity. The mistake of 
hostile assimilation is that the alternative identity appears less tempting if the 
particularistic identity is overtly insulted and repressed. Thus hostile 
assimilation is often counterproductive, as shown for instance by developments 
in the Turkish part of Kurdistan. France is the archetype of induced 
assimilation. This is explicitly expressed in its Jacobin constitution, with its 

22. Cf. Esman, Ethnic Politics, pp. 41-45, 259; W. Connor, Ethnonationalism: The Quest for 
Understanding (Princeton: Princeton University Press, 1994). 

23. Esman, Ethnic Politics, p. 41. 
24. Ibid., p. 41. 
25. Ibid., p. 41. 
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notion of a single national identity which recognizes only individual citizens 
and accepts no particularistic or parochial communities with distinctive 
political interests. By contrast, segregation does not combine a delegitimation 
of particularistic identities with an alternative identity. A segregationist policy 
explicitly states that subcommunities are to be permanently repressed and their 
individual members are to be excluded from the majority community. South 
African apartheid was an extreme form of systematic segregation and can 
serve as an archetypal example. Yet there are many other contemporary and 
historical examples of states which practice segregation. The German 
government's policy towards non-German ethnic groups is an example. The 
gastarbeiter policy and the extremely rigid citizenship laws have had the result 
that large minority groups are permanently excluded from political life and 
lack many basic civil rights that ordinary citizens enjoy.26 

In contrast to induced assimilation, hostile assimilation and segregation are 
based on superior force and authority rather than persuasion. Therefore, they 
are much more easily perceived as collective threats. As a result they are more 
likely to lead to group identification and mobilization. As already noted, 
enemy perceptions are beneficial for the reproduction of community and 
identity. 

Turning to pluralization, this can certainly be expected to foster particular
istic identities. In this case, cultural pluralism is not only accepted as a reality, 
but actively legitimized and politically supported. If groups are officially 
recognized, given veto powers in certain issues and positions in the central 
government, and are awarded segmented autonomy, a sense of separate 
identity leads to increase, or at least not decline. This is the essence of 
Lijphart's notion of 'consociational democracy' (or as it recently has been 
called, 'consensus democracy'). However, since it is an openly accommodative 
policy, the partitioned group may increasingly come to accept the legitimacy 
of the state(s). According to Lijphart, this is one of the 'favourable conditions' 
for consociational democracy. Hence, this legitimation may result in a rise in 
hyphenated identification, in effect weakening the polarization which is so 
useful in mobilization. Thus, a pluralistic identity policy can both strengthen 
and weaken group identification. In comparison, however, the strengthening 
effects of an official recognition and representation of particularistic identities 

26. For an in-depth analysis of the process of assimilation, why and how it proceeds or is re
versed, see Connor, Ethnonationalism, ch. 2, pp. 28-66. 
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are likely to overshadow the weakening effects of legitimization of the 
common polity.27 

The four different state policies can now be ranked in light of their expected 
impacts on identity. For the nonstate community, the best state policy is 
pluralization - that is, the accommodative policy. Even though (or because) 
segregation and hostile assimilation are overtly repressive, they may actually 
have positive effects on group identity. The most threatening policy is induced 
assimilation, which, at first sight, appears to be fairly friendly. The intentions 
might be good, but the consequences for the group are negative. 

Finally, it must be emphasized that not even induced assimilation is always a 
successful method to extinguish particularistic identities. This is because 
identity, especially ethnic identity, is susceptible to 'revivals' even after fairly 
long periods of slumber. Emotional and political reasons can encourage people 
to search for their ethnic 'roots' and to try to reconstruct old communities.28 

Perceptions and Patriotism 

PERCEPTIONS OF PARTITION 

Perceptions of partition among the split community indicates the possibility of 
political mobilization for the cause of redemption. Particularly important are 
perceptions among political actors. If they do not consider the partition of 
their community and homeland to be a trauma and injustice, it will not be a 
political issue.29 Asiwaju suggests that there are basically three possible per
ceptions of partition among those subjected to it: indifference, irritation, and 
rejection.30 In general, the literature reflects negative attitudes to partition 
among the split community and their leaders. Of this many examples can be 
given. In an Indian Muslim perspective, the partition of India in 1947 has been 
perceived in the following way: 'What the Muslim community got out of 
independence and partition was a sense of insecurity, frustration and 

27. Lijphart, Democracy in Plural Societies. Cf. J. Gidlund, ed., Den nya politiska konserten: 

Identitet, suveränitet och demokrati i den europeiska integrationen (Malmö: Liber-Hermods, 
1993), pp. 94-99; Lane & Ersson, Politics and Society in Western Europe, pp. 31-36; J.G. Kellas, 
The Politics of Nationalism and Ethnicity (Houndhills: Macmillan, 1991), ch. 9, pp. 135-145. 

28. For an analysis of ethnic revivals, see A.D. Smith, The Ethnic Revival (Cambridge: 
Cambridge University Press, 1981), and A.D. Smith, The Ethnic Origins of Nations (Oxford & 
Cambridge: Blackwell, 1986), pp. 16-18, 174-208; Connor, Ethnonationalism, p. 51. 

29. Weiner, 'The Macedonian Syndrome,' p. 669; Rothschild, Ethnopolitics, p. 191. On atti
tudes to interstate border more generally, see Anderson, Frontiers, p. 3 f. 

30. Asiwaju, Partitioned Africans, p. 240. Cf. Prescott, Political Frontiers and Boundaries, 

p. 171. 
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uncertainty.'31 In Africa, postcolonial interpretations usually view partition as 
an 'unmitigated evil.' However, as Miles has shown, though people prefer to be 
united, they may in some cases also be grateful to partition. For example, 
among the Hausa - who are split between Niger and Nigeria - some view the 
partition as something which brought an end to warfare and slavery.32 Miles 
observation is theoretically important, for it expands Asiwaju's typology of 
attitudes to partition. Not only indifference, irritation, and rejection are 
possible, but also gratitude. However, the literature does not reveal in more 
detail what political actors perceive to be the implications of partition. 

Perceptions explain the significance of partition in the mythology and 
strategic goals of political actors, and thus why some opt for redemption and 
others do not.33 Hence, perceptions of partition are an important aspect of the 
possibility of a patriotic commitment to redemption. 

HOMELAND MYTHOLOGY AND PATRIOTIC COMMITMENT 

If perceptions of partition as a trauma and injustice are to be translated into 
patriotic goals and actions, a useful and indeed very common channel is a 
homeland mythology. In an early phase, being overrun or otherwise harmed 
by foreign powers may actually be constitutive for the emergence of the ethnic 
group. This theme has been elaborated by Smith: 

Warfare [...] fashions ethnic communities not only from the contestants but even 
from third parties across whose territories such wars are often conducted. The 
case of ancient Israel is only the most striking, caught as it was between the 
great powers of ancient Near East, Assyria and Egypt. Armenians, Swiss, 
Chechs, Kurds and Sikhs afford other instances of strategically located 
communities whose sense of common ethnicity, even when it did not originate 
from these events, was crystallized time and again by the impact of protracted 
warfare between foreign powers in which they were caught up.34 

Indeed, to Machiavelli, there is no greater incentive for patriotic action than 
partition and subjugation: 

31. M. Shakir, Muslims in Free India, quoted in B. Puri, 'Indian Muslims since Partition,' Eco
nomic and Political Weekly, vol. 28 (October 2, 1993), no. 40, pp. 2141-2149, at p. 2141. 

32. W.F.S. Miles, Hausaland Divided: Colonialism and Independence in Nigeria and Niger 

(Ithaca & London: Cornell University Press, 1994), p. 75 f. 
33. On relations between perceptions, ideology and political strategy, see Buzan, Peoples, 

States and Fear, pp. 343-348. 
34. A.D. Smith, National Identity (London: Penguin Books, 1991), p. 27. 
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If, as I have said, to show Moses' ability the people of Israel needed to be 
enslaved in Egypt, and to reveal Cyru's greatness of spirit the Persians had to be 
oppressed by the Medes, and to exhibit Theseus' excellence the Athenians had 
to be scattered, so to reveal an Italian spirit's ability Italy needed to be brought 
to her present condition, to be more slave than the Hebrews, more servant than 
the Persians, more scattered than the Athenians, without head, without order, 
beaten, despoiled, devastated, subject to every sort of ruination.35 

What is needed, Machiavelli argues, is merely a leader strong, eager and 
willing enough to redeem the partitioned group.36 

Thus partition potentially has an integrative effect. This is contrary to what 
I have previously suggested. However, I think it is valid only if several 
conditions are met. First, partition is not a static separation between stable 
sovereign states, but rather a patchwork of constantly changing and inter
penetrating polities ruled by contesting foreign powers. This makes possible a 
commonly perceived and thus integrative experience for the local borderland 
communities. Yet, since this analysis has assumed stable borders, the 
integrative effect of partition cannot be generally expected in the Westphalian 
era. 

In any case, after the genesis phase, partition often plays an important role 
in the homeland mythology. The Hausa split between Niger and Nigeria are 
examples of this. In both states, local Hausa speak of the dividing border as 
yanken kasa, roughly meaning the splitting of the homeland by alien powers.37 

At the same time as partition directly threatens common identity, it helps to 
sustain a patriotic dream of redemption. To the patriot, a homeland mythology 
which strongly emphasizes the threat of partition and the dream of redemption 
becomes an important tool for counteracting disintegration. If people on both 
sides of a dividing border are to be mobilized for the same cause, they must be 
inspired to think of themselves as belonging to the same homeland.38 

There is usually also an objective aspect of the homeland, which is the 
historical and existing settlement pattern. This partly explains the imagined 
location and borders of the homeland. The notion of a homeland provides a 
useful justification for territorial claims. It can also be used as a rhetorical 
cover for purposes other than the redemption of historical territory or the 
protection of a community. Governments, political movements, and individuals 

35. Machiavelli, The Prince, ch. 26, p. 93. 
36. Ibid. 
37. Miles, Hausaland Divided, p. 2 f. 
38. On the political role of homeland myths, see Smith, The Ethnic Revival, pp. 13-16, 57-68, 

176-208; Smith, National Identity, passim. 
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can draw on the notion of a homeland in a territorial conflict which is really 
about access to natural resources, grazing lands, trade routes, or markets. It 
must be emphasized, however, that the notion of a homeland has no universal 
political applicability. For the homeland argument to be politically successful, 
it has to have some foundation in a community culture, mythology, and settle
ment patterns. For instance, settlement patterns as well as the notion of a 
homeland are important for making legitimate claims of long-time occupancy 
and land ownership. 

Strategy 

In this section I will discuss the means and ends available to actors representing 
a partitioned group. However, basic strategic goals and actions have a general 
applicability. For example, the goal of statehood and the behaviour called co
operation are obviously not limited to actors representing a partitioned 
community. Therefore, much of what will be said in this section will have a 
general relevance. However, I will also discuss the particularities of pursuing a 
general end and using general means when the actor in question represents a 
partitioned community. In addition, I will discuss the targets to which strategic 
actions can be directed. 

Strategies are schemes of action which involve the choice of both goals and 
actions, and which are intended to strengthen or defend certain values. What 
makes a choice of ends and means strategic is that it involves a calculation of 
situationally dependent possibilities of success. Thus, in a strategic perspective, 
the most ambitious goal or heroic action is not always the most appropriate. 
Everything depends on circumstances. In political science, the term strategy 
has often been associated with security and survival. This applies very well to 
this study, because I am ultimately concerned with security defined in terms of 
patriotic core values (autonomy, identity and congruence). It is worth noting 
that I see strategy as an analytic concept. Thus, it is the analyst rather than the 
actor who defines and categorizes the strategies used by the actor.39 

39. The association with security is a conventional understanding of strategy. See K. Booth, 
Strategy and Ethnocentrism (London: Croom Helm, 1979), pp. 9, 20. Let it also be said that I 
understand strategy as a broader and more abstract concept than what is common in game theory. 
The latter usually focuses on such operative techniques as log-rolling, binding oneself, and com
promise. See L. Lewin, Strategi och ideologi: Svensk politik under 100 år (Stockholm: Norstedts, 
1985), pp. 22-31. 
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STRATEGIC GOALS 

The following analysis of strategic goals and actions assumes that autonomy, 
identity and congruence are the core values to be satisfied. In practice, other 
values may very well be pursued. Nonetheless, here and in the case studies, the 
patriotic core values are the focus of attention. While these remain constant, 
strategic goals vary over time and between different actors. Strategic goals can 
shift from one to another and back again. Such shifts might be prompted by, 
for example, negotiations, generational succession, external events, or internal 
organizational learning. There is no universally applicable answer to the ques
tion what strategic goals best serve the core values. As will be elaborated in the 
section on outcomes and in the case studies, it depends on the situation.40 

What, then, are possible strategic goals? In principle, these are only limited 
by imagination, and historical experience. However, in a specific time and 
context there are usually some goals which are more salient than others. The 
alert political entrepreneur knows what is common currency. For instance, the 
contemporary salience of the concept of 'region' has turned many former 
'nationalists' into 'regionalists.'41 The salience of a specific goal is defined by 
its rhetorical power, the power of legitimacy, and legal power in a specific 
time and context. 

In a long-term perspective, however, some strategic goals appear to be more 
common than others. Following Machiavelli, I have to concentrate on known 
forms of polities, rather than imagined ones. For 'many have fancied for 
themselves republics and principalities that have never been seen or known to 
exist in reality.'42 How, then, can goals be categorized? I think this is about 
what kind of relationship with the surrounding political context (i.e. one or 
more states) a particular goal implies. In defining the basic range of such 
relationships, I would argue that no one has provided a more comprehensive 
yet simple framework than Hirschman's. He classifies goals and actions as 
falling into one of three categories: exit, voice or loyalty.43 These categories 
may then include more specific goals depending on historical circumstances. A 

40. D.L. Horowitz, Ethnic Groups in Conflict (Berkeley: University of California Press, 1985), 
p. 232; Rokkan & Urwin, Economy, Territory, Identity, pp. 140-146; Esman, Ethnic Politics, 

p. 37. 
41. M. Keating, State and Regional Nationalism: Territorial Politics and the European State 

(New York & London: Harvester Wheatshef, 1988). 
42. Machiavelli, The Prince, ch. 15, p. 57. 
43. On Machiavelli's conception of strategy, see The Prince, ch. 18. A. Hirschman's frame

work is developed in his famous Exit, Voice and Loyalty: Responses to Decline in Firms, Organ
izations, and States (Cambridge: Harvard University Press, 1970). For a recent and explicitly ab-
ductive application of Hirschman's framework, see Möller, Brukare och klienter i välfärdsstaten, 

ch. 9, pp. 212-250. 

53 



Partition and Redemption: An Armchair Analysis 

taxonomy based on twentieth century experience should include at least the 
following goals (from the ambitious to the modest):44 

Voice goals 
- sovereign statehood 
- territorial homerule 
- ethnic homerule 
Exit goal 
- isolation 
Loyalty goals 
- equitable inclusion 
- preserved central state rule 

These goals suffice for an initial elaboration of the problem of strategic 
choice. The bulk of the literature on territorial politics and patriotism 
implicitly or explicitly assume that sovereign statehood is the single or 
principal strategic goal. There have been and still are a great many movements 
that seek statehood. However, very few separatists have succeeded. As 
witnessed in the former Soviet Union and former Yugoslavia, new states 
usually come into being through the disintegration of empires rather than 
through wars of secession. Bangladesh is an exception, because it actually won 
its statehood through a secessionist war. The Francophone Quebec separatists 
have recently been close to a secession from Canada through referenda. In 
general, however, statehood appears to be a rather unrealistic goal for most 
partitioned groups, at least if they demand a state to be carved out across the 
existing partitioning borders. The reasons are the generally frozen nature of 
interstate borders, and the international repercussions of state-building across 
parts of already existing states.45 

Territorial and ethnic homerule both refer to the demand for autonomy that 
falls short of statehood, and is legitimized in the political and legal framework 
of existing states. The difference is that territorial homerule is based on the 

44 The list of goals available in the contemporary world draws on Esman, Ethnic Politics, p. 
37; Rokkan & Urwin, Economy, Territory, Identity, pp. 140-146; Rothschild, Ethnopolitics, 
pp. 150-152; Lane & Ersson, Politics and Society in Western Europe, pp. 206-225; F. Barth, 
'Introduction,' in F. Barth, ed., Ethnic Groups and Boundaries: The Social Organization of 

Culture Difference (Bergen, Oslo & London: Universitetsförlaget & George Allen & Unwin, 
1969), pp. 9-38, at p. 33; J.S. Bertelsen, ed., Nonstate Nations in International Politics: Compar

ative System Analyses (New York: Praeger, 1977), pp. 247-250; Keating, State and Regional 
Nationalism, pp. 235-239. 

45. Horowitz, Ethnic Groups in Conflict, pp. 265 ff; B. Hettne, Etniska konflikter och inter
nationella relationer (Göteborg: Padrigu Papers, 1990), p. 57 f. 
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population in a given area (regardless of ethnicity), while ethnic homerule 
empowers a specific ethnic group. Even ethnic homerule, however, is usually 
limited to a territory in which it has formal authority. Territorial homerule 
includes most types of administrative territories within states, including the 
constituent polities of federal states, autonomous regions, provinces, and 
counties. The territorial principle corresponds to the principle of jus soli, 
while the ethnic principle corresponds to the principle of jus sanguinis46 

Besides these voice goals, a nonstate group may also seek defensive goals. 
One such goal is isolation (exit). What is of interest is isolation from the state 
as a political, legal and cultural context. Isolation might also have a territorial 
dimension. This implies a voluntary reduction of territory in terms of political 
demands or settlements in exchange for stronger autonomy, congruence and 
identity in a selected core area. Isolation, in various forms, has been a common 
goal among many indigenous groups who live in rural areas that are difficult 
to reach, for example the Amazon or the circumpolar Arctic. Isolation can be 
a polity goal or limited to the protection of identity. 

It is also possible to express loyalty to a partitioning state. One such goal is 
'equitable inclusion within the polity, society, and economy on non
discriminatory or more favourable terms.'47 This goal is limited to the 
survival of community and identity, with no offensive goals for autonomy or 
congruence. A typical example of this is the demand that individual members 
of an ethnic group have the right to use their own language in education and 
when they deal with public authorities. Thus it usually implies individual 
rather than collective rights. Equitable inclusion may or may not be combined 
with the final, and most limited goal: preserved central state rule. This is the 
opposite of patriotism for a partitioned group. 

These are possible goals for all types of nonstate groups. However, unlike 
groups confined to the territory of one state, partitioned groups have the 
additional option of demanding territorial pockets in more than one state. So, 
an important question is whether goals are limited to the territory of a single 

46. Bertelsen, Nonstate Nations in International Politics, pp. 247-250; The distinction between 
territorial and ethnic (group-based) homerule roughly corresponds to Rokkan and Urwin's dis
tinction between 'territorial space' and 'membership space.' See their Economy, Territory, 
Identity, pp. 8 ff; S. Rokkan & D.W. Urwin, eds., The Politics of Territorial Identity: Studies in 

European Regionalism (London: Sage, 1983), pp. 8-10. The model of cultural rather than territ
orially based polities are discussed in more detail by Coakley, although he uses the somewhat mis
leading term 'nonterritorial.' See J. Coakley, 'Approaches to the Resolution of Ethnic Conflict: 
The Strategy of Non-territorial Autonomy,' international Political Science Review, vol. 15 
(1994), no. 3, pp. 297-314. See also F. Gross, Ethnics in a Borderland: An Inquiry into the 

Nature of Ethnicity and Reduction of Ethnic Tensions in a One-Time Genocide Area (Westport & 
London: Greenwood Press, 1978), p. 182. 

47. Esman, Ethnic Politics, p. 37. 
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state, or if they imply a redemption across one or more partitioning borders. 
The latter is usually called irredentism. This concept encompasses 'any 
political effort to unite ethnically, historically, or geographically related 
segments of a population in adjacent countries within a common political 
framework.'48 There are two variants of irredentism - stepwise and direct. 
First, the goal can be limited to the territory of one or more states, with the 
intention of later linking or unifying these segments into one single frame
work. Alternatively, the goal may be to unite the partitioned group from the 
start, with no intermediate goals for the different segments.49 Irredentism is 
the logical strategic response to the core value of congruence. However, I 
consider irredentism as only one possible option. Many groups are frequently 
split on this question, which I interpret as a disagreement about the 
instrumentality of irredentism as a strategic option.50 Yet, following my 
argument that collective autonomy, congruence and identity are core values, 
partitioned groups can be expected to prefer redemption, regardless of how 
realistic it might be. In other words, I suggest that partitioned groups have an 
irredentist potential. 

The specific goal of irredentism can be statehood as well as nonstate goals. 
The goal of statehood seems to be the most common expression of irre
dentism.51 Little is known of forms of nonstate irredentism. Their political 
and legal consequences have yet to be explored. It is logically possible, how
ever, that the nonstate goals listed above might extend beyond the limits of 
single states. Thus, for example, it is possible to outline a territorial or ethnic 
homerule which overlaps two or more state polities. However, the scope and 
range of borderland autonomy is usually very limited. The decision-making 
autonomy of a transborder organization is generally sanctioned by inter
national civil rather than public law, and is therefore rather weak. Civil law 
typically deals with low-political issues like joint water purification. This kind 
of autonomy will hardly satisfy the demands of most partitioned groups. 
Furthermore, the state governments might adopt a dogmatic and very 
restrictive interpretation of the borderland contract, even if it is within the 

48. Chazan, ed., Irredentism and International Politics, p. 1. 
49. On the additional transborder goals available to partitioned groups, see the discussion on 

'interface peripheries' in Rokkan & Urwin, Economy, Territory, Identity, pp. 101-107, 129 f, 145 
ff. See also Aarebrot, 'On the Structural Basis of Regional Mobilization in Europe,' pp. 42-50. 

50. Chazan, Irredentism and International Politics, p. 2. 
51. Ibid., p. 2; Horowitz, Ethnic Groups in Conflict, pp. 281 ff. 
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realm of international civil law. The final legal authority lies in the hands of 
the governments of the partitioning states.52 

What goal should be pursued in the interest of strengthening the core values 
as much as possible? The answer is that it depends on the existing circum
stances, in particular the overall strength of the targeted state(s). As a general 
rule, it is more advantageous to pursue a modest goal when the targeted state is 
strong, and to go for a more ambitious one when the state is weak. Therefore, 
goals should be treated as parts of a political process, always susceptible to 
change. For instance, goals may shift from statehood to equitable inclusion, 
and back again.53 People take what they can get; or, in a Machiavellian per
spective, they should do so. 

STRATEGIC ACTIONS 

Machiavelli certainly has a lot to say about strategic actions. He says that there 
are three ways in which to secure one's goals in interaction with someone else 
- by law, force or persuasion. Unfortunately, however, Machiavelli neither 
specify these in more detail nor explain what kind of relationship they establish 
with the target. For instance, Machiavelli does not recognize that persuasion 
can be used in an attempt to cooperate as well as in confrontation. Once again, 
Hirschman's framework of exit, voice and loyalty is applicable. However, like 
Machiavelli, Hirschman is not very careful about specifying these categories. 
There are many ways in which to exit, to voice your opinion, or to express 
loyalty. Therefore, besides the option of doing absolutely nothing, I suggest 
ten general strategic actions. Even if these are not comprehensive, all three 
basic categories are represented.54 

Voice actions 
- confrontation 
- mobilization 
- negotiation 
Loyalty actions 
- coalition 
- cooperation 

52. P-M. Dupuy, 'Legal Aspects of Transfrontier Regional Co-operation,' West European 

Politics (Special Issue on Frontier Regions), vol.5 (1982), no. 4, pp. 50-63, at pp. 57-60; 
Anderson, Frontiers, pp. 120-126; Östhol, Politisk integration och gränsöverskridande region

bildning, chs. 3 and 4. 
53. Horowitz, Ethnic Croups in Conflict, p. 232. 
54. On Machiavelli's conception of strategy, see The Prince, ch. 18. On Hirschman's frame

work, see his Exit, Voice and Loyalty. 
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- cooptation 
- influence 
Exit actions 
- isolation 
- surrender 
- collective suicide 

These strategic actions are not mutually exclusive.55 They can be mixed and 
combined. It is possible to simultaneously cooperate with and struggle against 
another actor. Like the choice of goals, the choice of strategic actions might 
differ between issue areas, opposite parties, and factions. The course of action 
can also vary over time. These aspects must be taken into account when trying 
to categorize observed behaviour. The following definitions facilitate such 
analysis. 

A confrontational action involves emphasizing incompatibility between 
different parties' identities, ideologies, or demands. In terms of goals, 
incompatibility implies that the actors cannot both realize their objectives at 
the same time.56 In other words, the confrontational action implies overt 
conflict behaviour. This might include physical action such as demonstrations, 
use of violence, civil disobedience, or legal action. The confrontational action 
can also be demonstrated by words and symbols. Rhetoric is clearly an 
essential part of politics. If used in a confrontation, rhetoric can take the form 
of negative statements about other actors, protests, or demands which are seen 
as incompatible with other actors' demands. Because of its far-reaching 
political implications, the use of violence warrants particular attention. In 
addition, it has been observed that when people have affective ties across 
borders, they have a greater potential for violence. If coethnics get involved 
across their common border, they can be expected to take greater risks, 
including using violence.57 

Violence attracts attention. Cruelty has much better news value than 
compassion. To resort to violence is to demand to be taken very seriously, to 
be given a top position on the political agenda of the opposite party. Further
more, acts of violence have a strong impact on peoples' minds and loyalties. 
Violence forces people choose sides. Identification will either be strengthened 

55. The notable exception is collective suicide, which pretty much rules out everything else. 
56. Tägil, Studying Boundary Conflicts, p. 90. 
57. Here violence is understood in a conventional sense, including killing and injuring people, 

kidnapping, and causing material damage. On transborder violence, see Shiels, Ethnic Separatism 

and World Politics, pp. 6, 273; A. Suhrke and L.G. Noble, eds., Ethnic Conflicts in International 
Relations (New York & London: Praeger Publishers, 1977), p. 227; de Silva & May, Internation

alization of Ethnic Conflict. 
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or weakened, almost never is it left unaffected. Moreover, even if the 
immediate victims are not the institutions or representatives of the state, acts of 
nonstate violence challenge the very foundation of the state. They threaten the 
core nightwatchman functions: monopoly of violence and internal law and 
order. And if the violent actors operate across interstate borders, which is 
very common, they also threaten the state's territorial integrity. The assump
tion of a monopoly of violence is central to the notion of a world order of 
sovereign states. As Bull notes, however, this assumption has 'never been an 
exact reflection of reality.'58 

But why should violence be considered a potential means at all? Machiavelli 
maintains that the power holder as well as the power seeker must follow a very 
simple rule: have a flexible disposition of means, including violence: 

[I]t is essential to realize this: that a prince, and above all a prince who is new, 
cannot practice all those things for which men are considered good, being often 
forced, in order to keep his position, to act contrary to truth, contrary to charity, 
contrary to humanity, contrary to religion. Therefore he must have a mind ready 
to turn in any direction as Fortune's winds and the variability of affairs require, 
yet, as I said above, he holds what is right when he can but knows how to do 
wrong when he must.59 

It must be emphasised that this rule of potential cruelty is considered necessary 
and justifiable only if patriotic core values are at stake. In a Machiavellian 
perspective, violence is a necessary last resort, to be used only for 'the sake of 
one's homeland,' and never for private ends.60 

Mobilization is about going from collective identification to political action 
via increasing political awareness and commitment. It is usually limited to 
internal targets, that is, the ethnic community, or other actors representing this 
community. In practice, mobilization can be about recruiting individuals into 
the organization or persuading people to join demonstrations or to vote for a 
particular party.61 

The strategic action of negotiation involves a dialogue between parties 
which, in a particular situation, play independent roles. Negotiation does not 

58. H. Bull, The Anarchical Society: A Study of Order in World Politics (London: Macmillan, 
1977), p. 269. 

59. Machiavelli, The Prince, ch. 18, p. 66. Cf. ch. 15, p. 58, ch. 18, pp. 64 f. 
60. Machiavelli, The Discourses, III.3, p. 394, 111.8, p. 428, 111.22, p. 469. Cf. S. de Grazia, 

Machiavelli in Hell (London & Basingstoke: Papermac, [1989] 1996), pp. 175-177, 192. 

61. Esman, Ethnic Politics, pp. 28-40. See also the discussion about the political mobilization 
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necessarily imply a common problem or enemy, as in cooperation and 
coalition-building. On the contrary, negotiations can take place between close 
friends as well as between hostile enemies. That negotiation has been shown to 
be particularly relevant in relations between conflicting parties is underscored 
by the well-known phenomena of peace negotiations and labour market 
negotiations. The lowest common denominator in such negotiations is the goal 
of terminating the overt conflict. The general reason why conflicting parties 
do not simply lay down their arms and shake hands is that they disagree on the 
terms for peace (or whatever a settlement may imply). 

To build a coalition involves acting together with one or more actors in 
opposition to other parties. To Machiavelli, the ability to create coalitions is as 
important as having recourse to force. Indeed, in Machiavelli's analysis of how 
the Romans built their empire, he identifies three basic methods of expansion: 
(i) 'that of forming a league consisting of several republics in which no one of 
them had preferences, authority or rank above the others'; (ii) 'forming 
alliances in which you reserve to yourself the headship, the seat in which 
central authority resides': or (iii) 'to make other states [polities] subjects 
instead of allies.' Machiavelli argues that, in general, the second method is the 
least costly, the most commonly employed, and the most successful.62 

The strategic action of cooperation is to act together with or coordinate 
action with one or more other actors in order to solve common problems or 
promote common interests. Strictly speaking, the coalition method is a kind of 
cooperation. However, it is explicitly directed against other actors, which is 
not necessary true of cooperation. 

The strategic action of cooptation is to accept or assume the identity, 
ideology, or political-legal supremacy of other actors, communities or polities. 
The aim of cooptation is to change the public image, and thereby make the 
target more accommodative. Hence, like other loyalty actions, cooptation 
implies an instrumental legitimization of another actor or system.63 

Influence actions aim at affecting other actors' actions. Nagel suggests the 
following definition: 

62. Machiavelli, The Discourses, IIA, p. 283 f. Cf. Machiavelli, The Prince, ch. 3, p. 15, ch. 19, 
p. 68, ch. 21, p. 83 f. See also Horowitz, Ethnic Groups in Conflict, pp. 365-440, especially 
p. 366 f. 

63. I am grateful to Niklas Eklund for making me think about cooptation as a special strategic 
action. Cf. M.J. Esman, 'Communal Conflict in Southeast Asia,' in N. Glazer & D.P. Moynihan, 
eds., Ethnicity: Theory and Experience (Cambridge, Mass. & London: Harvard University Press, 

1975), 391-419, at pp. 403 ff. 
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Influence is a relation among actors such that the wants, desires, preferences, or 
intentions of one or more actors affect the actions, or predispositions to act, of 
one or more other actors.64 

There are two forms of influence. One can try to influence from the outside 
or from the inside. Examples of the former are participation in elections and 
lobbying. To work from within a party or to exploit a position within a 
bureaucracy are examples of the latter. If the target is a state, the choice of an 
influence action implies at least an instrumental legitimization of the state as a 
political system. Nevertheless, the objective can be political autonomy from the 
actor or political system one is trying to influence. Finally, it is important to 
make a clear distinction between amount of influence and influence as a 
strategic action. Here the term influence is used strictly in the latter sense. 
Thus, it is possible for an actor to use influence methods over and over again, 
without obtaining any real influence.65 

Isolation is both a strategic goal and action. To isolate is to take measures to 
avoid contact with 'outsiders,' particularly representatives of the surrounding 
political, legal, and cultural context. For instance, if this context is a 
democratic state, isolation can be manifested in boycotting elections and public 
life in general. Political isolation is often combined with an unwillingness to 
recognize the constitution or the political supremacy of the state in which one 
lives. Isolation can be combined with cooperation among kinship groups in 
separate states, but is often easier to pursue within each state. This method has 
been used by many groups, for instance diaspora groups like the Gypsies and 
Jews. This cultural 'security policy' is primarily inward-looking, and 
emphasize language, maintenance of rituals, customs and cultural symbols.66 

To surrender is the most defensive of all strategic actions. It is not 
universally available. It can only be used when an opposite party has some 
explicit demands to which one can surrender. In other words, surrender is a 
reactive strategic action. It is most commonly used when an opponent exerts 
political, military or economic pressure which is perceived as unbearable or 
too costly. 

Finally, collective suicide is an extraordinary strategic action. Like surren
der, it is an action of desperation and last resort. It can also be called the 
'Masada method,' referring to the Jewish community who, according to 

64. J.H. Nagel, The Descriptive Analysis of Power (New Haven: Yale University Press, 1975), p. 
29. See also R.A. Dahl, Modern Political Analysis. 4th edn. (Englewood Cliffs: Prentice-Hall, 
1984), pp. 19-47. 

65. J-E. Lane, 'Principles of Autonomy,' Scandinavian Political Studies, vol.4 (1981), no. 4, 
pp. 321-349, at p. 334. 

66. Cf. Smith, The Ethnic Revival, p. 15. 
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legend, collectively committed suicide by jumping from the Masada Rock 
rather than surrender to the Romans. Collective suicide requires a very strong 
collective identification. It is the emotional opposite of the more 'rational' 
action of surrender. It is to die with honour rather than to survive in 
dishonour. To some degree, the Masada method is conducted by all states who 
have raised their own armies. The basic conviction is that their own people 
will be sacrificed before the state will surrender to a foreign power who 
demands immediate submission. 

STRATEGIC TARGETS 

What, then, are the targets to which strategic actions can be directed? Since 
our immediate concern is groups partitioned between sovereign states, state 
governments will often be the primary targets. In the final analysis, the 
location and significance of interstate borders are responsibilities of state 
governments. Therefore, the case studies will pay particular attention to these 
targets. 

For the sake of parsimony and utility, targets can be classified as either (i) 
partitioning state governments, (ii) own community, or (iii) third parties. The 
last type of target needs further explanation. This is a very broad category, 
including everything from political parties (which are not in office in any of 
the partitioning states) to international organizations and the broadly defined 
public opinion. Therefore, in dealing with specific cases it must be stated more 
concretely what kind of third party one is discussing. 

A unique advantage that a partitioned group has is that in addition to 
approaching targets across interstate borders, it may approach targets from 
within each of the partitioning states. Perhaps most notably, the group may 
participate in the domestic political elections in each state. Thus, a partitioned 
group has a unique opportunity to use so-called transborder penetration 
strategies, which are a particular kind of influence method. Instead of confron
ting the diplomatic representatives of each state, their domestic administrations 
and civil societies can be penetrated. Sundelius discusses four main targets: 
(i) top decision-makers in the cabinet and public administration, (ii) civil 
servants on middle levels, (iii) international secretariats, and (iv) societal 
organizations (e.g. interest organizations, political parties, media, research 
centres). It is noteworthy that top decision-makers are considered to be the 
least instrumental targets. This is because the goal is to influence domestic 
political agendas and decision-making processes, rather than negotiate directly 
with the central government. A successful penetration strategy has much in 
common with traditional subversion and lobbying, because it requires prag
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matism, farsightedness, flexibility, expertise, and at least an appearance of 
loyalty and credibility. Also, international secretariats, international organi
zations and the media in general might be very important for partitioned 
groups. Simply because more than one state is involved, a partitioned group 
might attract international attention more easily than other groups. Besides 
international media, this involves international organizations, international 
public and civil law, and in parts of Europe the law of the European Union.67 

The paradox is that partition is both the problem and possibly part of the 
solution. Partition provides opportunities for unusual linkages and partners. 
Yet these opportunities would be in little demand if the partitioning borders 
were removed and the group united. 

Turning to confrontational approaches, the first that comes to mind is to use 
violence against one or more states. Of what use is violence for a nonstate 
group today (if it is admissible to talk in this way of cruelty)? I think a 
distinction must be made. Either a group has a militia strong enough to openly 
confront the state's military forces, or it does not. Since a nonstate group often 
lacks the necessary resources to stand any chance in traditional battlefield 
combat against a state's military forces, I will deal only with the latter case. In 
this situation, the only violent alternative is to resort to armed insurgency. 
Indeed, every government is extremely vulnerable to bombings, assassinations 
and kidnaps. As Machiavelli puts it: 

From Antonius [who was murdered by one of his own centurions] we learn that 
such deaths, resulting from the decision of one determined mind, princes cannot 
avoid, because any man not afraid to die can harm them; but princes need to fear 
such deaths less in that they are very rare.68 

67. On transborder penetration strategies, see B. Sundelius, 'Internationaliseringens gränser,' 
in G. Hansson & L-G. Stenelo, eds., Makt och internationalisering (Stockholm: Carlssons, 1990), 
pp. 225-272, at pp. 255 ff; B. Sundelius, 'Sverige bortom småstatsbindningen: litet men smart i 
ett internationaliserat Europa,' in EU 96-kommittén, Utvidgning och samspel. SOU 1995:132 
(Utrikesdepartementet: Stockholm, 1995), pp. 60-85, at pp. 81-83; K. Kaiser, 'Transnational 
Politics: Toward a Theory of Multinational Politics,' international Organization, vol. 25 (Autumn 
1971), pp. 790-817, at pp. 812-815; J. Gidlund & M. Jerneck, Svenskt EMU-medlemskap som 

proaktiv strategi och integrationsdilemma. Bilaga till EMU-utredningen, SOU 1996:158 
(Stockholm: Finansdepartementet, 1996); at pp. 20-28, 53-58; C. Jönsson, 'Den transnationella 
maktens metaforer: Biljard, schack, teater eller spindelnät?,' in G. Hansson & L-G. Stenelo, eds., 
Makt och internationalisering (Stockholm: Carlssons, 1990), pp. 127-148, at pp. 136 ff. On the 
involvement of international media and organizations, see Stack, Ethnic Identities in a Trans
national World; da Silva & May, Internationalization of Ethnic Conflict. 

68. Machiavelli, The Prince, ch. 19, p. 74. 
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Machiavelli believes that it is a question of cruelty used well or badly. The 
threat or application of violence is used well when the actor 'carries out a 
single stroke, as a result of his need to secure himself.' Cruelties '[b]adly used 
are those which, though few in the beginning, rather increase with time than 
disappear'; for those who act in this way 'cannot possibly sustain them
selves.'69 

Thus, protracted armed insurgency continuing over many years is not 
advisable from a Machiavellian standpoint. The reason is that the people one 
claims to act 'on behalf of live under the jurisdiction of the state targeted for 
attack.70 Therefore, in the long run, armed insurgency will probably ruin 
popular support. 

I conclude, therefore, that if one does not have a militia strong enough to 
face the state on the battlefield and defeat it quite rapidly, the alternative means 
of armed insurgency are most likely weapons which will be counterproductive. 

Whether dealt with violently or not, state-oriented approaches are the most 
important, because states are the 'sources' of partition. In approaching the par
titioning states, one can either deal with them jointly, or target them separately 
from within. This strategic problem has been described by Rothschild: 

If the group is sufficiently self-conscious and so politicized as to experience this 
partition as a trauma and injustice (which is not always the case), then its 
leadership must decide whether all the partitioning states are to be adjudged 
inimical and hence equally targets of secessionist aspirations and activities, or if 
one is to be regarded as its potential ally against the others.71 

One way of solving this problem is to try to influence the relatively most 
accommodative state government, or to coopt its laws and policies and present 
these as a 'blueprint' for other partitioning states. If the central government of 
target state is difficult to penetrate, its substate authorities or civil societies 
might be targeted instead. Thus, the 'blueprint strategy' is a variant of the 
transborder penetration strategy discussed above. This may be a particularly 

69. Ibid., ch. 8, p. 38. 
70. This conclusion of mine is not counteracted by the fact that Machiavelli in one place main

tains that in conquering new territories, the Romans relied mostly on 'continued vexation, pro
duced by raids, depredations and other annoyances,' intended 'to tire out their neighbours' (The 

Discourses, 11.32, p. 380 f). What Machiavelli discusses in this instance is how to conquer a polity 
presently ruled by a foreign power, and which is also foreign to one's people and homeland. This 
condition is evidently not available for a partitioned people trying to redeem its homeland. In 

short, while armed insurgency might be of use in conquering a polity, it is often useless or even 
hurtful in liberating a polity. 

71. Rotschild, Ethnopolitics, p. 191. 
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suitable strategy in efforts to improve the situation in each state, or to reduce 
the political and legal differences between them. Independent statehood is, of 
course, the only goal that cannot really be pursued together with the targeted 
state.72 

A more defensive option is to leave a repressive context and settle in a more 
accommodative state. This voluntary ethnic cleansing is a combination of 
isolation from one state and uncertain encounter with a new state and its 
society. Cooperation with kinship groups in the new state can be used to facili
tate such a population transfer and, more importantly, to avoid new tensions 
with the local population. 

In other words, there is an instrumental paradox of partition. It implies that 
a group can be eliminated in one state, but survive in another. One state may 
function as a 'safe heaven,' while another is repressive. Under such circum
stances, the group as a whole does better if it is dispersed than if all lived in 
the repressive state. 

If approaching each state separately from within is preferable, one option is 
to target statewide political parties. In this case, four types of strategic actions 
are available: influence, cooptation, coalition, and cooperation. With varying 
success, this approach has been used by many European regional movements, 
particularly in attempts to influence the social democratic parties in France, 
Britain and Spain.73 Moreover, it is possible to use various cooptation actions 
in relation to the state. This might be culturally oriented, implying a partial 
assimilation or acceptance of an overarching state identity in exchange for state 
legitimization of a 'multicultural nation.' Cooptation would also be more polit
ical, for example adopting the rhetoric of the current government's ideology. 

Strategic actions oriented towards third parties can, in many instances, be 
more advantageous than targeting parties associated with the partitioning 
states. Consider the possibility of approaching external states. While affective 
and practical incentives to give support to neighbours are often stronger than 
incentives to aid those at a distance, the effect of proximity seems paradoxical. 
From the viewpoint of the potential supporters, the incentive to avoid 
retaliation or conflict spill-over could inhibit such action. Suhrke and Noble 
provide an example: 

72. An exception that proves the rule is Singapore, which obtained independence as a result of 
being forced out of Malaysia in 1965. 

73. On regionalist parties, see Keating, State and Regional Nationalism, pp. 238-240; C. 
Bergqvist, Stor i orden men liten på jorden? Regionala partier i Västeuropa (Licentiate's diss., 
Göteborg: Statsvetenskapliga institutionen, Göteborgs universitet, 1995). On ethnic multiparty 
coalitions, see Horowitz, Ethnic Groups in Conflict, pp. 365-440. 
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This calculus of vulnerability may not be irrelevant in explaining, for instance, 
why distant Libya has supported Muslim rebels in the Philippines more actively 
and openly than has neighbouring Malaysia, where the majority population is 
linked to the rebels by more than religious ties.74 

States are not the only possible third parties. It is not only partitioned 
groups, but nonstate actors in general, who try to influence international 
organizations such as the UN and the Council of Europe. It is sometimes 
possible to get external support and official recognition in international law 
(jus gentius). This was achieved by the Palestine Liberation Organization 
(PLO) which, long before it was officially recognized by the Israeli govern
ment, was invited to the UN Security Council as an organization representing 
Palestinians.75 In Europe, the number of lobbyists representing regional and 
ethnic interests seeking access to EU institutions has been steadily increasing 
the last two decades. These influence actions are very often associated with a 
cooptation of widely used 'Eurowords,' for instance 'Europe of the regions,' 
and 'subsidiarity.' Moreover, partitioned groups can seek coalitions and co
operation with other nonstate groups. There are many examples of this, for 
instance the World Council of Indigenous Peoples (WCIP), and the Assembly 
of European Regions (AER). The availability of these types of opportunities, 
have led some scholars to advocate international solutions to border conflicts, 
including the predicament of partition. The recent implementation of the 
Dayton Treaty for Bosnia is an example of the latter.76 

Much political energy, however, is directed towards internal actors and 
issues. Strategic actions oriented toward one's own community aim at 
increasing identification and mobilization, as well as political legitimacy and 
authority. As for state-oriented approaches, it is a matter of choosing whether 
to cooperate and establish coalitions with coethnics in neighbour states or to 
work separately within each state. Not surprisingly, it is commonly suggested 
that coethnics cooperate as much as possible across their mutual border. 
Asiwaju considers this to be the primary activity, that is, 'to continue and 
indeed expand the pre-partition networks of intra-group relations in spite of 
the boundary.'77 

74. Suhrke and Noble, Ethnic Conflicts in International Relations, p. 15. See also Horowitz, 
Ethnic Groups in Conflict, p. 274; Rotschild, Ethnopolitics, p. 185. 

75. H. Strömberg & G. Melander, Folkrätt. 5th edn. (Lund: Studentlitteratur, 1989), p. 36. 
76. Cf. P. Willets, Tressure Groups as Transnational Actors,' in P. Willets, ed., Pressure Groups 

in the Global System: The Transnational Relations of Issue-Oriented Non-Governmental Organ

izations (London: Frances Pinter, 1982), pp. 1-27, at p. 4 f; Gidlund, Den nya politiska konserten, 

pp. 90-94; Tägil, Studying Boundary Conflicts, pp. 159, 172. 
77. Asiwaju, Partitioned Africans, p. 241. 
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It has been observed that acts of transborder solidarity are most likely when 
the kinship group appears to be in great physical danger. As Suhrke and Noble 
put it, should one get involved 'and risk heavy losses (such as assimilatory 
policies, expulsion, or genocide), or violate ethnic solidarity? [...] A typical 
attitude is probably "it would be nice if they won or improved their position, 
but it would be disastrous if they lost totally".'78 There is one important 
caveat, however. Even if an actor is willing to establish contacts with and give 
support to a neighbouring kinship group, the latter has to have an interest in 
this. There has to be a receptiveness of groups and individuals for contact and 
exchanges to function. Rothschild argues that the receiving segment will avoid 
or postpone inviting external intervention unless or until they are either in 
'extreme' danger, or when the partition is 'such an intolerable trauma' that 
redemption becomes more important than local control or socioeconomic well-
being.79 

Even if one thinks and acts only in the interests of one segment of the 
partitioned group, there are reasons to give support and act jointly. This is due 
to the classic general benefits of coalitions. If one supports a kinship group, 
one can expect them to help one in times of crisis and conflict. To Machiavelli, 
the need and ability to form coalitions is a high priority. Only the art of 
coercion is more highly esteemed. He maintains that all successful redemptions 
have come about only by skilfully forming temporary and permanent 
coalitions.80 The politics of scale is associated with this. In general, the more 
people involved, the stronger one are. Since a partitioned community is in a 
minority in each state, it adds to their political strength if they can mobilize 
across interstate borders. In armed conflict, more people means more soldiers. 
In nonviolent politics, more people means a wider base one can claim to 
represent (which is essential in negotiations) and greater participation (which 
is essential in elections). Therefore, one of the most effective remedies is to 
expand the population sharing the same identity. Machiavelli gives two 

78. Suhrke and Noble, Ethnic Conflicts in International Relations, pp. 16 f, 224, 229. 
79. Rothschild, Ethnopolitics, p. 181 f; cf. Duchacek, The Territorial Dimension of Politics, p. 

214; Horowitz, Ethnic Groups in Conflict, pp. 284 ff. 
80. Machiavelli, The Discourses, II.4, passim (pp. 283-288). Cf. Machiavelli, The Prince, ch. 3, 

p. 15 f, ch. 21, p. 83 f. 
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examples of this: (i) to establish settlements, and (ii) regardless of their ethnic 
origin, offer people a new identity and citizenship.81 

A particular kind of target is the political party. Cross-party coalitions are 
often valuable. There is much to be gained by getting all patriotic parties to 
officially stand behind the same patriotic goals regardless of their left-right 
positions. However, since states have separate political elections, there is much 
less incentive to use the cross-party approach across interstate borders. In 
general, voters can only participate in the elections in the state in which they 
live.82 

Furthermore, it is worth remembering that, in practice, not one but the 
whole set of targets tends to be approached simultaneously. Asiwaju, for 
instance, considers a combined effort aimed at local governments, domestic 
state policies, interstate borderland programmes, and international organ
izations to be necessary for securing the goals of partitioned groups.83 

STRATEGIC FRAMEWORK 

In conclusion, the framework of strategic analysis that I have suggested 
includes three elements: ends, means and targets (see Table 2.1). This is a very 
general framework, which allow for almost innumerable combinations of 
strategic goals, actions and targets. It should be noted that the combination of 
specific ends and means are not limited to their respective categories. For 
instance, the 'loyalty' action of cooperation may very well be used for 
achieving a 'voice' goal, such as territorial homerule. 

81. Machiavelli, The Prince, ch. 3, pp. 15 f; Machiavelli, The Discourses, III.49, p. 527 f. On 
incentives to give transborder support, see Suhrke and Noble's distinction between 'affective' and 

'instrumental' intervention. This is similar to Premdas' distinction between the 'ethnic affinity 
link' and the 'power link.' See Suhrke and Noble, Ethnic Conflict in International Relations, pp. 

226-232, ch. 9; R.R. Premdas, 'The Internationalization of Ethnic Conflict: Some Theoretical Ex
plorations,' in de Silva & R.J. May, eds., Internationalization of Ethnic Conflict (London: Pinter 
Publishers, 1991), pp. 10-25, at p. 12. Cf. Esman, Ethnic Politics, p. 117 f. 

82. Cross-party coalitions have been tried by, for instance, Scottish parties, the Breton move
ment in France, and several Spanish regionalist movements. See Keating, State and Regional 

Nationalism, 235-240. See also Horowitz, Ethnic Groups in Conflict, pp. 365-440. 
83. Asiwaju, Partitioned Africans, pp. 13, 243-247. 
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TABLE 2.1 Strategic framework 

Basic 

Categories Strategic Goals Strategic Actions 

Targets available to actors repre

senting partitioned groups 

Voice: 1. Sovereign statehood 

2. Territorial homerule 

3. Ethnic homerule 

1. Confrontation 

2. Mobilization 

3. Negotiation 

1. The governments of the 

partitioning states 

2. The own group (either a 

segment or the group as a whole) 

3. Third parties (either within 

or outside the partitioning 

state contexts) 

Exit: 4. Isolation 4. Isolation 

5. Surrender 

6. Collective suicide 

1. The governments of the 

partitioning states 

2. The own group (either a 

segment or the group as a whole) 

3. Third parties (either within 

or outside the partitioning 

state contexts) Loyalty: 5. Equitable inclusion 

6. Preserved central 

state rule 

7. Coalition 

8. Cooperation 

9. Cooptation 

10. Influence 

1. The governments of the 

partitioning states 

2. The own group (either a 

segment or the group as a whole) 

3. Third parties (either within 

or outside the partitioning 

state contexts) 

Outcomes 

It is now time to elaborate the outcomes of different strategies for the identity, 
autonomy, and congruence of a partitioned group. To begin with, however, let 
me make some general comments on the relationship between means, ends, and 
outcomes. A particular end might be pursued by various means. In addition, a 
particular means might have very different results - both wanted and 
unwanted - in different situations. Therefore, one cannot generalize and say 
that a specific strategy is always superior to another. The realization of a 
strategic goal and the consequences of a strategic action, depends on the 
circumstances. It is impossible to know for certain what will happen. But if 
one knows the circumstances, it is possible to discern probable outcomes. The 
focus here is on state contexts, and strategies available to partitioned groups. In 
short, it is the interplay of context and strategy that explains the outcome. 

But how is one to know how much an outcome is explained by context or 
strategy? This is a common but misleading question. Machiavelli's general rule 
should suffice: 'I judge it true that Fortune may be the mistress of one half our 
actions but that even she leaves the other half, or almost, under our control.'84 

What is of importance is not to determine what explains most, but to discern, 
in ideal-type contexts, what strategies seem more likely than others to fulfil the 
ends.85 

84. Machiavelli, The Prince, ch. 25, p. 90. 
85. Cf. T. Bryder, Machiavelli and Modern Political Analysis (Copenhagen: Forlaget Politiske 

Studier, 1990), pp. 11, 65, 84. 
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I deal not with all situations, only a limited few. To start with, the different 
types of state context will be treated separately. After that the variable contexts 
of partitioning states will be considered as a whole. I will not attempt to 
measure the probable effects of each strategic action. For, as Stenelo argues, if 
persuasion and the possibility of changing preferences is taken into account in 
strategic analysis, one must disassociate oneself from the game-theoretical 
assumption that outcomes are always measurable.86 Since the present dis
cussion is focused on a few highly simplified situations, the outcomes will be 
suggested in terms of 'strengthened' or 'weakened' core values. More specific 
outcomes, for instance sovereignty, ethnic homerule, or degree of identi
fication, are observable only in specific cases. Furthermore, it is unlikely that 
these specific outcomes can be predetermined. 

Regardless of context, mobilization is probably the most important activity 
of all. If nothing else, it helps to sustain a sense of group identity. Without a 
mobilized community, the patriotic struggle for autonomy and congruence is 
only important to a petty faction. Nonetheless, mobilization probably has to be 
used differently in accommodative and repressive contexts. Intuitively, mobi
lization can be more open and take advantage of more channels of society in an 
accommodative context. In contrast, mobilization in a repressive one will often 
have to be a clandestine and illegal activity. These hypotheses are likely to hold 
better if the accommodative context is also democratic, and the repressive 
context is also autocratic. 

In accommodative contexts, it is reasonable to expect that loyalty actions 
produce more than both voice and exit actions. If the state government is 
accommodative, it has declared itself to be open to cooperation, influence, 
coalition and cooptation. The utility of these actions increases if the context 
also is democratic. Simply because democratic governments are elected, they 
are much more sensitive to domestic and international public opinion. Demo
cratic governments tend to be more vulnerable to critique of their minority 
policies than autocratic governments. This underlines the benefits of 
cooperation and coalitions with third parties. However, loyalty actions always 
run the risk of weakening group identity. Cooptation is particularly risky in 
this respect. If the state welcomes this strategic action and embraces the group, 
there is a risk of assimilation. Furthermore, voice actions, apart from mobi
lization, do not seem to be as useful as loyalty actions. In particular, con
frontation will probably be met by confusion and distrust, and might even turn 
the once-friendly state government into a hostile enemy. Negotiation, however 
- another voice action - is sometimes a useful complementary action in accom

86. L-G. Stenelo, 'Den internationaliserade demokratin,' in G. Hansson & L-G. Stenelo, eds., 
Makt och internationalisering (Stockholm: Carlssons, 1990), pp. 273-363, at p. 287. 
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modative contexts. Even if negotiations do not produce more than loyalty 
actions, it is an important manifestation of the ethnic group as an entity which 
exists apart from the state community. If the state government negotiates 
directly with ethnic leaders, it indirectly accepts the view that the latter are 
more legitimate representatives of the ethnic community than is the state 
government. This is important for mobilization and for demonstrating the 
earnestness of the demand for autonomy. Sometimes a negotiation strategy also 
results in real autonomy. In order to keep the state polity intact, the central 
government might be willing to accept devolution. Homerule is a very 
common solution. If the state government is willing to reach a compromise, it 
may be instrumental to aim high, and accept something lower. This requires a 
flexibility of ends as well as means, and a readiness for negotiation. The 
original strategic goal might not be fulfilled, but the core values could still be 
strengthened. As Machiavelli advises the polity-builder: 

[H]e will act like prudent archers, who, seeing that the mark they plan to hit is 
too far away and knowing what space can be covered by the power of their 
bows, take an aim much higher than their mark, not in order to reach with their 
arrows so great a height, but to be able, with the aid of so high an aim, to attain 
their purpose.87 

The actual degree of devolution most likely depends on the electoral basis of 
this demand. In the exceptional case, a democratic state might even accept 
complete secession, if this is the will of the majority in the secessionist region. 
This is shown by the recent Quebec referendum on secession from Canada 
(even though the secessionists lost). Finally, for obvious reasons, exit is 
unnecessary in accommodative contexts. 

In repressive contexts, I suggest that either voice actions or exit actions will 
be the most successful. If the group is very strong, especially in terms of 
leadership, manpower, or military force, voice actions are probably appro
priate. To attempt a loyalty action, for instance cooptation, against a repressive 
state, for instance cooptation, is either futile or counterproductive. If loyalty 
actions are of any use in a repressive context, they should be directed to other 
groups which face the same enemy. Allies are always useful. Against the 
repressive state government, however, confrontation and perhaps negotiation 
will be needed. If the state is democratic, ordinary demonstrations and 
electoral and parliamentary struggles will probably be the most instrumental 
means. But if the state is autocratic, extraparliamentary and illegal means will 

87. Machiavelli, The Prince, ch. 6, p. 24 f. See also Shiels, Ethnic Separatism and World 

Politics, p. 281 f. 
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probably be needed. A word of caution is necessary concerning violence. It has 
been observed that ethnic groups tend to use violent means more frequently in 
repressive contexts.88 But in these cases, the reason why they take up arms is 
more often frustration than a calculated military success. Violent methods are 
not necessarily successful in repressive states. The opposition can be expected 
to be much harder, particularly in military terms. The likely benefit of this is 
strengthened group identification. But if the group's military force is weaker 
than that of the state, autonomy and congruence will probably suffer. 
Therefore, if the group is very weak, exit actions might be the least-bad solu
tion. More specifically, isolation is the preferable exit strategy. For instance, if 
the state government uses violence at a level that makes everyday life 
impossible, flight might be unavoidable. 

Turning to the whole context of partitioning states, a crucial question is 
whether the contexts are similar or different. If all contexts are repressive, and 
the relations between the states are good, there is a possibility that they will 
coordinate their actions against the partitioned group. A coordinated campaign 
of state warfare is probably the only way of realizing a complete or nearly 
complete destruction of a partitioned group. Coordinated and violent oppo
nents imply the most alarming physical threat to the group as a whole. How
ever, the implications are contradictory. While autonomy and congruence as 
well as physical security suffer, the effect is the opposite for common identity. 
Coordinated enemies are a powerful incentive for transborder solidarity and 
identification. 

Against coordinated state repression, coordinated confrontation is probably 
the optimal response. But for this to be successful, the response must be very 
powerful, equal to the combined strength of all partitioning states. It is easy to 
see that this is seldom possible. Therefore, appropriate responses might be 
isolation or selective confrontation. Since the essence of the threat is a coalition 
of governments of partitioning states, efforts that aim at breaking or damaging 
this united opposition are critically important. An example of this is to 
confronting one state directly while seeking to coopt and legitimize another. A 
general Machiavellian tip is that it is usually profitable to ally with the weak, 
and confront the strong.89 However, there is no perfect solution. While a 
flexible approach might break the unity of the enemies, there is also a risk of 
internal divisions. Why should only one segment of the partitioned group 
suffer and enter into open conflict, while another segment embraces 'its' state? 
This risk of internal fragmentation can be counteracted by joint planning, 

88. Esman, Ethnic Politics, p. 3If. 
89. Machiavelli, The Prince, ch. 3, pp. 15 ff, ch. 21, p. 83 f. 
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transborder aid, and by making an effort in explaining the instrumentality of 
the flexible approach. 

However, if the repressive states have not coordinated their policies toward 
the partitioned group, sovereign borders can actually provide a strategic 
opportunity. This is true even if one is involved in overt conflicts with each 
state. This was once the case for the Blackfeet tribes straddling the US-
Canadian border: 

Again and again Blackfeet warriors fleeing northward after a raiding attack 
watched with growing amazement as the pursuing troops of the United States 
Army came to a sudden, almost magical stop. Again and again, fleeing south
ward, they saw the same thing happen as the Canadian Mounties reined to an 
abrupt halt. The tribes of the Blackfeet Confederacy living along what is now 
the United States-Canadian border came to refer to that potent but invisible 
demarcation as the 'Medicine Line.' It seemed to them almost a supernatural 
manifestation. The Confederacy members had hunted, roamed, prayed and allied 
with tribes from northern Alberta and Saskatchewan all the way down to 
Yellowstone.90 

Yet, this potential advantage of partition is merely circumstantial and strategic. 
It means that the group can partially escape the control of each state. But it 
does not remove the fundamental predicament with regard to common political 
autonomy, congruence, and the reproduction of group identity. 

In the exceptional situation that all of the repressive states are democratic 
with permeable societies, a transborder penetration strategy can be attempted. 
In this situation, it seems more instrumental to approach potential allies within 
the public administrations and civil societies, rather than the repressive state 
governments.91 

If all contexts are accommodative, and also democratic and open to trans-
border contacts, there are immediate rewards such as influence in decisions 
taken by authorities on both sides of the border, and transborder access to 
facilities which are otherwise unavailable. In this best of all worlds, a trans-
border penetration strategy is most likely exceptionally useful. Today it is 
commonly argued that most or all open, democratic states are irreversibly 
enmeshed in a multitude of global and continental networks, organizations, 
transactions and mutual dependencies. In this situation, it is argued, local and 

90. S. O'Brien, 'The Medicine Line: A Border Dividing Tribal Sovereignty, Economies and 
Families,' Fordham Law Review, vol. 53 (November 1984), no. 2, pp. 315-350, at p. 315. 

91. Cf. Sundelius, 'Internationaliseringens gränser,' pp.255, 257 f; Sundelius, 'Sverige bort

om småtstasbindningen,' p. 82; Kaiser, 'Transnational Politics,' pp. 812-815. 
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regional governments (which may be in the hands of a partitioned group), 
become more important and have greater freedom of action. In particular, 
substate governments gain a new freedom of action across interstate borders, 
quite independently of the central government's foreign policy. Indeed, some 
argue that states have much to win in terms of political efficiency, democracy 
and autonomy by empowering substate polities.92 

In this situation it seems advisable to act exactly opposite to the behaviour 
proposed in a situation in which all states are repressive: much is gained by 
supporting policy coordination between the partitioning states. This might 
eventually lead to the establishment of a real transborder polity whose govern
ment enjoys the same political autonomy in all partitioning states. However, it 
is unlikely that even the most accommodative states would voluntarily agree on 
transborder autonomy whose scope extends beyond the powers enjoyed by 
typical homerule governments (e.g. education, culture, health, environment, 
infrastructure, housing, industry, energy, employment). As Anderson puts it: 

It is difficult to develop transfrontier co-operation further because to do so 
would require special jurisdictions or even an interpénétration of jurisdiction on 
a scale not seen since the abolition of feudal rights.93 

Following Anderson, there are three requirements for the realization of a 
unified transborder polity (assuming that all partitioning states are demo
cratic): (i) formal systems of representation for the population affected by 
these matters; (ii) reciprocal citizenship rights; (iii) special legal rules and 
courts to deal with conflicts. A common or overarching citizenship for the 
partitioning states could provide a partial solution, given that this also implies 
the same political and legal rights in every partitioning state.94 The common 

92. Duchacek, The Territorial Dimension of Politics, chs. 8-9, pp. 205-258; M. Jerneck, 

'Malmö - porten till kontinenten? En maktstudie av en internationaliserad storstad,' in L-G. 
Stenelo & B. Norrving, eds., Lokal makt (Lund: Lund University Press, 1993), pp. 231-311, at 
pp. 246-249; L-G. Stenelo, 'Lokal makt i förändring,' in Stenelo & Norrving, Lokal makt, pp. 7-
29, at pp. 19-23; Stenelo, 'Den internationaliserade demokratin,' pp. 328-338; J. Gidlund & S. 
Sörlin, Det europeiska kalejdoskopet: regionerna, nationerna och den europeiska identiteten 

(Stockholm: SNS Förlag, 1993), pp. 195, 220 f, Anderson, Frontiers, pp. 120-126; Östhol, Politisk 
integration och gränsöverskridande régionaliser ing i Europa, passim. 

93. Anderson, 'The Political Problems of Frontier Regions,' p. 11. 
94. Anderson, 'The Political Problems of Frontier Regions,' p. 12. Cf. Bauböck's discussion 

about 'transnational citizenship.' Unfortunately, Bauböck deals only with citizenship rights of 
nonterritorial migrants, and takes an overarching individualist rather than group-oriented view. 
However, some aspects of Bauböck's analysis can be analogically applied also to territorial 
groups. See his Transnational Citizenship: Membership and Rights in International Migration 

(Aldershot: Edward Elgar, 1995). 
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citizenship of the European Union might provide such an opportunity. How
ever, the problem is that most models of citizenship, including that of the EU, 
gives rights only to individuals, not groups. Another problem is that local and 
regional governments (i.e. those institutions which partitioned groups usually 
can acquire), commonly have a limited formal decision-making power. In 
addition, there are many legal restrictions on transborder relations between 
nonstate governments. The obvious reason is that transborder nonstate govern
mental power clashes with state sovereignty.95 

Finally, contexts may vary, and in fact usually do. Contextual variation is 
generally a threat to the core values. It further separates the different parts of 
the group by imposing different majority cultures and different decision
making and legal structures. In short, the threats and opportunities for each 
segment are different, which undermines the incentives and possibilities for 
common action and transborder solidarity. Say that one state is repressive and 
another accommodative. In this case, it is much harder to realize any kind of 
transborder polity, at least not if it is to be legitimized by all partitioning 
states. Therefore, it is probably more advantageous to target each state sepa
rately, and with different strategic actions. Apparently there are only two 
circumstances which make contextual variation an advantage. First, if one of 
the states is very accommodative, one may attempt to influence, cooperate with 
or enter into a coalition with the accommodative state. This can then be used as 
a blueprint or lever in relation to the repressive state. Second, if the repressive 
state appears completely immune to such pressures, the accommodative state 
may function as a temporary or permanent safe heaven for the kinship group. 
However, it needs to be emphasized that coping with contextual variation gene
rally is about resisting or limiting its negative impact on common autonomy, 
congruence and identity. It is unlikely that these circumstances permit a 
strengthening of the core values. 

The threat of separate and different contexts is the basic reason why trans-
border coordination and cooperation between the kinship segments should 
always be one of the primary activities of a partitioned group. If redemption is 
highly valued, joint action is indispensable. When contexts vary, different 
strategies should be pursued in different states. Even then, however, the 
different strategies should not be conducted independently of each other, but 
should be coordinated as much as possible. The objective of each within-state 

95. Cf. Dupuy, 'Legal Aspects of Transfrontier Regional Co-operation,' pp. 50-63; Jerneck, 
'Malmö - porten till kontinenten?,' pp. 288-293; Stenelo, 'Den internationaliserade demokratin,' 
p. 336; R. Strassoldo, 'Frontier Regions: Future Collaboration or Conflict?, West European 

Politics (Special Issue on Frontier Regions), vol. 5 (1982), no. 4, pp. 123-136, at p. 123; Östhol, 
Politisk integration och gränsöverskridande régionalisé ring i Europa, pp. 187 f, 193 ff. 

75 



Partition and Redemption: An Armchair Analysis 

strategy must be to even out the differences that pull the segments of the group 
apart. 

Conclusion 

This chapter has involved an initial attempt to dissect the problem of partition 
and redemption. More specifically, I have emphasised partition as a process 
including both genesis and revision phases. The significance as well as the 
location of borders may change over time. In addition, a few simple concepts 
for the analysis of state contexts have been suggested, of which the dimensions 
democracy-autocracy and accommodation-repression are the most important. 
Moreover, I have provided a set of strategic goals and behaviours which all fit 
Hirschman's categories of exit, voice and loyalty. These ends and means have 
also been discussed in terms of ideal-type situations in an attempt to discern 
probable outcomes. In short, this analysis suggested that mobilization is 
required in all contexts, that accommodative contexts call for loyalty actions, 
and that voice and exit actions are instrumental in repressive contexts. Most 
notably, Machiavelli's emphasis on a flexible disposition of strategies which 
varies as circumstances dictate is believed to be particularly important for a 
partitioned group. Unlike a group confined to one state, a partitioned group 
simultaneously has to confront two or more state contexts, which usually differ 
from each other. This requires a flexible yet coordinated approach. 

However, many questions remain to be answered. The chapter was meant to 
capture the main features of partition as a general phenomenon rather than the 
specificities of particular instances. Therefore, the analysis has been rather 
broad, abstract and simplified. It has been impossible to reveal the complexity 
which particular instances of partition may reveal. More specifically, I have 
not analyzed different types of processes of partition. The changing nature of 
the location and significance of borders warrants historical analyses of par
ticular cases. Furthermore, it has not been possible to gain any deeper insight 
into the complexity of contextual variation. In addition, I have not revealed the 
actual complexity and fickleness which characterize the real-world application 
of goals and actions. This chapter has merely provided a simple categorization 
of possible ends and means. It has been impossible to specify outcomes. Here I 
have only suggested whether a particular strategy, in a given situation, is likely 
to strengthen or weaken the core values. I hope these shortcomings will be 
remedied by the case studies and the final comparative analysis. 
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3 

The Partition and Redemption of Sâpmi 

Some have imposed taxes on us, others have made claim to our land, divided it 
and separated our people by borders. [...] We are a minority people partitioned 

between several states and have little say about our own existence, unless 

special allowances are granted by these states. 
The 7th pan-Sami Conference1 

The Sami are historically known under many names, for instance Lapps, Fenni 
and Finns. It is a freak of fate that the name of the Finnish state and nation 
originates from a Norwegian word for the Sami. The northernmost county of 
Norway is still called Finnmark, literally meaning Samiland. In Sweden and 
Finland, the northernmost areas are known as Lappland, yet another word for 
Samiland. If anything, these various names suggest that the ethnic group which 
refers to itself as the Sami has been known to exist in Arctic Europe for a long 
time. 

It is known for certain that Sami groups have settled in virtually the same 
areas since at least the early Middle Ages. Not surprisingly, more extensive 
documentation on the Sami is available from the 16th century and onwards, in 
part as a result of the growing Danish-Norwegian, Swedish-Finnish and 
Russian competition for land, natural resources and tax revenues in Arctic 
Europe. It was during this period that the Sami areas became colonized and 
partitioned by Russia and the Nordic states.2 

In this chapter I will analyze the Sami predicament of partition and attempts 
to redeem their community and homeland. The territorial overlap of this 

1 Sâmirâddi, Samernas VII konferens. Gällivare 1971 (Ohcejohka: Sâmirâddi, 1971), p. 10. 
2. B. Aarseth, 'Grenseoppgj0rene o g konsekvenserne av disse for den nordsamiske bosetting i 

Norge,' in B. Aarseth, ed., Grenser i Sameland (Oslo: Norsk Folkemuseum, 1989), pp. 43-82, 
passim; H. Salvesen, 'Sami /Ednan: Four States and One Nation,' in S. Tägil, ed., Ethnicity and 

Nation-Building in the Nordic World (London: Hurst & Company, 1995), p. 118; E. Heiander, 
'The Sami People: Demographics, Origin, Economy, Culture,' in The World Commission on Cul
ture and Development, Majority-Minority Relations: The Case of the Sami in Scandinavia. Diedut 
no. 1 (Guovdageaidnu: Sâmi Instituhtta, 1994), pp. 23-34, at p. 25 f; 
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ethnic group with the states in the area is not merely a theoretically intriguing 
problem, but also a real world predicament with uninvestigated political 
consequences. 

The Territorial Setting 

The Sami population is very small. It is generally held that there are about 
60,000-100,000 Sami. However, as will be shown in this chapter, criteria of 
identity are not simply matters of demography, but also key elements of 
political strategy. Nevertheless, whether Sami or state authorities collect the 
data, they usually end up with an estimate that falls within the range noted 
above. Most importantly, the Sami are partitioned between four states: 
Norway, Sweden, Finland and Russia. The homeland territory as well as the 
population are unequally divided between these states. Relying on the lower 
counts, it is estimated that the great majority, some 40,000-45,000, live in 
Norway. Some 17,000-20,000 live in Sweden. Approximately 5,000-6,500 live 
in Finland. Some 2,000 live on the Russian Kola Peninsula.3 

Despite the tiny population, the Sami's mythological homeland stretches 
over a very wide area, approximately 600,000 km2. Since 1500, the southern 
frontier of this territory has been considered to cut across Engerdal in the 
Norwegian county of Hedmark, and Idre in the Swedish county of Dalarna. 
The homeland extends northward to cover most of northern Norway and 
Sweden, as well as the northern part of the county of Lappland in Finland. The 
Kola Peninsula in northwestern Russia is also considered a part of the 
homeland.4 

In short, the Sami are not only a very small group but also an extremely 
dispersed one. Consequently, they are a minority not only in each state, but 
generally on the local level as well. Today the Sami are a majority in only six 
municipalities. Five of them are located in northernmost Norway (Gâivuotna, 
Kârâsjohka, Guovdageaidnu, Deatnu, and Unjârga), and one in the far north 
of Finland (Ohcejohka). In Sweden, the most densely Sami populated areas are 

3. Because of a lack of systematic and consecutive censuses, exact numbers are not available. 
The numbers given are based on a combination of subjective self-definition and various language 
criteria. See I. Ruong, Samerna i historien och nutiden (Stockholm: Bonnier Fakta, 1982), pp. 9, 
231-237; Samekulturkommissionen, Kommittébetänkande 1985:66 (Helsingfors: Undervisnings
ministeriet, 1985), pp. 121-124; R. Sjölin, Samer och samefrågor i svensk politik: En studie i icke

makt (Göteborg: Statsvetenskapliga institutionen, Göteborgs universitet, 1981); The Norwegian 
Ministry of Local Government and Labour, The Sami - The Indigenous People of Norway (Oslo: 
The Norwegian Ministry of Local Government and Labour, Division of Sami Affairs, n.d.), p. 4. 

4. Salvesen, 'Sami jEdnan,' p. 114; Helander, 'The Sami People,' p. 23. 
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found in the inland areas of Norrbotten county, especially the municipalities of 
Dâlvvadis, Vâhtjer and Giron. In Russia, the greatest concentration of Sami is 
found in the town of Lujâvri, situated at the geographic centre of the Kola 
Peninsula.5 

The imagined homeland of the Sami is usually called Sâpmi. There is a map 
of Sâpmi in almost every book on the Sami people (see Map 3.1). This is 
usually described as the traditional Sami settlement area, as if it were a purely 
objective demographic fact. However, there is no doubt that to the Sami the 
map also represents an emotionally important image of the Sami homeland. 

The Sami conception of territoriality is quite different from that of 
Westphalian states. Sâpmi does not have definite boundaries, but is rather a 
diffusely delineated zone. The Sami have always had internal political and 
cultural boundaries, but they have rarely been static or clearly defined. This 

5. Guovdageaidnu has the comparatively greatest proportion of Sami in the world (80-90 
percent of some 3,000 inhabitants). However, it is neighbouring Kârâsjohka which is unofficially 
called the capitol of Sâpmi. The reason is the location of a number of Sami institutions in 
Kârâsjohka (the Norwegian Sami Parliament, the Sami Radio, and the Sami Archives). 

6. The map is based on B. Aarseth, Fra Nordkalottens historié. Ottar no. 84 (Troms0: Troms0 
Museum, 1975), p. 52. 

RUSSIA 

FINLAND 

SWEDEN NORWAY 

MAP 3.1 Sâpmi - The Sami homeland6 
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has proven to be a weakness in the struggle for recognition of their homeland; 
for the protection of territorially demanding livelihoods such as reindeer 
herding, fishing and hunting, and more generally for the right to land and 
water. 

Sami Language Areas: 1. South Sami, 2. Ume Sami, 3. Pite Sami, 4. Lule Sami, 5. North Sami, 

6. Inari Sami, 7. Skolt Sami, 8. Kildin Sami, 9. Ter Sami. 

Despite an overarching sense of common identity and some common traits 
that distinguish them from the surrounding cultures, the Sami are a hetero
geneous group. In terms of language, religion, and livelihoods, they are 
divided into several smaller subethnic communities. Language is the most 
important criterion of ethnic division among the Sami. There are as many as 
nine distinct Sami languages, and many more local dialects. Although some of 
them are mutually unintelligible, they are linguistically related, and several 
words are used in all languages. Moreover, even on a subethnic and local level, 
identity and culture typically cut across rather than follow along interstate 
borders. This is indicated by the geographical boundaries of the Sami 

7. The map is based on Aarseth, Fra Nordkalottens historié, p. 16. Cf. pp. 10 and 14. 

RUSSIA 

SWEDEN 

MAP 3.2 Sami language areas7 
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languages (see Map 3.2). As will be discussed, it is questionable whether the 
Sami have always shared a sense of being a single people. Nevertheless, there 
was undoubtedly a contiguous pattern of small Sami communities and polities 
which existed as coherent entities before the establishment of separate states 
and citizenships. Therefore, it is relevant to talk about the Sami as a 
partitioned group. 

Today, Sami polities are found on four levels. The most recent development 
has taken place on the transborder level, where a common parliamentary body 
is under construction. This body consists of the three state-based, popularly 
elected Sami Parliaments, which are found in Norway (1989), Sweden (1993) 
and Finland (1973). The governmental status of these bodies make them the 
politically most important Sami organizations. On the district level, reindeer 
herders are organized in Sami districts. The specific arrangements vary 
between the states, but all of them are cooperative territorial units. In Sweden, 
they constitute a specific variant of Sami polities, the one which is closest to 
the historically known Siida, a kind of tribal polity.8 It is noteworthy that 
some of the Swedish and Norwegian districts overlap each other, that is, they 
extend across the interstate divide. Some Norwegian Sami have access to 
winter grazing land in Sweden, while some Swedish Sami have right to 
summer grazing land in Norway. 

Finally, ordinary municipalities are at least potential Sami polities. 
However, despite their numerical majority in seven municipalities, Sami 
political parties or Sami lists of statewide parties hold office only in 
Kârâsjohka and Guovdageaidnu in northern Norway. Non-Sami political 
parties, and often non-Sami politicians, dominate the other municipalities in 
which the Sami are the majority.9 

In sum, the Sami territorial setting is fairly complex. In terms of polities, 
the great zone of Sâpmi includes about a hundred reindeer herding districts, a 
few municipalities, three state-based parliaments, and a transborder govern
mental framework. In Russia, however, there are no Sami polities whatsoever. 
At present, the Kola Sami have a few nongovernmental organizations, but no 
governmental organization of their own. 

8. Cf. I-M. Mulk, 'Sirkas - A Mountain Saami Hunting Society in Transition, A.D. 500-1500,' 
in R. Kvist, ed., Readings in Saami History, Culture and Language. Vol. 2 (Umeå: Center for 

Arctic Cultural Research, Umeå University, 1991), pp. 41-57, at p. 44; R. Kvist, Det rennomadiska 

samhällets organisation och struktur. Research Report no. 16 (Umeå: Center for Arctic Cultural 
Research, 1990), pp. 21-40; Ruong, Samerna i historien och nutiden, pp. 30 f, 38 f; T.G. 
Svensson, Samernas politiska organisation. En studie av en etnisk minoritet i förhållande till stor

samhället (Phd. diss., Stockholm: Stockholms universitet, 1973), pp. 49-53. 
9. Representative of the Secretariat of the Sami, Finnish Sami citizen (121). 
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The History of Partition 

THE SEDA POLITIES AND OVERLAPPING COLONIZATION 

The Sami area did not lack boundaries before it was divided between separate 
state polities. The Sami had their own local polities known as Siidas. They 
were made up of tribes of varying numbers of families, from a handful up to 
20-30 families totalling several hundred individuals. It is believed that by the 
early 11th century most of the territory that today is mythologized as Sâpmi, 
was divided into an unbroken pattern of some 60-100 Siidas. Each Siida had its 
own tribal government, a community of families, and a territorial zone 
delimited by physical geographical boundaries. Within their common territory 
the families lived by hunting, fishing, and in some places reindeer herding. 
The Sami developed neither a polity on a higher level than these local tribes, 
nor any deep or permanent cooperation between independent Siidas.10 

The Sami population's small size and dispersion greatly facilitated the 
efforts of southern and eastern powers to take control over parts of Arctic 
Europe. Machiavelli would have rejoiced at these extraordinary fortunate 
circumstances for conquering.11 The Sami had already dispersed themselves, 
almost as if to make it as easy as possible for a conqueror to establish and 
maintain his rule. The Sami began to experience this in the Middle Ages, when 
militia and traders from Karelia, Novgorod, Russia, Denmark-Norway and 
Sweden-Finland began to struggle for control over Arctic Europe. Control of 
the fur trade, taxation of the Sami, and strategic military interests were 
important incentives for this competition. 

Taxation zones became the key element of mediaeval territorial politics in 
Arctic Europe. As a result of negotiations and warfare, the geographical 
extension and political control over the zones shifted several times between the 
Middle Ages and the 19th century. Particularly interesting is the incomplete 
and nonexclusive authority of these taxation zones. In contrast to the later 
principle of sovereignty, the taxation zones typically overlapped (see Map 3.3). 
Only on the outskirts and in coastal parts of the Sami area, did local Sami pay 
tax to only one kingdom. Major parts of the area were divided into over

10. For historical details on specific Siidas, see 0. Vorren, 'Veidekulturens arealfordeling, 
siidagrenser og resursutnytting i Samelands nord0stlige str0k,' in B. Aarseth, ed., Grenser i Same-
land (Oslo: Norsk Folkemuseum, 1989), pp. 16 ff. Cf. Salvesen, 'Sami Äidnan,' p. 109; Aarseth, 
'Grenseoppgj0rene,' pp. 44-49. 

11. See his advice to the conqueror of a people accustomed to freedom N. Machiavelli, The 
Prince. In Machiavelli: The Chief Works and Others. Vol. 1. Trans. A. Gilbert (Durham: Duke 

University Press, [1513] 1965), ch. 5, p. 24. 
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lapping 'common areas,' in which the Sami paid tax to two kingdoms. Starting 
in the early 17th century, the Anâr district in present day Finland was a 
'common area' for all three powers - Denmark-Norway, Sweden-Finland, and 
Russia.12 

It is unlikely that the tax collectors could generally enforce payment. 
Besides the occasional use of force, a common sanction was to deny admittance 
to certain trading locations. Therefore, the taxes were often assessed as trading 
dues rather than ordinary taxes.13 From this I draw the conclusion that as long 
as the colonizers were incapable of enforcing their authority within well 
confined territories, the independence of the Sami polities was generally 
retained. 

MAP 3.3 Taxation zones in northern Fennoscandia, 1613-1751/182614 

Marainen argues that a multiple tax burden threatened the economic well-
being of the Sami, and that the subsequent establishment of interstate borders 

12. Aarseth,'Grenseoppgj0rene,' pp. 50-53; Aarseth, Fra Nordkalottens historié, passim i K. 
Nickul, The Lappish Nation: Citizens of Four Countries (Bloomington: Indiana University, 1977), 
p. 49 f. 

13. Salvesen 'Sami iEdnan,' p. 110; R. Kvist, Rennomadism och samhällsförändring. Studier i 
samisk historia 1695-1860. Research Report no. 4 (Umeå: Center for Arctic Cultural Research, 
Umeå University 1987), p. 8 f. For a much more detailed analysis, see K. Korpijakko-Labba, Om 
Samernas rättsliga ställning i Sverige-Finland (Helsingfors: Juristförbundets Förlag, 1994), 
passim. She examines closely the taxation in Rounala, at pp. 76 ff. 

14. Aarseth, 'Grenseoppgj0rene,' p. 51. 
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therefore had positive effects for them. However, these burdens neither 
threatened the Sami's congruence nor their common identity. Being subjected 
to overlapping foreign powers means that polities and communities can 
continue to exist as wholes, without being split into separate jurisdictions. In 
addition, to the extent that separate kinship communities are subjected to the 
same foreign powers, a multiplied tax burden might actually be beneficial for 
common identity and political mobilization. This is because the tax collectors 
confront the kindred groups as a common entity, not as separate pieces singled 
out for special treatment. Marainen's mistake is to overemphasize the tempo
rary economic benefit, while underestimating the long-term negative con
sequences for common identity, autonomy and congruence.15 

I suggest that the lesson to be drawn from this is that a situation of 
overlapping polities of foreign powers is actually less threatening than being 
subjected to exclusive and separate polities. This is because overlapping 
territories demonstrate weakness and permeability rather than authority and 
watertight frontiers. If the partitioning powers are unable to exclude each 
other from the contested area, they are also unlikely to be able to tear apart 
local polities and communities. For a weak and dominated group, messy over
lapping polities is far better than separate, sovereign states. 

In sum, the absence of sovereignty in the modern sense did not imply the 
absence of territorial politics in mediaeval Fennoscandia. Discontiguous and 
diffuse frontiers do not imply the absence of territoriality, only a territoriality 
of a different kind. In fact, the functionally limited and diffusely delineated 
taxation zones were in these respects similar to the Sami Siidas, and therefore 
quite compatible with these indigenous polities. For the Sami, however, the 
encounter with competing tax collectors was only a preview of what was to 
come. 

THE ENFORCEMENT OF SOVEREIGN BORDERS : 1751 -1889 

While peace is usually assumed to be all for the good, the end of the Great 
Northern War in 1720 apparently had no positive effects for the Sami. The 
Sami had not been directly involved in the war, and had enjoyed a greater de 
facto autonomy while the kingdoms fought against each other. When peace 
came, so did partition and subjugation. For this peace facilitated the 
consolidation of state sovereignties and the enforcement of 'national' loyalties, 
and anticipated the establishment of distinct interstate borders. Important 
instruments were Christian missionaries, and the colonization of land by 

15. J. Marainen, Förflyttningar i Sâpmi. Gränsregleringar i Norden och deras följdverkningar 

för samer. Sâpmi no. 2 (Umeå: Svenska Samers Riksförbund, 1984), p. 9. 
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people from the Danish-Norwegian, Swedish-Finnish and Russian kingdoms. 
While peace led to the consolidation and stabilization of state polities in 
northern Europe, it had the opposite effect on the Sami polities. 

In 1751, the first Scandinavian border that still is in effect was fixed 
between Norway and Sweden. In designing the border treaty, the states showed 
a consideration for the Sami which is unique in Nordic history. Before fixing 
the border, they carefully investigated existing local identities. This revealed 
that a number of reindeer herding communities seasonally migrated across the 
would-be Norwegian-Swedish border. The border commission decided to 
accept a limited permeability in the Norwegian and Swedish sovereignties to 
allow for the survival of this nomadism. This was finally regulated in a codicil 
to the border treaty, the Lapp Codicil. This document is unique in that it 
defines the customary transborder territorial rights of a nonstate group. Not 
surprisingly, the Sami highly value this treaty, which is sometimes called the 
Sami 'Magna Charta.' Of symbolic value is the explicit statement that the 
primary purpose is 'the preservation of the Lappish nation.' It is of course de
batable what the word 'nation' meant to the state governments at this time, but 
the fact that the same word was used in referring to the partitioning states 
indicates a potential comparability and formal equality.16 

Nevertheless, even the Lapp Codicil is actually a limitation for traditional 
Sami herding and settlement patterns. It imposed regulations and limitations on 
practices that were previously matters to be settled by the Sami themselves. 
For instance, the Lapp Codicil regulated the areas the Sami were allowed to 
use as well as the periods during which they could stay there. The Sami 
themselves had no say in the formulation of the border treaty, as has usually 
been the case in subsequent Swedish-Norwegian reindeer herding agreements. 
Yet since the Sami were too weak to resist the establishment of sovereign states 
and interstate borders, the Lapp Codicil was better than nothing. In com-

16. Sami Instituhtta, Lappcodicillen av 1751: Var det Samernas Magna Charta? Diedut no. 1 
(Guovdageaidnu: Sâmi Instituhtta, 1989), passim', Samerättsutredningen, SOU 1986:36, Samernas 
folkrättsliga ställning (Stockholm: Justitiedepartementet, 1986), pp. 73-92; Samerettsutvalget, 
NOU 1984:18, Om Samenes rettsstilling (Oslo: Universitetsförlaget, 1984); pp. 15 f, 189-191; 
Aarseth, 'Grenseoppgj0rene,' p. 57; T. Cramér, 'Bilaga C: Kodicillen,' in P. Idivuoma, Minnes
bilder. Sâpmi no. 7 (Umeå: SSR, 1990), pp. 276-290, p. 227 f; P. Tonstad, Samerett - for fram
tida (Norway: Jàr'galaed'dji Å/S, 1985), pp. 28, 32; I. Åhrén, ed., Samernas vilja. Sâpmi no. 4 
(Umeå: SSR, 1986), p. 21 f. 
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parison with later, 'impermeable,' border treaties, the Lapp Codicil provides a 
model for surviving partition.17 

There was more to come. For the Sami, the 19th century was the century of 
partition. Two new borders were fixed, and there were seven major border 
changes. In 1809, Sweden gave up Finland, which became a Grand Duchy 
under Russia. This had two direct consequences. First, a new interstate border 
was fixed between Sweden and Finland. The border cut right across the 
territories of two Sami districts, Rounala and Suondavaara. However, the local 
Sami could quite easily counteract this partition. This is because although the 
state governments formally prohibited a district from remaining a single entity 
across the border, they actually allowed the members of the Finnish parts to 
retain their Swedish citizenship. Even though their districts lay mainly in 
Finland, they paid tax to Sweden and were considered members of the Swedish 
parish in Garasavvon.18 That this was formally possible can be explained by 
the incomplete implementation of the principle of sovereignty. At that time, 
the notion of absolute and exclusive political borders was neither fully 
internalized by the authorities and local populations, nor practically possible to 
implement and enforce. There were still overlapping polity domains in some 
areas, for instance along the unregulated coastland frontier between Norway 
and Russia. 

Second, the treaty of 1751 that had regulated the Swedish-Norwegian and 
thereby also the Norwegian-Finnish border, no longer was in effect for 
Finnish (Russian) citizens. The Russian government soon tried to limit the 
grazing rights for Norwegian Sami in Finland, but it did not restriction 
Finnish Sami from crossing the border. This border soon became an issue for 
lengthy negotiations that dragged on until 1851. As a result, not much changed 
in practice for the local Sami groups.19 

The last overlapping taxation area disappeared in 1826 when the coastland 
border between Norway and Russia was fixed. The local Skolt Sami were 
directly affected because their territory was split in half. The partitioning 
states initially assured them the right to hunt and fish on both sides of the 
border. But this was only a temporary agreement, and thus fell short of the 

17. Sâmi Instituhtta, Lappcodicillen, passim; J. Marainen, 'Riksgrensene og samers stats-
tilh0righet,' in B. Aarseth, ed., Grenser i Sameland (Oslo: Norsk Folkemuseum, 1989), p. 85 f; 
Nickul, The Lappish Nation, p. 52 f; J. Eriksson, 'The Partitioned People: International Borders as 
Saami Predicaments,' in J.Å. Dellenbrant & U. Wiberg, eds., Euro-Arctic Curtains (Umeå: 
Northern Studies, CERUM, Umeå University, 1997), pp. 163-201. 

18. Marainen, Förflyttningar i Sâpmi, p. 9 f; Marainen, 'Riksgrensene,' pp. 86-88. 
19. Marainen, Förflyttningar i Sâpmi, p. 11; Aarseth, 'Grenseoppgj0rene,' p. 64. 
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permanent right to seasonal migration that was guaranteed by the Lapp 
Codicil. Step by step, the transborder rights of the Skolt Sami were reduced.20 

The establishment of distinct interstate borders was a direct result of the 
growing geopolitical tensions between Sweden-Norway and Russia-Finland. In 
1852, Russia closed the Norwegian-Finnish border to reindeer migration. This 
aroused widespread uncertainty and fear among Sami on both sides of the 
border and led to population transfers and even a local revolt in Guovda-
geaidnu.21 However, despite the rules on fines and confiscation of reindeer, 
the authorities could not, in practice, monitor the border very carefully. In 
addition, the Russian-Finnish authorities paradoxically respected the right of 
the Swedish Sami to migrate across the borders to their summer camps in 
Finland and Norway; the closing of the border was only for Norwegian and 
Finnish citizens. The result was that many Norwegian and Finnish Sami choose 
to become Swedish citizens. This allowed them to continue to exploit their 
customary grazing lands almost as if nothing had happened. This ingenious 
change of citizenship was not only practised after 1852, but was common 
throughout the 19th century.22 

In 1889 the Russian authorities decided to close also the Swedish-Finnish 
border. Aware of the ineffective efforts to close it in 1852, this time the 
Russian government employed specific 'reindeer policemen' to monitor the 
border. Their task was to confiscate all 'Swedish' reindeer that entered Finnish 
territory. This time, the border was closed in practice and not only on paper. 
Several Sami districts in Sweden, Finland and Norway now either had to 
search for new grazing lands or give up reindeer herding. The grazing land in 
northernmost Sweden was simply too limited for the number of reindeer 
herders presently living there. Large-scale population transfers followed. In 
turn, the border closing threatened not only the cohesion of specific Sami 
districts and families, but also caused conflicts between different Sami 
groups.23 

20. S. Pedersen, 'State or Saami Ownership of Land in Finnmark?,' in R. Kvist, ed., Readings 

in Saami History, Culture and Language. Vol. 2 (Umeå: Center for Arctic Cultural Studies, 1991), 

pp. 69-84, at p. 75 f; Aarseth, 'Grenseoppgj0rene,' p. 78 f; Salvesen, 'Sami ^Ednan,' p. 112 f. 
21. P. Otnes, Den samiske nasjon. Interesseorganisasjoner i samenes politiske historié (Oslo: 

Pax Forlag A/S, 1970) pp. 76-85. 

22. Marainen, Förflyttningar i Sâpmi, pp.7, 11; Marainen, 'Riksgrensene,' p. 88 f; Aarseth, 
'Grenseoppgj0rene,' pp. 64-74. 

23. Marainen, Förflyttningar i Sâpmi, pp. 12-16; Marainen, 'Riksgrensene,' p. 89 f. 
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ASSIMILATION, SEGREGATION, AND WORLD WARS: 1890-1944 

Assimilation and Segregation 

At the end of the 19th century, Norwegian nationalism grew stronger. The 
major focus of the statewide mobilization was, of course, the union with 
Sweden, into which Norway was forced in 1814.24 The union initially had 
rather limited effects on the Sami. Eventually, however, a series of reindeer 
herding conventions further regulated and limited the areas and times of the 
year that Swedish Sami could be in Norway, and vice versa. When Norwegian 
nationalism and opposition to the union grew stronger at the turn of the 
century, so did criticism of Sami reindeer herding across the border. 
Norwegian authorities tried to ward off all kinds of 'Swedish penetration,' 
including 'the Swedish Lapp traffic.' Not only were these Sami an obstacle to 
the 'Norwegianization' of northern Norway, they were also Swedish citizens.25 

Norway broke out of the union in 1905. This proved to be the first step in a 
Norwegian nation-building process that was detrimental for the Sami in both 
Norway and Sweden. The Norwegian government continued its efforts to 
secure its autonomy, identity and territorial integrity in opposition to Sweden. 
It is significant that Norwegian military planning and deployment at this time 
was almost entirely focused on 'the Swedish threat.' The Swedish Sami 
experienced continuous pressures from the Norwegian authorities to circum
scribe the areas and duration of transborder reindeer herding. The Norwegian 
negotiators were much more eager to limit transborder rights than the com
paratively indulgent Swedish negotiators. Consequently, the Swedish reindeer 
herders were the losers. Sami from the Garasavvon area in Sweden lost major 
parts of their summer grazing lands in Norway. Because of this, Swedish 
authorities called for compulsory transfers of Sami from Garasavvon to 
districts further south.26 

In contrast to Norway, the official policy toward Sami in Sweden at this 
time changed from assimilation to selective segregation. This new policy was 
expressed in the formula 'Lapp shall remain Lapp.' Yet, it was a selective 

24. E. Vedung, 'Norvegomani och fosterländskhet,' in G. Vaern0, ed., Dialog Norge-Sverige 

1987/88. Unionstiden 1914-1905. Svensk-norske myter og realiteter (Oslo & Stockholm: Norsk 
Forum & the Norwegian Embassy to Sweden, 1988), 17-31. 

25. Sjölin, Samer och samefrågor i svensk politik, pp. 179-183; Marainen, Förflyttningar i 

Säpmi, p. 22 f. 
26. K.E. Sammeli, Staten och samerna 1886-1920 (Licentiate's diss., Umeå: Statsvetenskapliga 

institutionen, Umeå universitet, 1970), pp. 105 ff; B. Uppman, Samhället och samerna 1870-1925 

(Phd. diss., Umeå: Historiska institutionen, Umeå universitet, 1978), pp. 157-160; Marainen, För
flyttningar i Sâpmi, pp. 24-29; Marainen, 'Riksgrensene,' p. 90; Sjölin, Samer och samefrågor i 

svensk politik, p. 182 f. 
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segregation policy, for only reindeer herders and their children became 
considered 'Lapps.' The majority of Sami who did not practice this livelihood 
were usually subjected to assimilation. From the late 19th century, reindeer 
herders were subordinated to a special Lapp police administration (Lapp
väsendet), which ruled and monitored reindeer herding. From 1913 to 1971, 
children of reindeer herders were sent to Sami tent schools (kåtaskolor), while 
other Sami children were usually assigned to ordinary Swedish schools. It is 
noteworthy that the policy of selective segregation was employed in Sweden 
alone. In the other partitioning states assimilation was the rule.27 

The new state nationalism was not a phenomenon limited to Norway. The 
first decades of the 20th century was a time of overt state nationalism and 
official colonization of the north. The devastating effects of these policies on 
the Sami in all the countries have been analyzed before. However, what was 
particularly threatening for the Sami as a community was not merely what 
actually happened in each country, but primarily that separate nation-building 
processes went on in each state. Norway disassociated itself from Sweden, and 
thereby undermined Sami cohesion across the Swedish-Norwegian border. In 
1917-1918, Finland seceded from Russia, while the new Soviet Union began to 
consolidate her communist empire. The young Finnish state immediately began 
a process of nation-building which, for the nomadic Sami, meant a loss of land 
ownership. In a report from 1985, a Finnish government commission offi
cially expressed regret about these actions, which were described as 'the most 
flagrant expression of legalized colonialism.'28 

Finnish-Soviet Border Revisions 

The Sami population straddling the Finnish-Soviet border were hit particularly 
hard. They found themselves not only at the frontier between two states in the 
process of integrating themselves, but also between two ideologically opposed 
political systems. 

Moreover, after the Dorpat Peace in 1920, the Finnish-Soviet border was 
changed, almost a hundred years after the first partition of the Skolt Sami 
(1826). The change meant that more territory came under Soviet rule. This 
time, the new communist regime enforced strict border control and did not 

27. R. Kvist, 'Swedish Sâmi Policy 1548-1992,' in L. Heininen, ed., The Changing Circum-
polar North: Opportunities for Academic Development (Rovaniemi: Arctic Centre, University of 
Lapland, 1994), pp. 28-44, at p. 36 f; Uppman, Samhället och samerna 1870-1925, pp. 127-132, 
159 f; Sammeli, Staten och samerna 1886-1928, pp. 20-38, 60-77; Sjölin, Samer och samefrågor 
i svensk politik, pp. 95-99, 137-165, 182 f; Ruong, Samerna i historien och nutiden, pp. 134-138; 
Nickul, The Lappish Nation,pp. 59-61. 

28. Samekulturkommissionen, Kommittébetänkande 1985:66, p. 65, my translation. 
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allow any transborder migration. The families in the partitioned districts had 
to make a once-and-for-all decision about where to live. Most of them settled 
in Finland, while a few remained in the Soviet Union. In most cases, the par
titioned Skolt districts could not survive but completely disintegrated. In 1944, 
Finland was forced to give up even more territory to the Soviet Union, the 
winner of the Russo-Finnish war. The families of three Skolt districts split by 
the border change had to move to Finland. The impact on autonomy, identity 
and congruence is particularly devastating when a border becomes a com
pletely closed defence barrier, as in the case of the Iron Curtain. Since 1944, 
the location of the borders in northernmost Europe have been fixed.29 

Sami Political Mobilization 

The Sami were not entirely passive during this period of multiple state nation
alism. In 1903-1904, the first steps towards Sami political mobilization were 
taken simultaneously by Sami in Sweden and Norway. In both countries, the 
form of mobilization drew less on Sami experiences than on lessons from the 
new popular movements, especially the temperance movement and the free 
church movement. However, the reasons for Sami mobilization were not 
sector interests, but ethnoterritorial ones.30 

Among the most notable actors was the South Sami woman Elsa Laula. She 
was politically active in the beginning of the 20th century. She was a Swedish 
citizen, but did not limit her political actions to Sweden. Besides mobilizing 
Swedish Sami, she also travelled to northern Norway, and initiated the first 
Sami political organizations on that side of the border. She was among the first 
to speak about a political redemption of Sâpmi. She did not, however, manage 
to set up a transborder Sami organization.31 

29. R. Hirsti, Suenjelfolket - ved veis ende (Oslo: Tiden Norsk Forlag, 1974), pp. 9, 60, 99; 
Vorren, /Veidekulturens arealfordeling,' p. 41; Samekulturkommissionen, Kommittébetänkande 

1985:66, p. 59 f; Aarseth, 'Grenseoppgj0rene,' p. 79; A. Kiseljov and T. Kiseljova, Samerna i 
Sovjetunionen. Historia, näringsliv, kultur. Trans. E. Pålsson (Lund: Geografiska institutionen, 

Lunds universitet, 1981), p. 123 f. A notable exception from the fixed border situation is the non-
delimited Norwegian-Russian frontier zone in the Barents Sea. 

30. L. Sillanpää, Political and Administrative Responses to Sami Se If-Determination. A Com

parative Study of Public Administration in Fennoscandia on the Issue of Sami Land Title as an 

Aboriginal Right (Phd. diss., Helsinki: Societas Scientiarium Fennica, 1994), p. 54; Sammeli, 
Staten och samerna 1886-1928, pp. 39 ff; Ruong, Samerna i historien och nutiden, p. 196; Kvist, 
'Swedish Sami Policy 1548-1992/ pp. 34-37; Ruong, Samerna i historien och nutiden, p. 187 f. 

31. Sammeli, Staten och samerna 1886-1928, pp. 39 ff; Uppman, Samerna och samhället 
1870-1925, pp. 143-145; O.M. Haetta, Samene - en arktisk urbefolkning (Karasjok: Davvi Giiji, 
1992), p. 58. 
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Besides the creation of organizations and Sami newspapers, Norwegian Sami 
had another success. Despite comparatively strong state nationalism in 
Norway, the Sami Isak Saba obtained a seat in the Storting (1906-1912), the 
Norwegian national parliament. He did so because of a coalition with the 
Norwegian socialists. In Finland, however, Sami mobilization came much later 
and the organizations were generally less salient than their counterparts in 
Sweden and Norway. In Russia, there is no indication of any political mobi
lization at this time.32 

The Sami mobilized separately within each state in reaction to policies and 
laws that were of immediate concern for each segment, rather than for the 
Sami as a single community. Hence, the politically disintegrative effect of par
tition was clearly visible. Indeed, the Sami had a hard time mobilizing even on 
the state level. Most of the organizational initiatives were taken at the local 
level. Noteworthy exceptions are Elsa Laula's efforts in the early 20th century, 
and the meeting of Norwegian and Swedish Sami in Troanddin on February 6, 
1917.33 In commemoration of this meeting, Sami politicians made a decision 
in 1992 that February 6 is the national day of all Sami.34 

The Second World War as a Threat and Opportunity 

The Second World War did not miss Arctic Europe. The Soviet Union was 
attacked and attacked others, including Finland. Norway was occupied by Nazi 
Germany, while officially neutral Sweden was squeezed in the middle. The 
war threatened the security of those directly affected by the fighting (notably 
North Sami, Inari Sami and Skolt Sami). Yet there were other Sami groups for 
whom the war was actually liberating. In particular, Sami districts in northern 
Sweden enhanced their de facto autonomy as a result of the German occupation 
of Norway. While their physical security was endangered, their collective core 
values were strengthened. This is revealed by an eye-witness account from the 
Norwegian-Swedish frontier zone at the time of German occupation in 1940. 
To many Swedish Sami reindeer herders in northernmost Sweden, the German 
occupation meant that their summer pasture lands now were under the control 
of a new foreign power. It was not clear whether the Germans would respect 
the transborder migratory rights. And even if they were allowed to go, it 

32. Samekulturkommissionen, Kommittébetänkande 1985:66, p. 145; Salvesen, 'Sami 
/Ednan,' p. 130. 

33. Sammeli, Staten och samerna 1886-1928, pp. 114-136; Ruong, Samerna i historien och 

nutiden, p. 196. A statewide meeting was held a year later (1918) in Östersund, Sweden. Uppman, 
Samerna och samhället 1870-1925, pp. 148-150. 

34. Sâmirâddi, Samernas XV konferens. Helsinki 15-17 juni 1992 (Ohcejohka: Sâmirâddi, 

1994), p. 91. 
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would be risky to enter occupied territory. One of the reindeer herders was 
Per Idivuoma, who later became a Sami politician. In his words: 

All families in the northern Lapp districts tried to keep their reindeer on the 
Swedish side as far as possible. [...] On July 9th the message came from the Lapp 
administration, saying that the occupational power had respected the reindeer 
grazing convention, which in practice meant that we could move to Norway. 
We were informed to avoid the most distant areas, since such a movement could 
imply big risks. 

I remember when I met the superintendant at the shore of the Lainio river on 
a warm Spring day. I asked some questions, which probably irritated him. I 
wanted guaranties for life and limb and guaranties for economic losses which 
could occur in an occupied country. That is I tried to find out if the state would 
protect us, as Swedish citizens in an occupied country. He did not know of any 
guaranties. His superior had only given him a message by telephone saying that 
the negotiations with the occupying power had come to the conclusion that the 
convention was valid. [...] A strange thing had happened, that the German 
empire, with its huge war machine, which only during the last six months had 
subjugated a great number of Europe's independent states, could accept the 
rights of a minority when its small neutral government negotiated on these. 35 

Swedish reindeer-herding Sami did not only gain autonomy while being in 
Norway, but also strengthened their self-rule and independent mode of organ
ization on Swedish territory. Therefore, these Swedish Sami came to look back 
on the war as a time of freedom. Still, the general conclusion is that, because 
the Sami in each state were affected differently by the war, this further threat
ened their common identity and congruence as a single people. 

Yet it is fruitful to emphasize the surprisingly positive experience of the 
Swedish reindeer Sami, and from this draw a lesson. The lesson is that the 
successful invasion of a partitioning state by a foreign power can open a 
window of opportunity for a partitioned group. If it is in the interests of the 
conquering power to do so, it can choose to accept or even support the 
activities of a partitioned group. The caveat is that everything lies in the hand 
of the conqueror. The result can be more freedom as well as virtual extinction. 
Still, it is more likely that a foreign conqueror does not have vested interests in 
local territorial relationships, but might choose to make dramatic changes in 
border policies. Former treaties need not be respected, formerly closed 

35. P. Idivuoma, Minnesbilder. Sâpmi no. 7 (Umeå: SSR, 1990), p. 20 f. Cf. P. Idivuoma, 
Sunnanvind (Stockholm: Tidens Förlag, 1978), p. 49; Nickul, The Lappish Nation, p. 54; Sjölin, 
Samer och samefrågor i svensk politik, pp. 215 ff. 
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borders can be unilaterally opened, and formerly open ones can be closed. 
This lesson warrants attention because it goes against the conclusion, most 
commonly drawn, that war and conquering always imply less freedom and 
greater insecurity. 

THE ERA OF THE IRON CURTAIN: 1945-1989 

Postwar Sami Resurgence 

During the Second World War the state authorities lost their tight control over 
the Sami, especially the reindeer herders. When the war came to an end, and 
sovereignty was reinstated, the state authorities wanted to restore the prewar 
system. But the Swedish reindeer Sami had accustomed themselves to self-rule, 
and shifted from the authorized system of family-based herding to large-scale 
cooperative herding. For these Sami, the war implied a new freedom, which 
was now directly threatened. Swedish and Norwegian authorities jointly 
decided to impose fines on reindeer herders who were accused of violating the 
regulations for the organization of reindeer herding. This spurred mobi
lization among Sami in Sweden and Norway. Even for the Finnish Sami, the 
war helped to arouse ethnic identification. In Finland, the authorities had 
evacuated most Sami to the Kalajoki valley. This temporary concentration of 
Sami provided a unique opportunity for mobilization of a population which 
had always been dispersed and scattered.36 

As a result of increased self awareness in the late 1940s several statewide 
Sami political organizations simultaneously emerged in Sweden, Norway and 
Finland. This time mobilization was not limited to the state level. In 1953, the 
first joint Nordic meeting of Sami political organizations from Norway, 
Sweden and Finland was held in Dalvvadis, Sweden. This was the start of 
Nordic Sami politics. It was followed by the formal establishment of the 
Nordic Sami Council (Sâmirâddi) in 1956, an umbrella organization for Sami 
organizations from each state. Since then, Nordic Sami conferences have been 
held every third or fourth year.37 

While the wartime experiences provided the immediate impetus for postwar 
mobilization, what was it that made it successful? This is explained by major 
contextual changes, both international and on the Nordic level. First, the 1948 

36. Cf. Idivuoma, Minnesbilder, pp. 22 f, 31 ff; Sillanpää, Political and Administrative Res
ponses; p. 58. 

37. Reindeer herding and issues related to this Sami livelihood initially held high positions on 
the agenda, but eventually many more issues were included, such as language, education, handi
crafts and political autonomy. Sillanpää, Political and Administrative Responses, pp. 55-62; 
Ruong, Samerna i historien och nutiden, pp. 197-202. 
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Declaration of Human Rights and the international reaction against racism 
provided a completely new international climate. State governments became 
much more vulnerable to domestic and international criticism of their 
'minority policies.'38 This made the Nordic governments more accommodative 
toward the Sami. Second, there were a number of specifically Nordic political 
changes which opened windows of opportunity for the Sami. The Nordic 
countries began to cooperate and harmonize their laws and policies in a great 
number of practical issue-areas, including the creation of a common labour 
market and a passport union. These initiatives facilitated communication and 
cooperation between Nordic Sami. Most importantly, the new Nordic interstate 
cooperation provided a model and direct channel for financial and rhetorical 
support to Sami cooperation. In practice, the new interparliamentary Nordic 
Council financially and administratively supported the Nordic Sami con
ferences and the Nordic Sami Council. However, much to the dismay of the 
Sami, they were excluded from direct representation in the Nordic Council. 
Thus, the state governments skilfully handled the new Sami mobilization by 
supporting the Nordic Sami Council, which financially and politically was 
subordinated to the Nordic Council. Moreover, arguing that the Sami now had 
their own organization, they were also kept out of the North Calotte 
Committee, even though its domain overlaps a major part of Sâpmi. The 
members of this Committee are the northernmost counties of Norway, Sweden 
and Finland. 

The Iron Curtain 

The notable exception to this mobilization was the Sami who lived east of the 
Soviet border. They were subjected to a coercive policy of collectivisation, 
compulsory transfers of population, and communist assimilation. Reindeer 
herding was organized into state cooperatives, in which the Sami had to 
compete for employment with immigrant Komi, Nenets and Russians. Further
more, the Soviet government turned the Kola Peninsula into a giant military 
complex, and began to exploit the natural resources on a large scale, with 
devastating effects for Sami livelihoods and settlements. The Sami lost their 
land titles and gradually became a smaller and smaller proportion of the 
population on the Kola Peninsula. In addition, they were cut off from contact 
with their Nordic kinsmen. The new Iron Curtain cut across Europe like a 
razor, with particularly devastating effects for those peoples who, in their 

38. Salvesen, 'Sami ^Ednan,' pp. 137-139. 
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everyday lives, straddled the frontiers. Not only for the local Skolt Sami, but 
for the Sami people as a whole, the Iron Curtain was a tragedy.39 

However, during periods of East-West détente, the Iron Curtain was not 
completely watertight, although day-to-day contact was impossible. Some 
tourism and official cultural meetings occurred, though most were strictly 
controlled by the Soviet authorities. Yet even government controlled meetings 
made it possible for Sami from both sides of the border to maintain some 
contact.40 That some could speak in their common Skolt Sami language not 
only strengthened their common identification, but also made it possible to talk 
more openly about their situation. Many of the Skolt Sami on both sides of the 
border were of the same generation, sometimes even from the same family. 

The sporadic Sami contacts across the Iron Curtain not only helped to 
sustain common identity, but also revealed a substantial degree of cultural 
assimilation within each state. In the eyes of Nordic Sami, Russian Sami have 
Soviet or Russian manners - Russian Sami also perceive cultural differences 
between themselves and their Nordic kin. As one young Swedish Sami said 
after a 1977 visit to Lujâvri, Russia: 

One has to be aware of the fact that the Sami in the Soviet Union live in a 

completely different society. Many times I thought they were affected by the 

Russian society. But it gave me something to think about. I began to take a 

different view of myself and the Sami in the Nordic countries. How much have 
we become affected by the Swedish, Norwegian, and Finnish societies? What 

can we do to preserve our Sami culture, and at the same time develop it and our 

livelihoods?41 

Nordic as well as Russian Sami argue that the Sami have adopted the 
political cultures of their different states, while keeping Sami distinctiveness 

39. A. Larsson-Kalvemo, 'Fighting for SurvivalÖverlevelsestrategier i nya omständigheter 

bland samerna på Kolahalvön (Troms0: ISV/Seksjonen for Samiske Studier/Socialantropologi, 
Universitetet i Troms0, 1995), pp. 26, 29-34; L. Vatonena, 'Samerna i Ryssland i dag,' in T. 
Brantenberg, ed., Becomning Visible: Indigenous Politics and Self-Government (Troms0: Centre 
for Sami Studies, The University of Troms0, 1995), pp. 197-200, at p. 198; Salvesen, 'Sami 
iEdnan,' p. 137. 

40. Member of the Finnish Sami Assembly (122); Kiseljov and Kiseljova, Samerna i Sovjet

unionen, pp. 124-126. 
41. B. Ersson & B. Hedin, Vi är samer. Samebarn berättar (Stockholm: Sveriges Radio, 1977), 

p. 210, my translation. Cf. K. Eidlitz, Revolutionen i nor. Om Sovjetetnografi och minoritetspolitik 

(Phd. diss., Uppsala: Stockholm; Prisma, 1974), pp. 165 ff. 
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with regard to other cultural elements.42 In the former Soviet Union, political 
mobilization based on ethnicity was outlawed and suppressed by the communist 
regime. In addition, many Sami became indoctrinated and eventually accepted 
or even supported the communist ideology. According to Eidlitz, this explains 
why the Russian Sami never developed a conscious ethnopolitical interest.43 

However, another reason could be that the Sami were so repressed that they 
never had any chance, or energy, to oppose the regime. In view of their 
extremely small population (some 2,000 individuals), their potential political 
strength has always been very limited. 

Ups and Downs in Nordic Sami Politics 

On the Nordic side, economic and political circumstances were far better. But 
conflicts were not absent. In the 1960s, one such conflict directly concerning 
partition was the so-called Âlttesjâvri (Altevatn) case. The issue at stake was 
the right of two Swedish Sami districts, Talma and Saarivuoma, to grazing 
land around Âlttesjâvri in Norway. Norwegian authorities demanded these 
areas for hydroelectric exploitation, and, they argued, for the needs of 
Norwegian Sami. The final judgement in 1968 supported the Swedish Sami 
districts' access to the Norwegian territory. It is noteworthy that H0yesterett 
(the Norwegian supreme court) emphasised the Lapp Codicil of 1751 and 
actually overruled some parts of the convention from 1919. Thus the Lapp 
Codicil proved its continued value as a means for coping with partition.44 

The early 1970s was a particularly turbulent period during which significant 
steps were taken in Sami polity-building and major contextual changes took 
place. In 1971, the seventh Nordic Sami Conference was held in Vahtjer, 
Sweden. There is a general perception among Nordic Sami that this conference 
was particularly successful in strengthening the identification of the Sami as a 
single people. In addition, it marked a new stage in their common transborder 

42. Member of the Board of Sâmi Instituhtta, Swedish Sami citizen (102); Representative of 
Min Geaidnu (105); Sami Representative of Arbeiderpartiet (112); Russian Sami interviewees 
(117-121). 

43. Eidlitz, Revolutionen i norr, p. 199. Cf. Kiseljov and Kiseljova, Samerna i Sovjetunionen, 
p. 42. 

44. Svensson, Samernas politiska organisation, pp. 97-105; Idivuoma, Minnesbilder, p. 147; 
Representative of Samerna, the party (106); Representative of NSR (110); Representative of NSR 
(115). The Lapp Codicil has been referred to in several cases in the 19th and 20th centuries. See 
Samerättsutredningen, SOU 1986:36, Samernas folkrättsliga ställning, p. 85; Sâmi Instituhtta, 
Lappcodicillen av 1751, pp. 247 ff, 289 f. 
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struggle for political autonomy, protection of their culture, and support for 
their livelihoods.45 

To some extent, however, the 1972 Swedish-Norwegian reindeer grazing 
convention counteracted the leap forward that transborder Sami politics had 
achieved. Some Swedish districts lost 70 percent of their Norwegian summer 
grazing lands. In contrast, the territorial rights of Norwegian Sami to winter 
grazing land in Sweden were actually expanded. For instance, the number of 
Norwegian reindeer allowed to graze in Sweden greatly increased, in some 
places by 30 percent.46 The tensions caused by this indicate that the convention 
threatened transborder Sami identification. 

Conditions were also changing within the partitioning states. In Norway, the 
official assimilation policy was abandoned in favour of a more accommodative 
one. In particular, Sami culture, language, education and primary livelihoods 
got new support. In contrast to the Swedish and Finnish governments, the 
Norwegian one rhetorically took a holistic perspective on the Sami. It 
emphasized that two-thirds of all Sami live in Norway, implying that Norway 
has a special responsibility, since its policy might influence policy in Sweden 
and Finland. As will be discussed below, this was exactly what happened.47 

In 1971, the Swedish government abolished the special Lapp police 
administration as well as the system of Sami nomad schools. The paternalistic 
segregation policy thus came to an end. The new policy of official ethnic 
tolerance was marked by a series of public inquiries into Sami culture and 
language, and the Reindeer Grazing Act of 1971. The latter reinstated the 
internal autonomy of the Sami districts, especially concerning the organization 
of reindeer herding. However, this Act retained the legal division from 1886 
between reindeer herders and Sami outside this group. Of the approximately 
17,000-20,000 Sami in Sweden, only about 2,500 (10-12 percent) are members 
of Sami districts. The Act of 1971 defines all positive rights concerning land 
title, hunting and fishing, as exclusive rights of members of the Sami 
districts48 This helps to explain the tendency among Swedish politicians, 
administrators and the public in general to define Sami as reindeer herders. 

45. E. Helander, The Status of the Sami People in the Interstate Cooperation,' in J. Käkönen, 
ed., Dreaming of the Barents Region: Interpreting Cooperation in the Euro-Arctic Rim (Tampere: 
Tampere Peace Research Institute, 1996), pp. 296-306, at p. 297; Ruong, Samerna i historien och 
nutiden, p. 202 f. A similar view was expressed by Representative of LSS (108). See also Sâmi-
râôdi, Samernas VII konferens. 

46. L. Villmo, 'Endringer av reinbeitekonvensjonen av 1919,' in. B. Aarseth, ed., Grenser i 
Sameland (Oslo: Norsk Folkemuseum, 1989), pp. 104-106. 

47. Ruong, Samerna i historien och nutiden, pp. 231-233. 
48. Sveriges Riksdag, SFS 1971:437, Rennäringslag (Stockholm: Sveriges Riksdag, 1971); 

Kvist, 'Swedish Sami Policy 1548-1992,' pp. 36-38; Ruong, Samerna i historien och nutiden, 

pp. 206-208, 235-240; Sillanpää, Political and Administrative Responses, pp. 64-66. 
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This reduces the complexity of ethnopolitical, cultural and territorial interests 
to a limited question of a specific livelihood. To this day, the fractional 
divisions caused by this policy characterize Sami politics in Sweden. 

In Finland, the Sami caught up with the mobilization of Sami in Sweden and 
Norway. Their efforts led in 1973 to the establishment of the consultative 
Finnish Sami Parliament (Sami Parlameantä). This was the first governmental 
body to be directly elected by a Sami population. It was formally subordinated 
to the Finnish central government, but it nevertheless fulfilled an important 
symbolic and consultative function, and had a few instruments of political 
autonomy. Other than this body, the only governmental Sami organizations in 
Finland are two Skolt Sami village assemblies in the northeastern corner of 
Lappland county. Potential Sami governments are the municipal assemblies in 
the so-called Sami hembygdsområde (the 'homeland region'), which is the 
contiguous area of the municipalities of Eanodat, Ohcejohka, Anâr and a part 
of Soadegilli. The Sami minority rights in Finland are territorially confined to 
this area. Moreover, the Finnish Sami has had a formal channel for con
sultation and influence on state Sami policy since 1960. This is the so-called 
Sami Delegation, which consists of four ministerial representatives, the county 
mayor of Lappland (chairman), and four Sami representatives. Its task is to 
comment on proposals for new legislation and take initiatives for the economic 
and cultural development of the Sami. That only Finland set up these 
institutions might be explained by the experience and political salience of two 
other ethnic minorities, the Swedish Finns, which enjoy some degree of ethnic 
homerule, and the Åland islands, which have obtained an extensive territorial 
homerule.49 

Yet, as in the other Nordic countries, the Finnish government's accom
modative policy had some contradictory implications. A primary function of 
the official Sami institutions was to legitimate state policy and legislation. This 
is clearly revealed by the strong emphasis on their consultative function and 
formal subordination to central state ministries. Another, not necessarily 
intended implication, is the depoliticization of collective Sami interests. Sami 
activism changed focus from political mobilization to substate administration. 
Though mainly symbolical and consultative, the governmental status and 
responsibility of the Sami Parliament constrained Sami political demands. Most 
nongovernmental political organizations eventually died, and with them also 
critical and 'irresponsible' voices. This is an important explanation for the 
comparatively quiet and weak opposition of Finnish Sami. 

49. Samekulturkommissionen, Kommittébetänkande 1985:66, pp. 193-196; Ruong, Samerna i 

historien och nutiden, pp. 233-235. 
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Furthermore, the depoliticization of the Finnish Sami probably explains the 
absence of overt territorial conflicts, despite the fact that the Sami Parliament 
has always made the land title issue an important concern.50 By contrast, a 
lengthy struggle over Sami land rights soon emerged in Sweden. This was 
Skattefjällsmålet (the Mountain Tax Case), in which Sami in Jämtland claimed 
a higher right than the state to specific mountain territories. Here, as in the 
Ålttesjavri case, the reindeer Sami used a legal confrontation strategy. The key 
Sami actor was the Svenska Samers Riksförbund (SSR, The National Union of 
Swedish Sami). The open struggle began in 1966, and was not finally settled 
until 1981. The Sami lost the case. Apparently, the Swedish state was not 
willing to accept Sami land title as a general collective indigenous right. The 
Sami had no choice but to accept that they were caught in the middle between 
two state actors: the court and the central government. Nevertheless, the Sami 
obtained a better legal protection of land user right, even though their claim of 
land ownership was turned down.51 

The 'War' of the Sami: The Âleheadju River Conflict 1978-1981 

While the Mountain Tax Case was in its final phase another land conflict arose, 
the Âleheadju (Alta) river conflict in Norway (1978-1981). The Norwegian 
government had decided to build a hydroelectric dam on the Alehadju-
Guovdageaidnu river in northernmost Norway. Many Sami feared that it 
would have severe negative consequences for Sami settlements along the river, 
the salmon in the river, and the reindeer grazing lands bordering the river. 
The government decision to build created an overt conflict which troubled the 
entire Norwegian society for several years. Enormous media attention, and 
physical confrontations at the worksite outside Älaheadju and elsewhere in 
Norway made the conflict particularly serious and traumatic.52 

50. Sillanpää, Political and Administrative Responses, p. 93. 
51. B. Jahreskog, ed., The Sami National Minority in Sweden (Stockholm: Almqvist & Wiksell 

International, 1982); Ruong, Samerna i historien och nutiden, pp. 209-230; Salvesen, 'Sami 
^Ednan,' pp. 140-142. 

52. The majority of the Sami was opposed to damming the river. It was represented by three 
major Sami organizations: the NSR, the NRL and Samebevegelsen (the Sami Movement). The 
latter organized most of the physical confrontations, while the former two worked with media, de
veloped court strategies, and negotiated. Some individual Sami sided with the government, as did 
one of the Sami organizations - Samenes Landsforbund (SLF, the Sami National Association). 
SLF organizes Sami supporters of the Norwegian Labour Party (Arbeiderpartiet). If anything, this 
shows that 'Norwegianization' partially had succeeded. The different organizations and strategies 
are discussed in J. Gustavsen, Samer tier ikke lenger. Om ytringsforbud i Sameland (Bod0: Egil 
Trohaugs Forlag, 1980). 
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In 1978 the central government and the parliament formally approved the 
project, which made the actual damming of the river imminent. The Sami 
responded in a number of ways, including mobilization, coalition-making, and 
negotiation. Throughout the conflict, the Norska Samers Riksförbund (NSR, 
The National Union of Norwegian Sami) and the Norska Reindriftssamers 
Landsforbund (NRL, The National Union of Norwegian Reindeer Herding 
Sami), tried to negotiate with the Norwegian government in order to stop the 
project. Despite this, the main strategic action was overt confrontation, which 
took a variety of forms. An important one was legal confrontation. However, 
the legal challenges as well as negotiations failed. Other confrontational actions 
included a series of marches, demonstrations, and hunger strikes. Oslo, the 
Norwegian capitol, and the worksite at Stilla became the two major settings for 
the conflict. Besides several ordinary marches, there were two collective 
hunger strikes. On one occasion, access to the Prime Minister's office was 
blocked for several hours by a group of Sami women, and a lâvvo (Sami tent) 
was built in front of the Storting (the national parliament). At Stilla, groups of 
Sami built a small camp of tents and physically tried to block the roads and 
prevent the machines from reaching the work site. This led to several dramatic 
clashes between activists and Norwegian security forces. During the last stage 
of the conflict, in January 1981, several hundred policemen arrived and 
cleared the work site by force. The confrontation was not an isolated Sami 
protest. In fact, crucial for the strength of the opposition was the coalition 
between Sami organizations and non-Sami movements. A particularly 
important coalition partner was Folkebevegelsen mod utbyggingen ('Popular 
Movement Against the Damming of the River'), which consisted mainly of 
non-Sami activists. In June 1979 the Sami and their allies won a temporary 
victory when the Norwegian government decided to cancel the dam project. 
This can be explained by the hunger strikes, embarrassing international media 
attention, and the highly politicized disagreement over the project which even 
split the Norwegian cabinet. Eventually, however, the Sami lost the case and 
the power station was built. The few observable successes the Sami had in the 
short-term were mobilization, coalition-formation, and media coverage. The 
Sami succeeded in making the conflict a top national issue and, to some extent, 
even an international one.53 

53. J. Gustavsen, Vi kom f0rst. Om samer f0r og nå (Karasjok: Davvi Media, 1989), pp. 125, 
130-142; I. Michael, Snödrottningen. Röster från Sameland. Trans. A-M. Seeberg (Stockholm: 
Förlaget Barrikaden, 1981), pp. 7-28, 181-183; Gustavsen, Samer tier ïkke lenger ; Sillanpää, 
Political and Administrative Responses, p. 91 f; and 'Slaget om Altaälven,' Samefolket, vol. 60 
(1979), no. 9/10, pp. 20-26. 
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PHOTO 3.1 Sami activists in front of the Storting (the Norwegian parliament), 

demonstrating against the damming of the Âleheadju (Alta) river. 

Oslo, October 8, 1980. 

The Âlaheadju river conflict is the most overt and hostile expression of the 
unequal relationship between one of the partitioning states and the Sami 
people. It therefore deserves particular attention. In addition, the Âlaheadju 
river conflict can also be seen as a test-case of transborder identity and 
solidarity. In the previous chapter I argued that acts of transborder ethnic 
solidarity are most likely when kinship groups are involved in overt conflicts, 
particularly when they appear to be in great danger. The widespread percep
tions of a 'warlike'54 situation in 1978-1981 suggest that the conflict 
encouraged acts of solidarity. 

54. Illustrative of this is an anecdote reported by Representative of the NSR (116), who mobil
ized Sami in the municipality of Deatnu. When she came to an old Sami women in order to buy 
Sami clothes for the activists, the woman allegedly said that 'our boys have been drafted for the 
war in Âleheadju - and they have already been here and collected clothes. [...] And I think it is 
right that the Sami participate in the war, because now the authorities have gone to far.' Cf. the 
views presented in Michael, Snödrottningen; Gustavsen, Samer tier ikke lenger, and 'Slaget om 

Altaälven/ Samefolket, vol. 60 (1979), no. 9/10, pp. 20-26. 
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Despite numerous accounts of this conflict, the question of transborder 
solidarity has apparently never been addressed.55 I will therefore analyze the 
transborder aspect of this unique conflict in more detail. What types of support 
did the Norwegian Sami receive from Sami in the neighbouring countries? 
Who gave them support? How much support? 

PHOTO 3.2 Sami activists standing on a snow wall at Stilla, protesting against the 
damming of the Älaheadju (Alta) river. Àlaheadju, January 9, 1981. 

The Norwegian Sami activists received a wide variety of support. Verbal 
encouragement and support came from the Nordic Sami Council, which stated 
that Sami ownership and possession of land and water must not be denied. 
Also, a number of Sami organizations in Sweden and Finland, as well several 
individual Sami, expressed their support in the media, in official documents, 
and in direct contact with the Norwegian Sami. The impression is that Swedish 
and Finnish Sami in general sided with the Norwegian Sami activists. 
However, since verbal support is rather easily given, the real test of solidarity 
is physical action and material support. Some Swedish and Finnish Sami 
participated directly by joining protest marches in Oslo and elsewhere. A 
handful participated in the physical confrontation at the work site at Stilla, 
near Alaheadju. The Swedish Sami youth organization, Saminuorra, was 
particularly active. They organized a bus trip to Norway and collected money 
to pay the activists' fines. Sami who had participated in hunger strikes and 

55. For an overview of the accounts of the conflict, see Sillanpää, Political and Administrative 
Responses, p. 91 (footnote 17). 
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other demonstrations were given shelter by Swedish Sami. Furthermore, an 
Inter-Nordic Sami Action Group was established. These kinds of acts of 
physical solidarity have seldom been seen before nor since this conflict.56 

How much support was given? The verbal support amounts to several dozen 
articles and statements. This is admittedly limited in comparison with how 
much was said and written in Norway. Indicative of this is a list compiled by 
Gustavsen of seventeen quotes from organizations and individuals commenting 
on the conflict. Three of them are examples of transborder support, but only 
one comes from representatives of Sami in the other countries, in this case the 
Nordic Sami Council. In addition, it should be noted that this body is 
influenced by Norwegian Sami.57 

Thus many types of transborder support were given, and much more 
support than usual was given. Yet the general impression from my interviews 
is that in comparison with the activity within Norway, the amount of trans-
border support was relatively low.58 

In conclusion, the hypothesis of transborder solidarity in overt conflicts is 
corroborated. It can now be nuanced, however, by noting the self-interest 
barrier which is a direct implication of partition. When the opponent in a 
conflict is a single state government, partition tends to limit conflicts to the 
intrastate level, even when the opponent is a group that straddles interstate 
borders. Mobilization and direct confrontation is largely confined to those 
living in the state in which the conflict takes place. The policies and laws of the 
Norwegian state are of direct concern only for those who happen to live there. 
Acts of solidarity may to some extent counteract this self-interest barrier, and 
such acts are most likely in overt conflicts. But there is no better instrument of 
mobilization than to have an opponent which directly threatens the entire 
people. 

56. It has been extremely difficult to obtain information on transnational Sami support. I have 
been forced to rely mostly on interviews. This implies two risks. First, interviewees might have for
gotten exactly what happened. Second, they might have reason to describe the Sami support as 
favourably as possible in order to improve the image of themselves and their organization. Howe
ver, very similar answers were given by all interviewees, regardless of country of origin, and they 
all described the physical support as limited and, in reality, given by a small group of individuals. 
This suggests that the information is reliable. The establishment of the Inter-Nordic Sami Action 
group was reported in 'Ensam i storstan,' Samefolket, vol. 61 (1980), no. 1, p. 13. 

57. The other two quotations were statements by the Greenland Party Siumut, and ECOROPA, 
a European ecological movement. Ten of the quotes express attitudes against the dam, while seven 
are for. Three of the pro-quotes are from Norwegian Sami (the SLF, reindeer herding administra
tor Ole K. Sara, and representative of the Finnmark section of Arbeiderpartiet, Per A. Utsi). See 
Gustavsen, Vi kom först, pp. 131-135. See also Samefolket 1979-1981. 

58. This was argued by almost every Norwegian as well as Swedish and Finnish Sami inter
viewee. 
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In the long run, the Ålaheadju river conflict was not a loss for the 
Norwegian Sami. Although they lost the battle about the dam, they forced the 
Norwegian government to become much more accommodative toward their 
demands. The negotiations did not stop the damming of the river, but 
definitely affected the long-term policy of the Norwegian government. This 
change was signalled already in 1980, before the conclusion of the conflict, 
when the government set up a royal commission on Sami rights. Tangible 
results included a new Sami Act in 1987, which officially recognized the 
indigenous status and language of the Sami, and the establishment of the Sami 
Parliament (Sâmediggi) in 1989.59 

It is noteworthy that Norway's policy change indirectly affected the Swedish 
and Finnish governments. In 1983 the Swedish government, following in the 
footsteps of Norway, set up a commission on Sami rights. Norway set an 
example which the Swedish Sami commission thought worthy of imitation. 

Although the Swedish Sami were not as successful as their Norwegian kin, 
they successfully influenced the government to have several Sami issues 
investigated by the Sami rights commission, including the legal status of the 
Sami, the Sami culture and language, and a Swedish Sami Parliament. In 
Finland, where there had been no overt conflict similar to the Mountain Tax 
Case or the Ålaheadju river conflict, developments were somewhat slower. 
Nevertheless, what was going on in Norway and Sweden had some noticeable 
impact. Public commissions of inquiry presented proposals aimed at increasing 
the powers of the Finnish Sami Parliament, in order to give it a status similar 
to that which was proposed for the Norwegian Sami Parliament. Land title, 
language and education were also important issues. Thus, the Sami opposition 
in the Ålaheadju river conflict had effects for their kinship groups in Sweden 
and Finland. Although the direct impact of Norwegian developments is 
difficult to discern, it definitely became an important political tool, an example 
worth imitating. Indirectly, this made the Sami organizations in Sweden and 
Finland more successful than they otherwise would have been.60 

Inspired by the relative success of mobilization in increasing their political 
influence, the Nordic Sami revived a sense of transborder patriotism. Simul
taneously, the new Soviet politics of glasnost and perestrojka radically changed 
the opportunities for the Sami minority on the Kola Peninsula. In the turbulent 
year of 1989, representatives of the Kola Sami participated for the first time as 

59. K. Uggerud, 'Samerett og samerettsutvikling,' Mennesker og rettigheter, vol. 13 (1995), 
no. 4, pp. 336-359; Sillanpää, Political and Administrative Responses, pp. 103-107; Haetta, 
Samene, p. 67; Salvesen, 'Sami £ìdnan,' p. 142; Kvist, 'Swedish Sami Policy 1548-1992,' p. 39. 

60. The commissions of inquiry in Norway, Sweden and Finland are analyzed in detail by 
Sillanpää, Political and Administrative Responses, pp. 101-111. 
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observers in a Nordic Sami Conference. Thus the era of the Iron Curtain came 
to an end. As a Swedish Sami put it: 'We became one people in four 
countries.'61 

THE NEW EUROPEAN PATCHWORK 

In Arctic Europe as a whole, the cultural barrier between the Nordic countries 
and Russia definitely stand out as the most difficult one to overcome. The 
extension of the Sami people into the Kola Peninsula is a notable exception. 
The Sami have been pioneers in reestablishing cultural, economic, and political 
links across the East-West border since the Iron Curtain was lifted. In 1990 the 
newly established Kola Sami Association became a member of the Nordic Sami 
Council. As a result of this, the Council dropped its prefix 'Nordic.' 

PHOTO 3.3 Sami family in Russia. The Kola Peninsula, May 1995. 

Despite general East-West cultural differences, the basic identity as well as 
some specific Sami cultural elements have survived on each side of the Nordic-
Russian border. Nordic and Russian Sami have been aware of each others' 
existence, and have to some degree shared a sense of common identity. The 
fact that Russian Sami have recently established their own political organ

61. Member of the Board of Såmi lnstituhtta (102). 
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The Partition and Redemption of Sâpmi 

izations and now participate in transborder Sami political and cultural 
activities shows that ethnic identity can be very tenacious, and may sustain even 
a long-term separation such as the Iron Curtain. Even though cultural practices 
undergo substantial change, the sense of peoplehood tends to survive. While 
assimilation certainly has had its impact on Russian Sami, it is now being 
gradually reversed by local activists and Sami cooperation across the former 
East-West border.62 

Today, a number of barriers are being removed from the Nordic-Russian 
border. East-West infrastructure is slowly being improved. In addition, the 
rules and regulations on the movement of people have been partially removed, 
although visa regulations still cause practical problems. The opening has 
fundamentally improved the opportunities for Russian Sami. It is probably no 
exaggeration to say that the Sami have the most intense contacts and co
operation across the northern Nordic-Russian border.63 

With the establishment of the Swedish Sami Parliament in 1993, a new phase 
of Sami politics began. The Sami now had popularly elected bodies in all 
countries except Russia. Despite the weak autonomy of these bodies, they 
certainly meant that the Sami had obtained a greater political visibility. More
over, the popularly elected Sami Parliaments have a governmental status - they 
officially represent the Sami in Norway, Sweden and Finland. 

This development has had four transborder implications. First, with the 
support of their Nordic kin, even the Russian Sami have now demanded a Sami 
Parliament. It has thus far been rejected, but the proposal itself marks a 
significant change. Only a few years ago it would have been unthinkable even 
to propose a body of Sami self-administration in Russia. 

Second, on January 1, 1996, the official status and powers of the Finnish 
Sami Parliament were increased. For instance, the Finnish Sami Parliament is 
now a constitutionally protected institution. As a manifestation of these 
changes, the Parliament also changed its official name to make it the same as 
those of the Norwegian and Swedish Parliaments (Sâmediggi). 

62. O. Andrejeva, 'Samerna på Kola lever upp,' Västerbottens-Kuriren (May 18, 1996); 
Vatonena, 'Samerna i dag i Ryssland,' p. 197; Larsson-Kalvemo, 'Fighting for Survival,' 
pp. 46 ff, 62 ff, 102, 106; Russian Sami interviewees (117-120). 

63. This information was reported in two public Sami meetings (the Sami duodji seminar in 
Dalvvadis (Jokkmokk), November 24-25, 1995, and the Sami Council's meeting in Àrviesjâvrrie 
(Arvidsjaur), March 8-9, 1996). See also H. Beach, 'Reindeer Herding on the Kola Peninsula -
Report from a Visit with Sami Herders of Sovkohz Tundra,' in R. Kvist, ed., Readings in Saami 

History, Culture and Language III (Umeå: Center for Arctic Cultural Studies, Umeå University, 
1992), p. 118; S. Sneve, 'Norsk rein i Russland,' Barents-Nytt (February 1994), no. 2, p. 7; 
Helander, 'The Status of the Sami in the Interstate Cooperation,' p. 299; Stein Sneve, 'Liten 
samisk interesse,' Barents-Nytt (March 1994), no. 3, p. 8. 
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Third, in 1994, the Sami Parliaments were granted status as observers in the 
Nordic Council. They demand, however, full membership of the Nordic 
Council, along the principles accepted for the Åland islands, which belong to 
Finland, and the Faroe islands and Greenland, both of which are subordinated 
to the Danish state. 

Fourth, a new form of transborder Sami polity-building is emerging on the 
basis of the Nordic Sami Parliaments. The presidents and boards of the three 
Parliaments meet regularly to discuss common issues. They are also working 
on a Sami Convention to be ratified by the partitioning states. It draws on 
several international conventions on the rights of indigenous peoples. Further
more, in 1996, the joint boards of the three Sami Parliaments formally became 
the Sami Parliamentary Council. In these ways, the work on a common Sami 
polity proceeds. (See the subsequent section on strategy.)64 

However, this new phase of more vigorous Sami politics is not without its 
drawbacks. The creation of the Swedish Sami Parliament coincided with the 
termination of the Sami districts' exclusive right of small game hunting. This 
resulted in a new state-Sami conflict. Even though some Sami who are not 
members of the Sami districts actually supported the decision, the general 
impression is that this conflict has helped to unify and mobilize Sami groups 
all across the country.65 

In comparison with the Âlaheadju river conflict, transborder solidarity has 
been very limited in the small game hunting conflict. Support has been 
exclusively in the form of limited verbal encouragement. I know of only two 
instances. The Sami Council issued a joint statement criticizing the Swedish 
government's decision. Secondly, the Norwegian Sami President, Ole Henrik 
Magga, officially criticized the Norwegian King for hunting in the Swedish 
mountains.66 Once again, the lack of transborder solidarity illustrates the 
implications of partition. State laws and policies become threats to (or oppor
tunities for) the Sami, but only to a portion of the people. 

The political patchwork of the 1990s not only includes the new Sami 
Parliaments, but also the creation of new overlapping polities. The two most 
important are the creation of the Barents Euro-Arctic region in January 1993, 

64. Cf. Helander, 'The Status of the Sami in the Interstate Cooperation,' p. 298. 
65. Jakt- och Fiskesamerna (The Hunting and Fishing Sami) was the only party that sided with 

the Swedish government. They won 8 percent of the votes in the 1993 election for the Sami 
Parliament. In May 1995, a poll showed that they had the support of 10 percent of the Sami 
electorate. Cf. Sâmediggi, Information - Diedut (Kiruna: Sâmediggi, May 1995), no. 2, p. 29. See 
also the debate between SSR and Jakt- och Fiskesamerna. See H. Jonsson & B. Oskarsson, 
'Bohlin företräder inte alla samer,' Västerbottens-Kuriren (June 3, 1996); J. Bohlin, 'Jakt- & 
Fiskesamerna protesterade aldrig,' V'ästerbottens-Kuriren (June 6, 1996). 

66. Representative of the NSR (110). 
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and, since 1995, Sweden and Finland's EU membership. In several ways, these 
two overlapping polities are interconnected. 

The Barents region is an instance of the new borderland projects that have 
emerged along the former Iron Curtain, comparable to the Baltic Sea region 
and the Alp-Adria region. The domain of the cooperation includes the 
northernmost counties of Norway, Sweden and Finland and three administra
tive regions of northwestern Russia. By contrast with many other projects, 
however, it involves not only state governments but also county administra
tions and the EU Commission. The formal participation of indigenous peoples, 
that is, the Sami of Fennoscandia and the Nenets of northwestern Russia, is a 
unique feature of the Barents organization.67 

However, despite their formal participation, the Sami in general are not 
very enthusiastic about the Barents region. Some are overtly hostile, and even 
call it a 'damn idea' that 'serves no useful purpose,' or 'a colonialistic organ
ization, that will exploit the unspoiled environment.' In general, Swedish and 
Finnish Sami are more negative than Norwegian and especially Russian Sami. 
Yet, most Sami actors view the Barents region from an instrumental point of 
view, arguing that regardless of the will of the Sami, the institutions of the 
Barents region exist and will continue to do so. Therefore, 'we should attempt 
to make the best of the situation and try to influence it as much as possible.'68 

The Barents region has direct relevance for the predicament of partition, 
especially congruence. While it officially recognizes the Sami as an indigenous 
people of common concern for the states and counties of the Barents region, 
the project also competes with the image of Sâpmi as a transborder territorial 
entity. When asked about his general perception of the Barents region, a 
representative of the SSR gave an answer directly relevant to this territorial 
problem: 

67. For a more detailed description and analysis of the politics and organization of Barents co
operation, see P. Bröms, J. Eriksson & B. Svensson, Reconstructing Survival. Evolving Perspec

tives on Euro-Arctic Politics (Stockholm: Fritzes, 1994), pp. 5-13; J. Eriksson, 'Security in the 
Barents Region: Interpretations and Implications of the Norwegian Barents Initiative,' Coopera

tion and Conflict, vol. 30 (1995), no. 3, pp. 259-286. 
68. The quotations are drawn from Representative of the party Samerna (106), Representative 

of Min Geaidnu (105), and Representative of NSR (110). In 1993-1994, Helander made a series 

of interviews with Sami elites on their perceptions of the Barents Region. The results are similar to 
my own from 1995-1996. See E. Helander, 'The Barents Cooperation and the Sami People: Ex
pectations and Realities' Paper presented at the conference Transborder Regional Cooperation in 

the Barents Region: Possibilities and Structural Contrasts, Kirkenes, February 24-26, 1994, pp. 4-

7. Cf. Helander, The Status of the Sami People'; J. Eriksson, 'The Partitioned People: Interstate 
Borders as a Saami Predicament,' in J.Å. Dellenbrant & U. Wiberg, eds., Euro-Arctic Curtains 

(Umeå: Northern Studies, CERUM, Umeå University, 1997), pp. 163-201. 

108 



The Partition and Redemption of Sâpmi 

What is particularly tricky with the Barents region is its geographical area, in 

relation to the Sami area, where Sâpmi is a region. [...] The Barents region 

becomes a kind of competitor to a territory defined by the Sami, partly over

lapping, partly excluding. It might be difficult to define the Barents cooperation 

as a threat, but it definitely complicates the situation. [...] In any case, Sâpmi is 

the Sami region, not the Barents region.69 

The conclusion to be drawn from this is that even a transborder initiative 
which is intended to open up borders and initiate contacts, and in which the 
majority of the actors are not central states but substate administrations and 
indigenous peoples, can, paradoxically, become a competitor to other imagined 
polities which overlap the same area. In this case, the notion of Sâpmi as a 
territorial entity transcending the interstate borders of Arctic Europe is under
mined by the Barents region. Although the Sami obtain material benefits from 
Barents cooperation, it inevitably challenges the congruence and visibility of 
Sâpmi. 

The transborder nature of the Barents region is actually analogous to the 
overlapping taxation zones of the Middle Ages. This suggests that sovereignty 
is no longer as absolute, exclusive and comprehensive as it once was. When 
states willingly accept, and even support, the transborder cooperation between 
counties and indigenous peoples, something must have happened with state 
sovereignty. Following my idea that overlapping polities are actually 
preferable to neatly delineated and separate territories, the Barents region 
must be considered to be much less of a threat than the sovereign states. For if 
the Barents region is a new means of pursuing state interests, it indicates that 
transborder entities such as the Sami people have a comparative strength. It is 
certainly easier to compete with states for the recognition and support of 
'transborder regions,' than it is to compete with them on issues of comprehen
sive territorial autonomy. 

In today's Europe, where regional more than national concepts are common 
currency, the Sami have coopted the notion of a 'Sami Region.' The material 
results of this are two Interreg II programmes for the Sami, financed by the 
EU and the Nordic states.70 However, despite the involvement of Norwegian 
Sami in the Interreg II programmes, they are still politically separated from 
their Swedish and Finnish kinship groups. The latter have been citizens of the 

69. Representative of SSR (104). 
70. S.R. Nyst0, Sameregionen - et redskap for samisk selvstyre (Norway: NSR, 1994); Arbets

marknadsdepartementet, Interreg II: Nordkalotten. Revised version (Stockholm: Arbetsmarknads
departementet, February 22, 1996); E. Crona, 'Samerna vill ha eget EU-program,' Svenska Dag

bladet (February 23, 1995); A. Melin, 'Samer kan få stöd av EU,' Västerbottens-Kuriren (March 
15, 1995). 
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EU since January 1, 1995. Though most Nordic Sami were negative towards 
EU membership, they feared even more that, once again, a new EU boundary 
would divide them. This was exactly what happened. Whether or not new 
political and legal barriers are imposed by EU membership, the Swedish and 
Finnish governments have a new EU loyalty to consider. Policies and interests 
expressed by and within the EU affect the Sami as well. EU-related conflicts of 
interest between, for example, Norway and Sweden, might also become pre
dicaments for the Sami. The EU becomes a new central political actor to deal 
with, but an actor which directly impacts only on the Swedish and Finnish 
Sami. Nordic treaties and conventions, however, have not been affected by 
Swedish and Finnish EU membership. For instance, the passport union has 
survived. In addition, through the EEA treaty, Norway has already been 
integrated into the EU's common market. The general view among politically 
active Sami seem to be that, after all, the fact that the EU splits Sâpmi does not 
seem to be so disintegrative for the Sami as initially feared.71 

THE PARTITION OF THE SAMI IN RETROSPECT 

The extremely complex history of partition, both border location and signi
ficance, requires a short summary (see Table 3.1). 

There are, of course, many differences between the form and pace of 
nation-building in each state. In general, however, assimilation policies have 
been historically predominant over all of Fennoscandia, particularly in the 
19th and the major part of the 20th century. Religion, school systems, majority 
languages and military conscription have been instrumental in this process. 
Segregation was practised only for a limited period in Sweden. The Sami have 
not only been subjected to parallel nation-building processes which threatened 
their sense of common identity - the 19th and the first half of the 20th century 
has also been a most intense period of state consolidation. This is illustrated by 
the many border establishments, adjustments and closures. 

71. This is a general impression from my interviews. See also Sâmirâddi, EUs invirkning på 

samene (Ohcejohka: Sâmirâddi, 1995); G. Heikka, 'Samepolitiskt toppmöte om EG,' Samefolket, 

vol. 72 (1991), no. 10, pp. 24-27; Utbildningsdepartementet, Samerna och EG. Ds 1992:55, 
pp. 32, 50 f; 'Enigt nej till EU på sametinget,' Västerbottens-Kuriren (October 17, 1994); 'Samer 
röstade nej till EU,' Svenska Dagbladet (November 30, 1994); G. Eriksson, 'Samer svänger om 
EU,' Svenska Dagbladet (November 16, 1994); A. Melin, 'Ingen ny rengräns,' Västerbottens-
Kuriren (November 30, 1994); R. Lunneborg, 'Samerna lovas skydd i EU,' Västerbottens-Kuriren 
(October 17, 1994). 
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TABLE 3.1 The partition of Sâpmi: A historical overview 

1751 Genesis phase: Border treaty between Denmark-Norway and Sweden-Finland. The 

Lapp Codicil regulates but legally guarantees Sami transborder reindeer herding rights. 

Swedish-Finnish or Danish-Norwegian citizenship are enforced. 

1809 Genesis phase: Border treaty between Sweden and Russia-Finland. 

1814 Norway is forced into a union with Sweden. 

1826 Genesis phase: Border treaty between Norway and Russia-Finland. 

1852, Border closed between Norway and Russia-Finland. 

1854 

1883, Reindeer grazing conventions between Norway-Sweden, implying specification of 

1886, transborder grazing rights (areas and time periods). 

1898 

1889 Border closed between Russia-Finland and Sweden. 

1905 Norway breaks out of the union with Sweden. Reindeer grazing convention between 

Norway and Sweden, implying further loss of transborder grazing rights. 

1919 Reindeer grazing convention between Norway and Sweden, implying further 

specification of transborder grazing rights. 

1920 Revision phase: The Dorpat Peace: adjustment of the Finnish-Soviet border. The Skolt 

Sami territories of Beahcân are transferred to the Soviet Union. Skolt districts are 

partitioned and prohibited from contact between the Finnish and Soviet parts. 

1941- The Second World War. Norway occupied by Germany. German, Soviet and Finnish 

1945 forces fight in Finnish territory. Swedish reindeer Sami obtain de facto local autonomy, 

even in occupied Norway. 

1944 Revision phase: Finnish-Soviet border adjustment. Skolt Sami community relocated 

with loss of all ancestral lands in the Soviet Union. 

1947 Nordic customs union. 

1972 Reindeer grazing convention between Norway and Sweden, implying further 

specification of transborder grazing rights. 

1992 Nordic-Russian border partially opened and deregulated. 

1995 Sweden and Finland enter the EU. Swedish and Finnish Sami become EU citizens. 

2002 Reindeer grazing convention between Norway and Sweden. Further specification of 

transborder grazing rights is anticipated. 

Since the end of the Second World War, the interstate borders cutting across 
Sâpmi have been stable (see Map 3.4). Yet, it would be a mistake to interpret 
the contemporary period as the end of territorial politics. Territorial politics 
have become less a matter of border location, and more a matter of border 
significance. EU memberships, Interreg programmes, and the Barents region 
do not signal the end of territorial politics, but the introduction of new forms 
of overlapping, permeable polities. If anything, these changes indicate the 
sovereign states' new weakness. Why else would they take the trouble to apply 
for EU membership, create special bodies and programmes for regional co
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operation across their own sovereign borders, and, in the process, draw in 
county authorities and indigenous peoples? The Sami are of course not immune 
to the general globalization of society and economy. To them, however, 
partition and overlap is an everyday experience. Therefore, they might have a 
comparative advantage in coping with the new European patchwork. 

1826 

1944 

1809 

RUSSIA 

o 

FINLAND 

SWEDEN NORWAY 

MAP 3.4 Interstate borders in Fennoscandia 

Contemporary State Contexts 

BASIC SIMILARITIES 

Before analyzing each contemporary state polity context, it should be noted 
that the Sami are not a major question in any of the countries. Not even in 
Norway, where approximately 70 percent of the Sami live, do they obtain any 
higher priority on the national agenda. In a historical perspective, the Sami 
certainly receive more attention today than they have since the implementation 
of the Lapp Codicil in 1751. Nevertheless, the overall picture is one of a group 
at the national margins, geographically and politically. Not even on county or 
local level do Sami interests and issues rank highly on the political agenda. 
Interviews reveal that administrators on various levels, especially the national 
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and county levels, seem somewhat embarrassed when the 'Sami question' is 
raised. The answer given by a representative of Troms county, Norway, in 
response to a question about his perception of the role of the Sami in county or 
national politics, was typical: 'Thank you for reminding me - I forgot the 
indigenous people [...] They are interesting, of course.'72 

In addition, there are notable similarities in the internal political structure of 
all four states. All have formal systems of political democracy based on pro
portional representation in a national parliament. That is, since the Sami 
population is small and dispersed, they can never win any national or even 
regional election by relying merely on their own ethnic votes. As noted 
earlier, the Sami are a majority in only six municipalities, five in northern
most Norway, and one in northernmost Finland. Thus, if the Sami are to win 
seats in the national parliaments, they either have to join a non-Sami party, or 
persuade non-Sami citizens to vote for a Sami party. In this respect, it does not 
matter that the Nordic states have unitary systems while the Russian state is 
quasi-federal. Russia formally grants territorial homerule to some regions 
dominated by ethnic groups, but the Russian Sami are too few to be able to 
take advantage of this. 

NORWAY 

In Norway, the Ministry of Local Government has formal responsibility for 
coordinating and forming general state policy towards the Sami. It is also 
responsible for adapting Norwegian policy to international norms and organ
izations. Furthermore, in 1990, the central government appointed a political 
advisor on Sami issues to work directly with the Ministry of Local Govern
ment. This shows that Sami affairs have become more politicized.73 

The Sami's lack of opportunities in the unitary system is to some extent 
compensated for by special Sami legislation and state Sami policy - or at least 
this is the intention of the Norwegian government. Rhetorically, the con

72. Senior Officer in the Troms County Administration (202). A similar attitude was expressed 
by another Senior Officer in the Troms County Administration (203). The low degree of active 
interest in Sami issues is revealed in several interviews conducted by researchers at the Department 
of Political Science, Umeå University, including my own Sami interviewees (201-208, 211). Cf. N. 
Eklund, 'Svensk demokrati i förhandling/ in J. Gidlund, ed., Den nya politiska konserten: identi

tet, suveränitet och demokrati i den europeiska integrationen (Malmö: Liber-Hermods, 1993), 
pp. 152-193, at p. 185 f; N. Eklund, 'Political and Administrative Responses to Sami Self-Deter
mination, by Lennard Sillanpää,' Arctic, vol. 49 (June 1996), no. 2, pp. 202-204 at p. 202; B. 
Forsberg, 'Intervjusammanställning till Barentsarbetet,' Unpublished interview material (Umeå: 
Department of Political Science, Umeå University, September 17, 1993), pp. 7-23. 

73. Sillanpää, Political and Administrative Responses, p. 96 f. 
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temporary Norwegian state is very accommodative. In 1994, the Minister of 
Culture stated that 

It is in this setting of a democracy opening up for expanding participation 
beyond the mere right to vote, however important, that the present relationship 
between the Sami minority and the Norwegian majority can be understood. It is 
a belated, but needed and welcomed development we have seen in recent 
years.74 

In breaking with the previous policy, the Norwegian state government 
claims that it approaches the Sami as an indigenous community rather than as 
separate sector issues concerning livelihood, language, education etc.: 

Sami policy is not primarily a form of regional policy, although the dis
advantages of living in remote districts are strongly felt by the Sami. The main 
objective is not the standard of living, but protection and development of 
culture, in which elements from a number of special sectors become part of [a] 
cultural unity.75 

The responsibilities of the Norwegian state toward the Sami are defined in 
the Sami Act of 1987 and a 1988 amendment to the Norwegian Constitution, 
Article 110 A. The latter states that it is the responsibility of the state to 
ensure the survival and development of 'Sami language, culture, and ways of 
life.' The Norwegian Ministry of Local Government clarifies that: 

The amendment was made to verify the historical fact that the state of Norway 
was formed on the territory of not one but two peoples: Norwegians and 
Sami.76 

The Sami Act defines the responsibilities and powers of the Sami Parliament 
(these are analyzed in the section on outcomes). The Sami Act also defines a 
part of the northern Sami territory as an administrative area for the Sami 
language, in which certain language rights and obligations apply77 For 
instance, here the Sami language may be used in dealing with public 
authorities, including courts, local governments, and those in the health and 

74. Å. Kleveland, 'Opening Statement,' in Majority-Minority Relations. The Case of the Sami 
in Scandinavia. Diedut, no. 1 (Guovdageaidnu: Sami Instituhtta, 1994), p. 10, italics in original. 

75. The Norwegian Ministry of Local Government and Labour, The Sami, p. 14. 
76. Ibid., p. 15. 
77. The municipalities of Gâivuotna, Guovdageaidnu, Kârâsjohka, Deatnu, Unjârga and 

Porsârçgu. 
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social welfare sector. Some public documents are required to be available in 
the Sami language and civil servants are entitled to paid leave for training in 
the Sami language.78 

Furthermore, in June 1990, the Norwegian government ratified the much 
debated ILO Convention No. 169 on Indigenous and Tribal Peoples. Although 
in fairly vague language, it states that indigenous peoples have the right to be 
consulted, particularly through self-ruling representative bodies, whenever 
legislation or state policy measures may affect them. Moreover, the 
Convention requires state governments to recognize the indigenous peoples' 
rights of ownership and possession of lands which they traditionally occupy. 
Sami in all four Nordic countries see this document as an important platform. 
However, at the time of writing, only the Norwegian government has ratified 
the Convention.79 In addition, the Norwegian government supports the inter
pretation of Article 27 of the UN Covenant, which says that the state has the 
responsibility to safeguard and provide opportunities for the development of 
the languages, cultures and material foundations of ethnic minorities.80 

The Norwegian government also pursues several specific Sami policies. 
These include funds to be allocated by the Sami Parliament. In addition, the 
government directly supports reindeer herding (85 million NOK in 1992).81 

Furthermore, the Norwegian government has granted formal Sami 
representation in several decision-making fora, national as well as inter
national. In addition, government representatives, for instance the late Minister 
of Foreign Affairs Hoist, have supported the Sami demand for full mem
bership of the Nordic Council.82 Within Norway, the Sami Parliament is 
represented on the state Regulatory Board, which is an advisory body to the 
Norwegian government on fishing quotas.83 Internationally, the Norwegian 
government opened the door to Sami participation in the institutions of the 
Barents cooperation. The initiator of this project, former Minister of Foreign 
Affairs Stoltenberg, declared that 

78. The Norwegian Ministry of Local Government and Labour, The Sami, p. 16. 
79. On the Sami and the ILO Convention No. 169, see Stortinget, Om den 76. internasfonale 

arbeidskonferense i Genève 1989, St. prp. nr. 102 1989/90 (Oslo: Kommunaldepartementet, 
1990). Cf. Sillanpää, Political and Administrative Responses, pp. 159-161. 

80. The Norwegian Ministry of Local Government and Labour, The Sami, pp. 19-21. 
81. Ibid., pp. 27-29. 
82. Hoist explicitly supported the idea of a special 'Sami region.' See J.J. Hoist, 'Statement to 

the Finnmark Fylke Council on May 12, 1993, Vads0' (Oslo: The Norwegian Ministry of Foreign 
Affairs, 1993), p. 18 f. 

83. Ibid., pp. 25. 
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[t]he Sami are the historical majority people in the Barents region, and Sami 
settlement, language and culture are parts of the visible common denominators 

in the region.84 

In conclusion, the contemporary Norwegian state is fairly accommodative 
toward the Sami. There are still tensions and disputes, but the state has clearly 
adopted a far more pluralistic approach than has been practised for the last two 
hundred years. From the Sami perspective, however, the development of the 
state's Sami policy is too slow and not as far-reaching as most would like. 
Therefore, the Norwegian approach is best described as gradualist, though 
clearly accommodative. 

FINLAND 

Finnish Sami has a formal access to national policy- and law-making. Since 
1978 the Sami Parliament has the right to be heard by the subcommittees of 
the national parliament in the process of preparing laws of relevance for the 
Sami. Since 1991 the parliament as a whole has had to give the Sami an 
opportunity to voice their opinion. This implies no veto power, only the 
formal power to make the parliament listen to the demands of the Sami.85 

Finnish politicians, at least at the state level, have used a quite accom
modative rhetoric for a long time.86 The experience of another notable ethnic 
minority, the Swedish Finns, has made the Finnish state quite likely to respond 
to ethnopolitical demands. It happens that politicians call the Sami velikansa 

84. T. Stoltenberg, 'Barentsregionen: En ny dynamisk ramme for samarbeidet i nord,' Foreign 
Minister Thorvald Stoltenberg's Statement at the conference Fra Nordkalotten til Storkalotten, 

October 21, 1992, Rovaniemi (Oslo: The Ministry of Foreign Affairs, 1992), p. 13, my translation. 
Cf. J.J. Holst, 'The Barents Cooperation: A Regionalization Project in the Euro-Arctic Region,' 
Statement to The Nordic Council Arctic Conference, August 17-18, 1993, Reykjavik (Oslo: The 
Norwegian Ministry of Foreign Affairs, 1993), p. 9. Similar positive attitudes were expressed by 
representatives of the Norwegian Ministry of Foreign Affairs (interviewees 205 and 206). It is 
noteworthy that the respondents did not raise the 'Sami question' themselves. They talked a lot 
about the Barents cooperation in general, but said nothing about the Sami before I directly asked 
them to do so. 

85 P. Aikio, 'Development of the Political Status of the Sami People in Finland,' in Majority-

Minority Relations: The Case of Scandinavia. Diedut no. 1 (Guovdageaidnu: Sâmi Instituhtta, 
1994), p. 42 f. 

86. Interviews with civil servants working with official Sami policies at the ministerial level 
reveal a rhetorical response characterized by sympathy and respect (interviewees 208-211). 
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('brother people').87 A representative of the Finnish Ministry of Justice told 
me that he 'almost never' thought that the Sami demands were to far-reaching. 
He noted, however, that 

there are of course a few people in the government which might think other

wise, particularly concerning land rights. And the Forestry Board, for instance, 

they think the Sami demands are too far-reaching.88 

The President of the Sami Parliament, Pekka Aikio, thinks that the local 
authorities in the Sami homeland region have negative attitudes. He describes 
them as 'reserved or even negative.'89 Outside this area, however, attitudes 
toward the Sami are generally either neutral or fairly accommodative. Top 
representatives of the Sami Parliament characterize the relations with the 
Finnish government as 'pretty good in recent years.'90 

The Sami are represented on the Finnish government's Advisory Committee 
on Sami Affairs. This not only enhances its legitimacy, but also makes it a 
valuable channel for political influence. Sami and state representatives regard 
previous state-Sami committees as 'ineffective talk-shops,' but the new 
Advisory Committee is generally considered to have much greater clout.91 

State representatives have also emphasised the need to open up the borders 
for transborder Sami cooperation.92 On this theme, a representative of the 
Ministry of Education expressed support for the idea of a 'Sami region,' 
specially designed for EU membership.93 Although this is not official policy, 
it is not surprising that support for a Sami regional project comes from a 
Finnish civil servant. The Finnish government already formally recognizes a 
distinctive Sami territory, the Sami hembygdsområde (homeland region). The 
application of particular Sami rights are for the most part confined to this 

87. Besides the political aspect of this phrase, it should be seen in the light of the fact that the 
Sami language stems from the same linguistic branch as Finnish, and that it is easier for a Finn to 
learn and understand the Sami language than it is for a Swede, a Norwegian, or a Russian. Ruong, 
Samerna i historien och nutiden, p. 235. 

88. Senior Officer in the Finnish Ministry of Justice (207). 

89. Aikio, 'Development of the Political Status...,' p. 42. 
90. Sillanpää, Political and Administrative Responses, pp. 94 f; Representative of the Finnish 

Sami Parliament (126). 
91. Sillanpää, Political and Administrative Responses, pp. 94 f, 100, 115; Finlands Regering, 

Regeringens proposition till Riksdagen med förslag om att stadganden om kulturell autonomi för 
samerna skall tas in i regeringsformen för Finland och i annan lagstiftning. 1994rd - RP 248 
(Helsingfors: Justitieministeriet, 1994). 

92. Senior Officer in the Finnish Ministry of Education, International Division (208); Senior 
Officer in the Finnish Ministry of Education (209). 

93. Senior Officer in the Finnish Ministry of Education (209). 
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territory, for instance the right to use Sami language in contacts with public 
authorities. Land title issues remain high on the political agenda, not only for 
the Sami Parliament but also for the county mayor of Lappland. The Sami 
demanded that their rights to ownership and possession of land and water be 
'restored.' To this day, however, the land title issue remains unresolved.94 

Legal protection of the Sami has been improved. Since the coming into 
force of the Sami Cultural Autonomy Act in 1996, the Sami are recognized in 
the Finnish constitution as an indigenous people, who are ensured ethnic home-
rule within their homeland region, in matters of relevance for their language 
and culture. The culture, livelihoods and land rights of the Skolt Sami 
community are legally defined and protected by a special Skolt Sami Act. 
Furthermore, the Sami languages in use in Finland - North, Inari, and Skolt 
Sami - are legally protected by the Sami Language Act and in a number of 
paragraphs in Acts on radio transmitting, education etc. Yet in contrast to 
Norway, the Sami languages are not given the status of an official language in 
the constitution, even though this was suggested by a public commission of 
inquiry. Only Finnish and Swedish are official languages in Finland.95 

However, despite the accommodative steps taken in the Cultural Autonomy 
Act, Sami voices have been heard which criticize it for being too weak. In 
addition, members of the Sami Parliament are generally opposed to the 
broadened legal definition of 'Sami.' Today, not only those born in a Sami 
speaking family are legally considered as Sami, but also those who have 
ancestors that for census purposes and taxation were registered as 'Lapps' as 
far back as the beginning of the 19th century.96 Some of the interviewed 
Finnish Sami fear that because of this definition, the Sami community risks 
becoming completely fused with and engulfed by the Finnish majority 
community. They also see a risk for an 'invasion' of non-Sami claiming Sami 
rights of ownership and exploitation of land and water.97 

As for international issues, Finland is in the process of ratifying the ILO 
Convention No. 169. The Finnish parliament has passed a bill which requires 
changes in existing laws to make possible an eventual ratification of the 
Convention. The Ministry of Foreign Affairs supports the Sami demand for a 
Council of Indigenous Peoples in the Barents cooperation, with equal status as 

94. Korpijakko-Labba, Om samernas rättsliga ställning i Sverige-Finland, passim; Sillanpää, 
Political and Administrative Responses, pp. 101-103, 115. 

95. Finlands Regering, Regeringens proposition till Riksdagen....1994rd-RP 248; Finlands 
Regering, Regeringens proposition till Riksdagen medförslag till skoltlag samt till lag om ändring 

av 30 § lagen angående stämpelskatt. 1994 rd-RP 243 (Helsingfors: Justitieministeriet, 1994); 

Samekulturkommissionen, Kommittébetänkande 1985:66, pp. 307-310. 
96. Finlands Regering, Regeringens proposition till Riksdagen... 1994rd-RP 248, p. 24. 
97. The criticism was expressed by three Finnish Sami interviewees (121, 123 and 124). 
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that of the Regional Council of county mayors. However, this was fiercely 
opposed by the Russian and Swedish authorities, especially the county mayors. 
The government has not agreed to the demand for Sami membership of the 
Nordic Council, despite the fact that one substate Finnish polity - the Aland 
islands - is already a member.98 

In conclusion, there are both accommodative and repressive elements in 
Finnish Sami policy. The accommodation includes improved legal protection, 
the increased status of the Sami Parliament, rhetoric, and generally amicable 
relations between Sami leaders and state officials. On the other hand, however, 
there is significant criticism of the new legal definition of Sami. It is also 
possible that the absence of overt conflicts may be a result of fear and 
passivity. It is often argued that many Sami have for a long time been afraid to 
voice their opinions. They sometimes publicly side with the Finnish majority 
even when they have the opposite view." The fear of being different, of being 
seen as a radical activist, is an effective psychological barrier for many people. 
Nevertheless, in recent years decisions taken by the Finnish state appear to be 
gradualist but predominantly accommodative. 

SWEDEN 

As in Norway and Finland, the absence of political opportunities in the unitary 
system are partly rectified by special Sami legislation and state policy. Sweden 
has a similar institutional structure for responding to Sami demands, including 
a ministry responsible for overarching policy and coordination. It is currently 
the Ministry of Agriculture that has this responsibility. The head of the 
ministry responsible for overall Sami policy is often called the 'Sami 
Minister.' Since 1977 there has been an Inter-departmental Working Group on 
Sami Affairs which is responsible for the coordination of Sami policy across 
ministerial sectors. However, since the Working Group meets only twice a 
year, there is not much interaction between the ministries. Interviews indicate 
that central administrations other than the ministry responsible for Sami 

98. Senior Officer in the Finnish Ministry of Foreign Affairs (210); Sillanpää, Political and 

Administrative Responses, p. 99. 
99. Representative of the Secretariat of the Sami Council (121); Member of the Finnish Sami 

Parliament (122); Representative of Sâmi Siida (127); Nickul, The Lappish Nation, p. 97 f. 
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affairs have little to do with the Sami. A notable exception is the Ministry of 
Justice, which plays a role in Swedish Sami rights policy.100 

Furthermore, until recently Sami legislation has been exclusively a matter of 
reindeer herding. Adhering to the norms of the Acts of 1886 and 1928, the 
Reindeer Grazing Act of 1971 states that specific Sami rights concerning not 
only reindeer herding but also fishing and hunting for personal use are limited 
to members of Sami districts.101 More than in any other country, Sami-state 
issues in Sweden have mostly concerned reindeer herding, especially its 
economic costs and benefits. This is illustrated by the common inclusion of 
official Sami policy into the competencies of the Ministry of Agriculture, 
which indicates a view of the Sami as a particular kind of economic group. 
Hence, Sami affairs in general have been seen as economic policy, not ethno-
politics. Furthermore, the Act limits specific Sami rights to only 10-12 percent 
(2,500) of the Swedish Sami (17,000-20,000). Against this background, the 
tension between reindeer herders and other Sami groups is not surprising.102 

As noted above, an amendment in 1993 to the Reindeer Grazing Act 
abolished the exclusive small game hunting rights in Sami mountain districts. 
The conflict unleashed by this decision illuminated age-old tensions between 
Sami and the Swedish state. It is also noteworthy that this conflict not only 
involved the central state and different Sami actors, but also the state at the 
regional level, i.e. the county administrations. Many Sami see the Norrbotten 
county administration as particularly hostile, while the Jämtland administration 
is seen as the most accommodative. The Västerbotten administration is viewed 
as somewhere in between.103 One recent example of Norrbotten hostility 
occurred in late August 1995. The acting county mayor, Jan-Olof Hedström, 
claimed that the Sami demands in the small game hunting conflict were 'not 
serious.' He also reacted to a Sami newspaper advertisement, which 'forbid' 
free small game hunting in the mountains. He called this 'completely 
insane.'104 About the Sami, he said: 

100. That other ministries have limited contacts with Sami was corroborated by a top civil 
servant at the Ministry of Foreign Affairs (207). The same result was obtained by Eklund in his 
series of interviews with some 50 top representatives of several central state administrations. See 
Eklund, 'Svensk demokrati i förhandling,' p. 185 f. On the Inter-departmental Working Group, 
see Sillanpää, Political and Administrative Responses, p. 97 f. 

101. Sveriges Riksdag, SFS 1971:437, Rennärings lag. 

102. Cf. Kvist, 'Swedish Sami Policy 1548-1992,' p. 38; Ruong. Samerna i historien och nu
tiden, pp. 187 f, 194 f. 

103. Reindeer herder in Vilhelmina Norra Sameby (101); Member of the Board of Sâmi 

Instituhtta (102); Representative of Min Geaidnu. Cf. Helander, The Barents Cooperation and the 
Sami People,' p. 6. 

104. ' "Annonsen är alldeles galen". Tillträdande landshövdingen riktar skarp kritik mot 
samerna,' Västerbottens-Kuriren (August 28, 1995). 
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There is nothing wrong in wanting more power, but the Sami are very few, and a 

minority shall neither rule over the majority who lives here, nor over such large 

areas.105 

Though not every civil servant in the Norrbotten county administration shares 
this attitude, and though rhetoric varies among county mayors, there is appar
ently a hostile faction which influences county policy.106 

The decision to abolish the exclusive Sami hunting rights paradoxically 
coincided with the ratification of the Sami Parliament Act of 1992/1993. This 
established the first popularly elected Sami governmental organization in 
Sweden.107 (Its limited autonomy is analyzed in the section on outcomes). 

Despite the creation of the Sami Parliament, Sweden has not made herself 
internationally renown for accommodating Sami demands. There is no explicit 
constitutional protection of the Sami. For instance, Swedish is the only official 
language. The government considers explicit constitutional protection to be 
unnecessary, because the constitution includes general statements on the 
importance of supporting and protecting ethnic minorities. Furthermore, the 
ILO Convention No. 169 is likewise rejected, on the grounds that the Sami 
cannot be generally granted rights of ownership and possession of the lands 
which they traditionally occupy.108 The Swedish government argued that 
Norway took 'a risk in adopting such a vaguely worded convention.'109 The 
Swedish government adopts another territorial argument to justify the denial 
of Sami membership of the Nordic Council. Unlike the other nonstate 
members - Greenland, the Åland islands, and the Faroe islands - the Sami 
territory is a vaguely delineated zone rather than a specific area. The absence 
of a 'distinctive Sami territory' is said to justify their exclusion. Furthermore, 

105. C. Ståhlberg, ' "Oseriösa protester mot jakt på småvilt". Ställföreträdande landshövding 
svarar samer,' Dagens Nyheter (August 28, 1995). 

106. The Sami are not opposed by the entire county administration. There are a few ex
ceptions that prove the rule. I interviewed a senior civil servant who expressed a very accommod
ative attitude towards the Sami. He noted that the Sami were generally opposed to industrializ
ation, and that this view should be taken seriously. In addition, he said that the county policy 
towards the Sami is 'colonialistic.' He said that 'I have not understood why the Sami cannot have 

self-rule over some areas.' Senior Officer in the Norrbotten County Administration (201). 
107. Sveriges Regering, Prop. 1992/93: 32 om samerna och samisk kultur m.m. (Stockholm: 

Sveriges Regering, 1993), p. 4. Cf. Samerättsutredningen, SOU 1986:36, Samernas folkrättsliga 

ställning, pp. 60-64, 165 f. 
108. Sveriges Regering, Prop. 1992/93: 32, Bilaga 1, pp. 30 f, 59 f. 
109. Sillanpää, Political and Administrative Responses, pp. 159-161. 
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the government has resisted Sami demands for representation in the EU 
Regional Committee.110 

In sum, the Swedish state policy towards the Sami can be described as con
tradictory. The establishment of the Sami Parliament must be seen as a limited 
but significant accommodative step. Yet, in a Sami patriotic perspective, there 
are important negative developments, as illustrated by the recent withdrawal of 
the exclusive small game hunting rights, objections to Sami representation in 
various international fora, the refusal to ratify the ILO Convention No. 169, 
and the remaining legal division between reindeer herders and other Sami. 

RUSSIA 

The contemporary Russian political system is in a transitional state to an 
uncertain future. General elections and at least formal civil rights exist 
together with remaining autocratic features, including the comprehensive 
formal powers of the President, the police, and the armed forces. Yet most 
significantly, turbulence, instability, political apathy, and a general lack of 
legitimacy for public institutions currently characterize Russia. The late Soviet 
Union and the new Russian state have experienced military coups, popular 
uprisings and civil wars. 

Like their Nordic kin, the Russian Sami are simply too few to make a 
difference in political elections. A more significant opportunity in transitional 
Russia seems to be a receptiveness for rhetoric on human rights. To the degree 
that the Russian state wants to appear to be a 'democracy' that respects funda
mental human rights, including those of ethnic minorities, there is a possibility 
that demands for material and cultural aid, as well as for political recognition, 
will be accommodated. The turning point for this was the conference of 'the 
small northern peoples' in 1990, in which President Gorbachev and Prime 
Minister Ryzhkov participated.111 Increased international attention to the 
situation of subordinated ethnic groups in Russia might have an impact. The 
probability that it would goes up if demands are combined with some kind of 
material benefit rather than simply international approval. Of this a good 
example is the story of how the Russian Sami came to be represented in the 
Barents cooperation. It is useful to elaborate this in some detail, for it not only 

110. Representative of SSR (107); 'Samer vill med i Nordiska Rådet,' Svenska Dagbladet 
(November 16, 1994); A. Melin, 'Samer kräver representation i EU-kommitté,' Västerbottens-

Kuriren (November 15, 1994). Moreover, unlike Norway and Finland, the Swedish government 
has not been willing to establish a consulate in Murmansk, 'Samer vill ha nordryskt konsulat,' 
Svenska Dagbladet, 24 March 1994. 

111. N. Afanasjeva & L. Rantala, Programme of Aid to the Russian Sami (Ohcejohka: The 
Sami Council, 1993), p. 4. 
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reveals the conditional receptiveness of Russian authorities, but also illustrates 
the difference between central and regional responses to Sami demands. 

When former Norwegian Foreign Minister Stoltenberg presented the idea of 
the Barents region to his Russian counterpart, Kosyrev, in 1992 the Russians 
opposed the participation of any substate actors. They preferred a conventional 
interstate cooperation. Yet the regional authorities in Murmansk and Ark
hangelsk had already initiated cooperation with Nordic counties, and were 
strongly committed to the idea of interregional cooperation in the Barents 
region. The Russian state officials eventually gave in to this, but Russian 
regional authorities were fiercely opposed to Sami participation. However, 
since Stoltenberg firmly insisted on having the Sami represented, the Russians 
finally accepted even this demand. Nevertheless, in the early phase of the co
operation, Russian regional authorities had a hard time accepting the fact that 
the Sami were actually represented, by representatives who sat at the same 
table as the county mayors. This is how a Troms county representative 
perceived the Russians' behaviour towards the Sami at a meeting in the 
Regional Council of the Barents organization: 

They refused to open the door to the governing institutions of the Barents co

operation for representatives of the indigenous peoples. Kamarov [governor of 

Murmansk county] explicitly said that on the Russian side, the Sami were 

integrated and of equal value, so there was no reason to let them have special 

representation. [...] 
There was an episode - I don't know if it's official, or correct, to tell about it 

- but we had a meeting of the Regional Council in Murmansk. The Sami 

brought their Sami flag, and they wanted to put it on the meeting table together 

with the Norwegian, Finnish, Swedish and Russian flags. Officially the Russians 

didn't protest, but the Sami flag had a tendency to disappear at the beginning of 

the meeting. I think it was Thor Robertsen [senior officer at the Finnmark 

county administration], who put it back and said that it must remain there for the 

remainder of the meeting. The Russians clearly had a problem stomaching this -

that the Sami should have their own flag together with the others.112 

This flag dispute illustrates the political and emotional importance of iden
tity symbols. It reveals an identity conflict, not only between different 

112. Senior Officer in the Finnmark County Administration (202). The episode was confirmed 
by Representative of the NSR (111). The view that the Russian county authorities have negative 
attitudes toward the Sami seems to be widespread: Senior Officer in the Norwegian Ministry of 
Foreign Affairs (204), Junior Officer in the Norwegian Ministry of Foreign Affairs (205), and 
Senior Officer in the Finnish Ministry of Foreign Affairs (210). 
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individuals, but primarily between different territorial concepts - the Sami and 
the Russian identity. Kamarov's attitude that there was no need for Sami 
political representation, since they are 'integrated and of equal value,' 
expresses the old Marxist-Leninist separation between politics and ethnicity. In 
this view, politics is exclusively a matter of the state (and the communist 
party), while ethnicity is only a matter of language and folklore. Therefore, a 
Marxist-Leninist would argue, the small 'primitive' peoples of the North have 
no role in politics. It is the duty of the state to 'modernize' them. In Soviet 
rhetoric Sami 'development' was greatly improved by enforced colonization, 
urbanization, industrialization and communist indoctrination. While Marxist-
Leninism is no longer official policy, the paternalistic view of ethnic groups 
remains.113 

The case of Sami participation in Barents cooperation also reveals inter
esting differences between the attitudes of central and regional authorities. The 
strongest opposition to Sami participation in the Barents cooperation comes not 
from Moscow, but from Murmansk. The Russian central government proposed 
a special Committee of Indigenous Peoples in Barents organization - an 
initiative that was welcomed by Nordic and Russian Sami.114 Later, the central 
government also accepted, though it did not support, the Sami demand for a 
more powerful Council of Indigenous Peoples in the Barents organization. 
Once again, opposition came from regional authorities, with Governor 
Kamarov in the forefront. Furthermore, the leader of the Kola Sami 
Association, Nina Afanasjeva, accused the regional authorities of refusing to 
finance the travel and accommodations of Russian Sami participants in a 
meeting of the Barents Committee of Indigenous Peoples, in effect obstructing 
Sami mobilization.115 By contrast, the Russian General Consul in Kirkenes, 
Norway, has supported the idea of a special Sami visa.116 Moreover, the 
Minister for Nationality Affairs proposed the establishment of a Sami cultural 
centre in Lujâvri. In short, the regional authorities seem to be guarding their 
special preserves and see Sami participation as a challenge to their authority. 

113. Cf. Eidlitz, Revolutionen i norr, passim; Larsson-Kalvemo, 'Fighting for Survival, ' p. 105; 
Kiseljov & Kiseljova, Samerna i Sovjetunionen, passim. 

114. Stoltenberg, 'Barentsregionen: En ny dynamisk ramme...,' p. 13; Afanasjeva & Rantala, 
Programme of Aid to the Russian Sami, p. 15. 

115. N. Afanasjeva, 'Russiske samer lider i barentssamarbeidet,' Barents-Nytt, vol. 2 
(September 1995), no. 9, p. 15. 

116. However, this proposal was rejected by the Nordic and Russian governments. S. Sneve, 

'Barentsregionen modell for vår utenrikspolitik,' Barents-Nytt (May 1994), no. 5, p. 5. Appar
ently, some non-Sami Russians have claimed Sami ethnicity hoping that this would make it easier 
for them to travel to the West on the pretence of meeting with other Sami. Cf. Beach, 'Reindeer 
Herding on the Kola Peninsula,' p. 117. 
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There are many examples of differences between central and regional 
authorities in matters other than Barents cooperation. The Sami have a few 
opportunities that are reserved for them and other indigenous peoples. These 
include the right to state loans at a fairly low interest rate and easier access to 
certain high schools and colleges.117 In several decrees and bills, the central 
government has stated that the indigenous peoples of the North have priority to 
land use in their own settlement areas for the purpose of fishing, hunting and 
reindeer herding. In fact, there are also a number of local 'privileges' for 
indigenous peoples, some of which are exclusive Sami rights. For instance, the 
Sami have a few special rights concerning fishing. However, these formal land 
and water rights have in many cases been counteracted by the regional author
ities. In February 1992, for instance, Governor Kamarov issued a decree 
explicitly calling for the 'exploitation' of water resources. Fishing rights go to 
the highest bidder, according to this policy. In many cases the Sami have seen 
their fishing waters and hunting areas exploited by foreign as well as Russian 
firms and tourists. As for the demands of Sami self-determination, specifically, 
a Sami Parliament of the Nordic type, the Russian Sami have met with strong 
resistance. Regional Governor Kamarov allegedly opposed this on the grounds 
that the Sami are 'immature children' who are not yet ready for politics.118 In 
addition, there are tensions between Sami and the Russian military concerning 
land use. There have been several instances of hostility, including the burning 
of houses.119 

To my knowledge, only two accommodative measures have been taken by 
the regional authorities. First, the Murmansk government offered a meeting 
hall free of charge for the pan-Sami conference in Murmansk in October 
1996. Second, a Committee for Aboriginal Affairs subordinate to the regional 
administration has been set up. However, even though its chairman actually is a 
Sami, members of the Kola Sami Association have criticized the Committee 
for being nothing more than an ineffective talk-shop. In sum, the regional 
authorities are clearly reluctant, at times even hostile toward Sami demands, 
while central authorities sometimes speak well about Sami demands.120 

117. Afanasjeva & Rantala, Programme of Aid to the Russian Sami, pp. 4-8; Vatonena, 
'Samerna i Ryssland idag,' p. 197 f. 

118. Representative of the KS A (120). Whether it is true that Kamarov actually said this has not 
been possible to confirm in any other way. However, whether he said it or not, the comment is cer
tainly in line with Marxist-Leninist views of ethnic minorities. 

119. Larsson-Kalvemo, 'Fighting for Survival,' pp. 95-98; Vatonena, 'Samerna i Ryssland 
idag,' p. 199. 

120. Afanasjeva & Rantala, Programme of Aid to the Russian Sami, p. 5 f; Vatonena, 'Samerna 

i Ryssland idag,' pp. 198-200. The information on the 1996 pan-Sami conference in Murmansk 
was reported by Nina Afanasjeva during the meeting of the Sami Council in Ärviesjavrrie (Arvids
jaur), March 8, 1996. 
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In practice, the accommodative approach of the central government is more 
rhetorical than material. The repressive policy of the regional authorities is 
more straightforward. In sum, the repressive consequences of the Russian 
context are clearly predominant. 

COMPARISON 

In comparison with Russia, the Nordic countries are very similar. The Nordic 
cooperation and harmonization policy have in many respects made these state 
contexts fairly similar, in some ways even integrated, as exemplified by the 
common labour market, the passport union, the postal union and the Nordic 
Council. It is noteworthy that the latter supports the Sami Council financially 
and otherwise. Moreover, the three Nordic states have similar institutional 
structures for responding to Sami demands. Besides the Sami Parliaments, the 
Nordic governments have interdepartmental committees for coordinating 
national Sami policy. While no state has a 'Ministry for Sami Affairs,' each 
Nordic state have made a certain ministry responsible for overall policy and 
monitoring of Sami affairs. The head of this ministry is therefore sometimes 
called the 'Sami Minister.' The 'Sami Ministers' of the Nordic countries 
occasionally meet and discuss common Sami issues. 

There is no doubt that Norway is the most accommodative of the four states. 
Even in the relatively similar Nordic context, Norway stands out. Norway has 
ratified the ILO Convention No. 169, constitutionally defined Sami as an 
official language, allocated the comparatively most extensive powers and 
financial means to their Sami Parliament, and supported Sami representation in 
various international fora. The analysis has also revealed that policy develop
ment in Norway has affected the other states. Sweden and Finland have clearly 
been receptive to indirect Norwegian influence. Indeed, they have used the 
Norwegian case as a blueprint for many domestic decisions, for example the 
Sami Parliaments. After the breakup of the Soviet Union, even Russia has 
shown itself to be somewhat receptive to this kind of influence, for instance 
concerning Sami participation in Barents cooperation. 

After Norway, Finland is the most accommodating. Despite the passivity 
that has been the result of years of induced Finnish assimilation, Finland has 
often treated the Sami as a group with ethnopolitical interests, and not merely 
as a livelihood. This includes the early establishment of the Sami Parlameanta, 
improved protection of the Sami language status through special acts, and the 
formal requirement that the national parliament to hear the Sami before 
making a decision on issues of relevance to them. Even the contradictory 
national Sami policy in Sweden has become somewhat more accommodative 
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over the years. Yet on point after point, Sweden lags behind both Norway and 
Finland. Russia remains on the repressive side of the continuum. It is plagued 
with strongly paternalistic attitudes reminiscent of the Soviet era. 

Sami Perceptions and Patriotism 

PERCEPTIONS OF PARTITION 

The partition of Sâpmi is clearly a fundamentally important issue for the Sami. 
In 1986, the 13th pan-Sami Conference made the following statement, basically 
retaining the same position adopted in 1971 : 

We, the Sami, are one people, and the interstate borders must not break the 

community of our people.121 

However, the Sami typically make a distinction between 'domestic' and 
'international' issues, and the predicament of partition is generally confined to 
the latter realm. The EU, the Barents region, the Nordic Council, Arctic co
operation, and the United Nations are issues which fall into the 'international' 
category. Almost everything else is treated as 'domestic.'122 That is, despite 
their common identity, the Sami follow the state practice of distinguishing 
between what happens within each separate state and what goes beyond the 
limits of a single state or concerns third parties outside Fennoscandia. What 
happens within each state is usually considered as a matter for those Sami who 
happen to live there. Furthermore, the number of so-called 'domestic' issues 
by far outweigh the 'international' ones. Thus, the issue of partition is not con
fronted on an everyday basis.123 

The Sami approach to partition demonstrates two weaknesses. First, the 
conceptual distinction between 'domestic' and 'international' issues, and the 
inclusion of common Sami issues into the latter category, demonstrates a 
surrender to state-centric thinking. In a Sami perspective, it would be more 
logical to treat everything that happened in every part of Sâpmi as 'domestic,' 

121. Sâmirâddi, Samernas XIII konferens. Åre 13-15 augusti 1986 (Ohcejohka: Sâmirâddi, 
1986), pp. 115-120, at p. 115, my translation. Cf. Sâmirâddi, Samernas VII konferens. Gällivare 
1971; Åhrén, Samernas vilja, pp. 12-14. 

122. Notable exceptions are the various programmes of the Sami Council, which concern 
issues which typically are treated as 'domestic' by the Sami Parliaments. There are programme on 
themes called politics, culture, environment, children and youth, etc. 

123. This quantitative difference in emphasis is clearly shown in newsletters and annual reports 
from the three Nordic Sami Parliaments, and is also generally revealed in the interviews. 
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not as 'international.' For instance, the current small game hunting conflict 
with the Swedish state is treated as a matter for the Swedish Sami only. But 
following the logic of common identity, it should be treated as a concern for 
the entire Sami community all across Fennoscandia. How else could the 
demand to be treated as a single people be taken seriously? 

Second, the quantitative domination of so-called 'domestic' issues over 
'international' ones, including common Sami issues, reveals a weak response to 
the disintegrative effects of partition. This corroborates the hypothesis that the 
affective link is seldom enough to encourage a partitioned group to respond 
jointly to issues which directly concern only a part of the group. 

Nevertheless, the partition of the Sami obtains an important position on their 
common agenda, and is generally perceived to be an injustice. This is a general 
impression from my interviews. In addition, they often make a point of their 
partition in political programmes. As early as 1971, the 7th pan-Sami 
Conference's political action programme stated: 

Some have imposed taxes on us, others have made claim to our land, divided it 

and separated our people by borders. [...] We are a minority people partitioned 

between several states and have little say about our own existence, unless 

special allowances are granted by these states.124 

In my interviews with Sami political actors from the four countries, I 
received quite similar answers to the question about the implications of 
partition. Except for the Russian Sami who strongly emphasized their own 
long isolation from their Nordic kin, there were no significant differences 
between Sami from different countries. While the consequences mentioned 
here are based on subjective Sami experiences, it is reasonable to suggest that 
their perceptions reflect an underlying pattern which is common to partitioned 
groups. In sum, seven different kinds of implications were mentioned: 

1. The Sami community, to some extent, has become culturally fragmented by the 

separate assimilatory processes within each partitioning state.125 

2. There are different and separate legal, political and economic preconditions 
within each state and these obstruct the development of equal Sami rights and 
opportunities in all four states.126 

124. Sâmirâddi, Samernas VII konferens, p. 10, my translation. 
125. Swedish Sami (101, 105, 110), Norwegian Sami (113), Russian Sami (117-118), and 

Finnish Sami (121, 122, 125, 127). 
126. Swedish Sami (102, 108), Norwegian Sami (110-113, 115), Russian Sami (118-119), and 

Finnish Sami (122-124, 126). 
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3. The Nordic-Russian border, especially during the Soviet era, has been an 

effective barrier to common Sami political and communal life on an everyday 

basis.127 

4. The politics and organization of the Sami are for the most part limited to the 

domestic scene of each state.128 

5. The partition of the already small Sami group into four tiny segments in separate 

states makes them politically weaker than they would be if they were con

centrated in one state.129 

6. There is insufficient mutual knowledge of the situation of Sami in other 

states.130 

7. Transborder reindeer herding is largely obstructed, in addition to other prac

tical barriers to interaction.131 

The first two implications, which were suggested already in the armchair 
analysis, were mentioned by the great majority of all interviewees. The 
separate assimilation processes, and the separate opportunity structures stand 
out as the most straightforward implications of partition. For instance, the ana
logy given by a representative of the Kola Sami Association was insightful: 
The breakdown of the Soviet Union created a new interstate border between 
her and her daughter, who happened to live in the Ukraine. She saw this 
division of her own family as analogous to the partition of the Sami: a par
titioned group can be seen as analogous to a greater family, and partition 
obstructs everyday 'family life.'132 

In addition, a Norwegian Sami held that an implication of the partition was 
that 

no single state takes a comprehensive responsibility for all Sami and the whole 

of the Sami territory.133 

And, as noted by a member of the Norwegian Sami Parliament: 

127. Swedish Sami (102), Norwegian Sami (109, 113), and Russian Sami (117-120). 
128. Swedish Sami (103), Norwegian Sami (111), and Finnish Sami (121). 
129. Norwegian Sami (113) and Finnish Sami (122). 
130. This was noted by two Finnish Sami (125 and 127). 
131. Reindeer herding was mentioned by Representative of SSR (107) and Member of the 

Finnish Sami Parliament (125). Other practical obstacles to trade, employment, travel etcetera were 
mentioned by Representative of LSS (108) and two Members of the Finnish Sami Parliament (122 
and 124). 

132. Representative of the KS A (119). 
133. Representative of the NSR (110). 
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When you raise different issues you are cut off from talking to and arguing on 

behalf of the whole area at one time. You end up taking pieces, fragments of an 

issue in one state, and other ones in another state. You therefore do not really 

approach the central authorities as unitary as you really ought to do.134 

This corroborates my suggestion that an important aspect of the predicament is 
the territorial limits of state sovereignty. This means that each state considers 
only 'their' part of the partitioned group. While the interviewees mainly 
pointed out effects for congruence, other Sami have observed implications for 
political autonomy. In the words of Niia: 

The division of the Sami population among four different nations is the basic 

reason why an independent Sami policy has not yet proved feasible.135 

Another type of implication that was mentioned is that partition weakens 
mutual knowledge of kinship groups in separate states. As a Finnish Sami said: 

We know very little about Sami in the other countries. We actually know more 

about the Finnish people and Finnish culture.136 

This implication is a result of the two major ones - split assimilation processes 
and separate opportunity structures. It further illuminates the obstacles to 
common identity and mobilization and, in the long run, also to joint govern
ment and polity. Because it emphasizes knowledge rather than identity and 
political opportunities, it should therefore be considered a separate implica
tion. All of this, I suggest, should be seen from the perspective offered by a 
Swedish Sami: the Sami have been partitioned for such a long time now, 
'everyone who is alive today has experienced nothing else.'137 In accordance 
with the will of state authorities, this situation is gradually internalized, that is, 
it is seen as a 'natural' circumstance even among the members of the parti
tioned group itself. This can only be counteracted by conscious political and 
cultural mobilization. 

Yet another illustration of the effects of partition is revealed in discussions 
about the new Swedish-Norwegian reindeer grazing convention. At least on the 

134. Representative of the NSR (111). A similar point was made by Member of the Finnish 
Sami Parliament (124). 

135. L.P. Niia, 'Saami Culture - The Will of the Saami,' in R. Kvist, ed., Readings in Saami 

History, Culture and Language II (Umeå: Center for Arctic Cultural Studies, Umeå University, 
1991), p. 149-158, at p. 149, my translation. 

136. Member of the Finnish Sami Parliament (125). 
137. Reindeer herder in Vilhelmina Norra Sameby (101). 
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Norwegian side, preparations for the negotiations have already begun. Nego
tiations have to be concluded before the 1972 convention runs out in 2002. The 
self-interest barrier between Norwegian and Swedish Sami was revealed in 
some of my interviews. I asked 'How do you perceive the relationship between 
Swedish and Norwegian Sami concerning reindeer herding across the common 
border?.' A typical answer was given by a representative of the NSR: 'Let me 
put it like this: it is a competition for resources.'138 A representative of the 
Swedish Sami party Samerna had a more explicit view of the tension: 

They have chosen a very strange policy, at least the NLR. They practically run 
the errands of the Norwegian state. They want to have barbed wire between us. 

This shows that they have very little knowledge about how the areas on the 

Norwegian side have been used historically and also how they are used today. 

If they would get proper information - if they would act as Sami and not as 

Norwegians - then they would stand up for the Sami in Sweden.139 

To balance the argument, however, it must be noted that the same person also 
mentioned that there are some good local contacts between Swedish and 
Norwegian reindeer herders. On occasion, reindeer herders from both sides 
meet and discuss common problems in their daily work.140 

Only two interviewees mentioned a positive implication of partition. A 
member of the Finnish Sami Parliament corroborates the previously men
tioned idea that the partition makes it possible to exploit state policy differ
ences, especially to refer to the most accommodative state as a blueprint when 
confronting less accommodative states.141 It should be noted, however, that 
this respondent did not see this as a strategy for pursuing joint Sami politics, 
but merely as an opportunity for the less fortunate Sami in less accommodative 
states. Furthermore, a Swedish member of the board of the Sami Institute 
(Sami Instituhtta) thought that the partition made it possible to seek financial 
support from more than one state, but stressed that unification under one 
polity still was preferable.142 A few others said that the Sami have learned to 
cope with partition, and that the Sami are 'putting it all back together 
again.'143 Only one, a representative of the Swedish Forest Sami, did not 

138. Representative of the NSR (109). Cf. Idivuoma, Minnesbilder, p. 180. 
139. Representative of the party Samerna (106). 
140. Ibid. A similar answer was given by Reindeer herder in Vilhelmina Norra Sameby (101). 
141. Member of the Finnish Sami Assembly (125). 
142. Reindeer herder in Vilhelmina Norra Sameby (101). 
143. Representative of the party Samerna (106), Representative of the NSR (109), and Member 

of the Finnish Sami Parliament (122). 
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believe in any joint transborder politics: 'We will probably have to do it 
separately in each single country.'144 

HOMELAND MYTHOLOGY AND PATRIOTIC COMMITMENT 

In general, what the Sami say is that they want to 'survive as a people.' They 
want to defend 'the right to exist,' not only as individual human beings with 
civic rights like everyone else, but also collectively as an ethnoterritorial 
group. Directly and indirectly, this is a very common answer given in my 
interviews, and a theme often found in literature and political programmes.145 

Despite differences of opinion on specific matters - reindeer herding, hunting 
and fishing, the powers and procedures of Sami institutions, allocation of 
financial resources - the interviewees generally advocate the notion of the 
Sami as a single people divided between four states.146 

The Sami stress their common identity in many ways. Consider for example 
the widespread use of the word Sâpmi.147 It is noteworthy that Sâpmi simul
taneously refers to the territory and the people, as if they constituted an 
organic entity. This underlines the mythological and emotional function of the 
concept. Consider also the practice of referring to the Norwegian, Swedish, 
Finnish and Russian sides of Sâpmi, rather than referring to the individual 
states. For instance, it is common to speak of an individual Sami as one from 
the Finnish side of Sâpmi, rather than as a Finnish Sami.148 Other examples 
are the decision of the 13th pan-Sami Conference in 1986 on a Sami flag, and 

144. Representative of Skogssamerna (102). 
145. The quotation is drawn from the interview with Member of the Board of Sâmi Instituhtta 

(102). Cf. A.N. Sara, 'Varför sameorganisationer?,' in L. Svonni, ed., Samerna - ett folk i fyra 

länder (Stockholm: Prisma, 1974), pp. 14-29, at p. 18; Dahlström, 'Den samiska minoriteten i 
Sverige,' pp. 123, 128; Sâmirâc5di, Samernas VII konferens. 

146. An investigation of the Swedish Sami political parties reveals an overwhelming consensus 
even on these more specific issues. See Sâmediggi, Information - Dieâut (May 1995), no. 2, p. 

23. 
147. Today, Sâpmi is the word which Sami politicians, artists, writers, and musicians market as 

the true name of their common homeland. However, there is another name for the homeland -
Sâmeeatnan (North Sami) - which was previously more commonly used than Sâpmi. Sâmeeatnan 
is also the name of a political party and nongovernmental interest organization: Same Ätnan (SÄ). 

148. This is a general observation based on my interviews with Sami and personal experience 
from political meetings and Sami everyday life. The Member of the Board of Sâmi Instituhtta 
(101) explicitly noted that this habit of talking about the different sides of Sâpmi is a sign of 
common identity. 
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the decisions of the 15th pan-Sami Conference in 1992 on a Sami national 
hymn, and commemorative days for all Sami.149 

Furthermore, the major Sami organizations, including the Sami Council and 
the Sami Parliaments, are explicitly committed to the following core values: 
congruence, political autonomy, identity, and land title. Representative of this 
is the political action programme of the 15th pan-Sami conference. It is 
divided into four sections: (i) 'the national unity of the Sami,' which states that 
the Sami are 'one people' and that the four partitioning states must not obstruct 
the Sami 'national community,' their common language, culture and 'national 
distinctiveness.' The section on (ii) 'Sami self-rule' states that the Sami have a 
right to autonomy, except in extreme situations, such as natural disasters and 
wars. Importantly, this section also states that it is the responsibility of the 
partitioning states to remove all obstacles to the establishment of transborder 
Sami governmental organizations. Furthermore, the section on (iii) 'the Sami 
right to land and water' states that the Sami have a general right to possession 
and ownership of land in Sâpmi, and that this is vital for autonomy, identity 
and the Sami's primary livelihoods, especially reindeer herding, fishing, hun
ting, and agriculture. Finally, identity is the subject of the fourth section, (iv) 
'the cultural rights of the Sami.' Here it is stated that the Sami languages must 
be recognized as official languages by all partitioning states and that it is the 
responsibility of the states to provide the means for the maintenance and de
velopment of Sami culture and language. Thus all three core values which I 
focus on are represented. The additional core value, land title, is related to the 
other three, but also emphasizes socio-economic issues.150 

Apparently, the fundamental core values of the Sami are the same today as 
they have been for the greater part of the postwar period. In conclusion, most 
Sami subscribe to the general homeland myth and patriotic core values. 
Internal differences and disputes usually concern their ranking on the political 
agenda, their operationalization, and the means that should be used to realize 
them. 

149. Sâmirâddi, Samernas XV konferens, p. 91. It may be noted that the colourful Sami flag 
features a circle transcending a vertical line. Whether the Sami themselves have thought of it or 
not, a possible interpretation of this is that the circle represents the transborder identity and 
congruence of Sâpmi. 

150. Sâmirâddi, Samernas XV konferens. Helsinki 15-17 juni 1992 (Ohcejohka: Sâmirâddi, 
1994), p. 93 f; Sâmirâddi, Samernas XIII konferens, pp. 115-120; Sâmirâddi, Samernas VII kon

ferens', Interviewees 104, 110, 112, 123-125, and 127; Sara, 'Varför sameorganisationer?,' p. 18. 
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Sami Strategies 

STRATEGIC GOALS 

How are the core values of identity, autonomy and congruence operation-
alized? That is, what are the specific strategic goals for building and main
taining Sami community, government and polity? Even here, the various Sami 
organizations in all four countries generally think similarly. 

First, let it be said that there is no Sami separatism. That is, a sovereign 
Sami state is not considered to be a realistic goal. This is clearly revealed in 
the coming Sami Convention, on which the Sami Council has worked since the 
mid 1980s. A 1995 draft version states that the goal is to 

maintain and develop the unity of the Sami people and the right to common life, 

without the establishment of an independent state or changes in the existing 

states' borders, and to seek the recognition of the Sami in the separate national 

states and to secure equal civil, political, economic, social and cultural rights. The 
intention of the Sami Conference is also to make the Sami Convention serve as a 

international model to other nations partitioned between nation-states. This is a 

peaceful alternative to the establishment of an independent state, with all the 

national as well as international fears this causes.151 

The instrumental reasons for not seeking a sovereign state are elaborated by a 
representative of the Sami Institute: 

Many think that - 'what do you want, an independent Sami state?' No, I do not 

believe in that. There is perhaps a dream of a Sami state, but I think it is far too 

costly. Then you will have to defend the territory, and have your own police 

force, etc. That I do not support, but you should have autonomy on all levels.152 

That many speak of the Sami 'nation' must not be confused with the goal of 
a sovereign state. However, Sami leaders are themselves to blame for the fact 
that some people fear that the Sami goal is to create an independent state.153 

151. Sâmirâddi, Förslag till Samekonvention (Ohcejohka: Sâmirâddi, Juridiska Utskottet, June 
27, 1995), my translation 

152. Member of the Board of Sâmi Instituhtta (101). Similar statements were made by almost 
every other respondent. In general, the Sami are moderate rather than radical patriots. Cf. Sâmi
râddi, Förslag till Samekonvention, the preface. 

153. This fear was overtly expressed by the late Hans Dau, representative of the Swedish 
Moderata Samlingspartiet (the Conservative Party), at a public seminar on Sami politics arranged 
by the Department of Sami Studies and the SSR, at Umeå university, September 30, 1994. 
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Sami leaders have only very vaguely defined what they mean by the notion of 
a Sami 'nation.' It generally represents an organic view of an imagined Sami 
polity, including the community, the homeland, and Sami government as well 
as nongovernmental organizations. But there is no coherent definition of this 
and seldom any concrete one either. In my view, the concept of 'nation' is too 
tightly knit to the idea of the sovereign state to be of any use unless this is 
really the goal. 

More specified is the recently launched strategic goal of a Sami region. This 
is actually a coherent strategic package, which includes many specific goals 
which have previously been presented as scattered demands with little or no 
connection to each other. For this reason, and because it has a large following 
among the Sami organizations and leading individuals, I will elaborate this 
goal in some detail.154 

The idea of a Sami region was initially presented at the 15th pan-Sami 
Conference in 1992. This idea was subsequently developed by the major 
Norwegian Sami organization, the NSR, and has been discussed in joint 
meetings of Nordic Sami leaders. It was a straightforward cooptation of the 
idea of a 'Europe of the Regions,' and more specifically a response to the EU 
and the launching of the Barents region.155 The pan-Sami Conference of 1992 
demands 

that the Sami area (Såpmi), independently of the nation-states, both within the 
framework of the EEA-treaty, and a possible Swedish, Norwegian and Finnish 

membership of the EU, will be recognized or obtain the status of a special Sami 

region.156 

In the NSR version, the basic aims of the Sami region are very much the 
same as the general Sami core values presented above. More specifically, three 
goals are highlighted. One is to organize territories and institutions for polit
ical autonomy. Second, as a definition of the scope of autonomy, to secure the 
material basis for Sami culture, environmental protection, livelihoods, and lan
guage. Third, to secure and confirm in law Sami possession and ownership of 
land and water. Apparently, the scope and range of the autonomy demanded by 
the Sami are very far from sovereignty. They are more similar to the powers 
of local governments and county administrations. Somewhat more far-reaching 

154. Only one of the interviewees opposed the idea of a 'Sami Region,' a Sami representative 
of Arbeiderpartiet (112). 

155. Nyst0, Sameregionen. Cf. Sâmirâddi, Samernas XV konferens, pp. 76, 80 f, 96. 
156. Quotation in Nyst0, Sameregionen, p. 27, my translation. The Sami region was dicussed 

in similar terms by Representative of the SSR (107) and Representative of the NSR (110). 
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are the references made to the examples of Greenland, Åland and the Faroe 
islands, all of which enjoy special forms of territorial homerule.157 

The Sami region is a polity concept, presented as an instrument for ethnic 
homerule, but associated with a territory. The idea is that a territory is vital 
for the range of autonomy and the realization of specific cultural and 
economic goals. Therefore, in the NSR plan, the Sami region does not cover 
the entire homeland of Sâpmi, but only the municipalities where the Sami 
constitute a relatively high percentage of the population.158 It is noteworthy 
that the Kola Sami are excluded from all written plans of a Sami region, 
something which was also revealed in my interviews. Nevertheless, the 
partition of the Sami plays an important role in the goal of a Sami region. It is 
imagined as a transborder region, including parts of Norway, Sweden and 
Finland. However, the building of governmental organizations is not seen as 
something primarily instrumental for the Sami region. Rather than an 
organizational set-up, the Sami region is more about scope and range of 
autonomy, and especially congruence. 

With the establishment of the three Nordic Sami Parliaments, the discussion 
of Sami political power has entered a new stage. The primary and most widely 
shared goal is the further development of the autonomy of each of the three 
Parliaments, and, in the Russian case, the establishment of a similar institution. 
But this is not seen as being in conflict with the development of a transborder 
governmental body. There is general agreement among the Sami organizations 
about the importance of first establishing a common Sami Secretariat as a way 
of linking the state-based Sami Parliaments, and eventually to establish a 
common Sami Parliament. However, opinions vary as to whether this common 
Parliament should be a directly elected body or a joint forum for the members 
of state-based Parliaments.159 

Very few organized Sami do not support these strategic 'voice' goals. In 
Norway, the Sami branch of the Labour Party (Arbeiderpartiet) emphasizes 
loyalty to the state. They argue that the current degree of Sami power is 
enough. They do, however, support the idea of further transborder integration 
of the Nordic Sami Parliaments, but do not want a single transborder Parlia
ment. In Sweden, a representative of the Forest Sami believes that a common 
Sami Parliament has no future, but that the Sami should work separately 

157. Nyst0, Sameregionen, p. 33. 
158. Ibid., pp. 35-37. 
159. This problem was discussed by Hannum already in 1987. See his 'The Sami (Lapp) 

People of Norway, Sweden and Finland,' in H. Hannum, ed., Autonomy, Sovereignty, and Self-
Determination: The Accommodation of Conflicting Rights (Philadelphia: University of Penn
sylvania Press, 1990), pp. 247-262, at p. 261. 
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within each state.160 However, these are isolated voices. Therefore, in view of 
the broad consensus on most of the common strategic goals, it is astonishing to 
see how many Sami, particularly in Sweden, sacrifice so much time and energy 
on within-state quarrels over petty issues such as minutes and administrative 
appointments.161 

TABLE 3.2 Sami strategic goals 

Goals Organizations 

Transborder level: 

- Sami Parliament (ethnic homerule) 

- Sami region (ethnic homerule) 

Explicit goal of all three Nordic Sami Parliaments 

Explicit goal of the 15th pan-Sami Conference 

and the Sami Council, with general support from 

the majority of parties, lists and individual 

members of the Nordic Sami Parliaments 

State level: 

- Expand ethnic homerule of Nordic Sami 

Parliaments as far as possible 

- A Kola Sami Parliament (ethnic homerule) 

- Equitable inclusion with preserved central 

state rule 

Explicit goal of almost every party (Sweden), 

electoral list (Norway) or individual member 

(Finland) of the Nordic Sami Parliaments. 

Explicit goal of the Kola Sami Association, with 

support from the Nordic Sami Parliaments 

Implicit goal of the Sami of Arbeiderpartiet 

(Norway) 

VOICE AND EXIT: MOBILIZATION AND ISOLATION 

Popular support is vital for the success of any political strategy, whether in 
war, negotiations or elections. Therefore, mobilization must not only be the 
first concern of every political actor, but a ubiquitous one. Cultural mobi
lization can be merely 'folkloristic,' with the effect that it is perceived as 
harmless and presumably 'nonpolitical.' It is not new that culture is often the 
first step before more emphasis is put on overt politics, or the field of concrete 
actions in response to setbacks and increased subjugation. Of course it is 

160. Sami representative of Arbeiderpartiet (112); Arbeiderpartiet, Samepolitisk manifest 
1993-1997: Mer felleskap (Arbeiderpartiet, n.d.), p. 2; Representative of Skogssamerna (102). 

161. On the Swedish Sami quarrels, see for instance the ongoing debate in the monthly Same
folket (Östersund, Sweden). Cf. A.K. Bladh, 'Missnöje med Sametingets ordförande,' Väster

bottens-Kurir en (October 25, 1994). 
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possible to mix cultural action with overt political mobilization, for instance 
by singing songs with political messages or painting pictures with political 
motives. Yet this is a matter of choice. In general, the stronger the mobi
lization, the more beneficial are overtly political actions. 

A brief look at Sami history reveals that 'folkloristic' cultural mobilization 
has been the most common strategy, while overt political mobilization has been 
comparatively rare, and mainly a 20th century phenomenon. In the words of a 
Norwegian Sami: 'Sami culture is a way of adapting your life. One might say 
it is an art of survival.'162 

For the Sami, language, music (especially yoik), poetry, sports, theatre, 
film, literature, media, handicrafts and painting are instrumental to this 
cultural security policy. Of this numerous examples can be given, some more 
overtly political than others. The 1970s was a particularly active period, one 
which has been called a time of 'symbolic warfare.' Cultural activities were 
explicitly political, and also coincided with increasing formal political mobi
lization. Now in the 1990s, there seems to be a new Sami cultural and political 
revival.163 

Many attempts have been made to let Sami cultural activities span the 
partitioning borders, some more successfully than others. Theatre groups and 
musicians perform in all four countries and have also organized themselves 
across the borders. Duodji (handicraft) workers have long been jointly organ
ized under the auspices of the Sami Council. And in early 1996, a new 
independent Duodjirââdi (Handicrafts Council) was established with 
representatives from the four countries.164 Today there is a common network 
of Sami radio stations in the northern parts of Sweden, Norway and Finland. 
Some Sami TV programmes are also broadcasted. There is no Sami newspaper 
common to all Sami, but there is some transborder circulation of state-based 
Sami papers. In research and education, the Sami Institute and the Sami Centre 
for Higher Education, both located in Guovdageaidnu, are important in mobi
lization, potentially for Sami in all four states. It is noteworthy that the board 
of the Sami Institute has Sami representatives from all three Nordic coun

162. Gustavsen, Vi komf0rst, p. 67, my translation. Several of the interviewees also discussed a 
link between Sami security and culture (104-105, 112, 115-117). 

163. V. Stordahl, 'Identity and Saminess: Expressing World View and Nation,' in Majority-
Minority Relations: The Case of Scandinavia. Diedut no. 1 (Guovdageaidnu: Sâmi Instituhtta, 

1994), pp. 57-62, at p. 59 f. A more recent instance was the Sami theatre performance of a play 
about Elsa Laula, the Sami woman who organized the first Sami political movement in the early 
20th century (L. Edberg, 'Scenen intas av Elsa Laula,' Västerbottens-Kurir en, March 15, 1996). 
This kind of cultural activity not only mobilizes a group of actors, but also helps spread a political 
message and sustain a sense of peoplehood. 

164. This information was reported in the Sami duodji seminar in Dalvvadis, November 24-25, 
1995, and the meeting of the Sami Council in Ârviesjâvrrie (Arvidsjaur), March 8-9, 1996. 
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tries.165 Much of the research done by the Sami Institute concerns transborder 
issues or the Sami as a single people, for instance the six legal systems that they 
have to confront (the four state systems, international law, and the EU system), 
and the Sami role in Nordic and Arctic cooperation. There are also Sami 
sports events, often with participants from the three Nordic countries. And, on 
at least one occasion, Finnish Sami have participated in Sami games in Russia. 

Mobilization for overtly political purposes is done mainly by the traditional 
Sami nongovernmental organizations which emerged in the aftermath of the 
Second World War. As already noted, these organizations are almost 
exclusively local or statewide bodies. A notable exception is Sârâhkka, the 
Sami womens' organization which is rooted in all four states. Of the 
nongovernmental organizations acting across borders, Sârâhkka is among the 
most active. 

With the creation of the Sami Parliaments, many of the statewide non
governmental organizations are no longer simply interest organizations, but 
political parties as well. Also, particularly in Sweden, there are a handful of 
new organizations which only play the role of Sami political parties. The 
political party Samerna is the only organization in Sweden which participates 
in municipal elections as well as in the elections to the Sami Parliament. The 
traditional statewide organizations have come to play two or three roles, but 
each in a different forum. For instance, the Swedish Sami organization SÄ 
participates as an interest organization in the Sami Council, as a political party 
in the popularly elected Sami Parliament, and as an organizer of cultural 
activities. In Norway a few more Sami organizations participate in local 
elections, particularly in Kârâsjohka and Guovdageaidnu. This is far less 
common in Finland. Here, the Sami Listu (the Sami List) participates in local 
elections in Ohcejohka. Russian Sami have very few people in influential 
positions and lack financial resources. They also lack experience in political 
mobilization. However, the concentration of Sami in the town of Lujâvri -
some 20 percent of the population - has made limited political success possible. 
In 1990 the Sami won three of the fifty-five seats in the Local Council.166 

165. However, there is no doubt that the location of these institutions in Norway has attracted 
mostly Norwegian Sami. 

166. Afanasjeva & Rantala, Programme of Aid to the Russian Sami, p. 6; Vatonena, 'Samerna i 
Ryssland idag,' p. 197 f. 
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PHOTO 3.4 Sami demonstration against the Swedish government's Sami policy. 

Giron, August 26, 1993. 

There have also been informal political mobilization efforts outside the 
political parties and interest organizations. While there are two or more very 
active statewide nongovernmental organizations in Norway, Sweden and Russia 
(in Russia they are limited to the Kola Peninsula), they are insignificant in 
Finland. The Sami Parliament dominates Sami politics in Finland. The mem
bers of this body are elected as individuals rather than as representatives of a 
party. Family, friends and neighbours seem to be the electoral basis. Now that 
Sami Parliaments have been established in Norway and Sweden, where parties 
rather than individuals are represented, a debate on the role of Finnish Sami 
nongovernmental organizations has emerged. General opinion among the 
politically active seems to be that they are necessary, especially for the mobi
lization of a broader segment of the grassroots and for recruitment of new 
political representatives. On the other hand, it is argued, grassroots movements 
cannot be called up out of nothing. If they are to enjoy any popular legitimacy, 
they will have to emerge out of genuine grassroots interests and identities. In 
my view, the three major Sami language groups in Finland - North, Inari and 
Skolt - might constitute one basis. Another possibility is mobilization of the 
Sami youth. There is actually a statewide Sami youth organization in Finland -
Suoma Sâmi Nuorat (SSN, Finnish Sami Youth). To date, however, the few 
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Finnish Sami nongovernmental organizations have an obscure role in Finnish 
Sami politics. 

While the Sami have mobilized themselves in many ways, particularly with 
regard to cultural activities, they have at the same time often isolated them
selves from or completely ignored the affairs of the surrounding 'big 
societies.' There are many examples, but one has particular weight - partici
pation in political elections for the assemblies of the 'big societies.' Several 
inquires show that the turnout among the Sami populations tend to be 
exceptionally low.167 The general impression is therefore that Sami mobi
lization, for the most part, means isolation from rather than involvement in 
'big society' affairs. 

Apart from political mobilization in formal organizations and Sami Parlia
ments, the Sami organize occasional mass actions, such as demonstrations and 
marches. This leads us to a discussion of confrontational actions. 

A PEACEFUL PEOPLE? CONFRONTATIONAL ACTIONS 

Of all the myths about the Sami, perhaps the more persistent is that of their 
'peacefulness.' It is true that there are not many known instances of Sami 
violence, whether in ancient or modern times. But it is a long way from this to 
the conclusion that there is something inherently peaceful in Sami culture or 
that the Sami 'by nature' are less aggressive than others. It should first be 
noted that this has to do with the relative absence of violence, which is a more 
accurate description than the romantic term 'peacefulness.' The reasons for the 
relative absence of violence should not be sought for in Sami culture, but in 
their circumstances. The historical dispersion of the very small Sami settle
ments has made armed violence a futile alternative. The partition between four 
sovereign states has contributed to this, in effect obstructing transborder mobi
lization and coalition-making. In addition to these demographical and 
territorial conditions, historical subjugation by strongly paternalistic regimes 
has fostered passivity and servitude. Machiavelli would argue that this was 
facilitated by Christianization, both the Russian and Lutheran kind, since 
Christianity is intended to foster subjugation. Christianity 'has glorified 

167. Sjölin, Samer och samefrågor i svensk politik, pp. 54-70; R. Sjölin, The Sami in Swedish 
Politics,' in B. Jahreskog, ed., The Sami National Minority in Sweden (Stockholm: Almqvist & 
Wiksell International, 1982), pp. 83-88; R. Sjölin, 'Politisk participation hos renskötande be
folkning i norra Norrbotten,' Statsvetenskaplig Tidskrift, vol. 72 (1969), no. 1, pp. 1-20; Nickul, 
The Lappish Nation, p. 102. 
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humble and contemplative men, rather than men of action.'168 In view of the 
predicament of partition, it can be concluded that in addition to all other 
effects, it also weakens a group in military terms. 

PHOTO 3.5 Sami demonstration against the Swedish government's small-game 
hunting policy. Deärnna, August 1994. 

Yet violence is not the only expression of confrontational actions. The Sami 
have displayed considerable nonviolent civil disobedience. Such methods have 
been far more common in Norway and Sweden than in Finland and Russia. It 
is obvious that they have all been used in specific Sami-state conflicts. The 
Älaheadju river conflict saw the most extensive and varied use of such 
confrontational methods: marches, road blockings, office occupations, and 
hunger strikes. As noted previously, in some of these actions there were Sami 
participants also from Sweden and Finland, and a few Sami demonstrations of 
solidarity took place in these countries. Since this conflict, however, Sami civil 
disobedience has been less common in Norway. 

In recent years, such methods have been used more frequently in Sweden. 
Of this I will give three examples. On August 24, 1994 - the day on which the 
law repealing the Sami districts' exclusive small game hunting rights came into 
effect - two major roads in Västerbotten and Jämtland were blocked by rubble 

168. Machiavelli, The Discourses, II.2, p. 278. Cf. Dahlström, 'Den samiska minoriteten,' p. 
115; O. Andersson, 'Myten om samerna vårdas mest av samerna själva,' Samefolket, leader, 
(1994), nos. 6-7, p. 3. 
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The Partition and Redemption ofSâpmi 

and Sami who simply sat down on the road. Eventually, the police arrived and 
cleared the roads.169 

PHOTO 3.6 Olof Johansson burns the Swedish Sami Parliament Bill. 

October 23, 1992. 

Later, as a protest against the Swedish government's policy on predatory 
animals in Sami districts, a group of reindeer herders blocked the entrance to 
the cabinet building with a pile of dead reindeer which had been killed by 
predatory animals. Among the most notable individual activists is reindeer 
herder and member of the Swedish Sami Parliament (the Min Geaidnu party), 
Olof Johansson. He has been a key organizer of many instances of civil 
disobedience, including those mentioned above.170 The most publicized action 
occurred during a meeting in Julevu in October 1992, when Johansson, in the 
presence of media, burned the new Sami Parliament Bill. His motivation was 

169. The participants were members from Sami districts, as well as Sami not involved in reindeer 
husbandry. One of the interviewees, a representative of the LSS (108), participated in this action, 
even though this person is not a member of a Sami district. Cf. S. Mikaelsson, 'Sameprotest 
blockerade vägen,' Västerbottens-Kurir en (August 25, 1994). 

170. Representative of Min Geaidnu (105); Reindeer herder in Vilhelmina Norra Sameby (104). 
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The Partition and Redemption of Sâpmi 

that he thought the Bill did not strengthen Sami rights, but only demonstrated 
the repressive policy of the Swedish government.171 

A confrontational method which obtain less media attention, because it is 
less spectacular than civil disobedience, is the court method. Nevertheless, this 
has been used to a much greater extent than any of the other confrontational 
actions. It has been particularly common in Sweden, where the SSR and the 
Sami districts have been engaged in several court conflicts over Sami land title. 
In almost every case, including the major Mountain Tax Case and the 
Âlaheadju river conflict, the Sami have lost. Since these conflicts have been 
described in the historical section, I will not go into them here. It can be said, 
however, that the Swedish Sami have at least not abandoned their court 
strategy, but rather have moved beyond the state courts. In an attempt to 
overrule the Swedish state's decision to repeal the exclusive small game 
hunting rights of Sami districts, the SSR has approached the European 
Commission on Human Rights. Once again, however, the Sami lost.172 

In sum, in almost every instance states have been the target of Sami 
confrontational actions. In addition, it is obvious that confrontational actions 
are seldom coordinated across the partitioning borders. In overt conflicts with 
the state, the Sami typically act as separate, state-based groups, rather than as 
the single people they claim to be. 

PENETRATING THE 'BIG SOCIETIES' 

The states are also the main targets for a number of strategic actions which 
belong to the 'loyalty' category. Here a distinction can be made between 
approaching another entity as an independent actor, or trying to work 'from 
within' that entity. The Sami do both. Influence actions of both types are by 
far the most common 'loyalty' actions, therefore, I will pay particular atten
tion to them. 

There are several examples of Sami influence attempts 'from outside' the 
state apparatus. They may all be grouped under the rubric of lobbying. 
Political organizations, Sami districts, and sometimes informal groups target 
the various branches of the state in order to influence some specific decision or 
policy. This usually concerns everyday issues, for instance land title, predatory 
animals, reindeer herding and language. With the emergence of the Sami 
Parliaments, however, political autonomy has increasingly become a major 

171. 'Regeringens proposition hårt kritiserad men landsmötet sade ja till Sametinget,' Same

folket, vol. 73 (1992), no. 11, pp. 12-15, at p. 13. 
172. 'Europakommission avvisar samerna,' Västerbottens-Kuriren (November 27, 1996); 

Representative of the SSR (104). 
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concern in everyday Sami-state relations. In Norway, the NSR and to a lesser 
extent the NRL are the main Sami organizations that have tried to persuade 
politicians and administrators in Oslo to support their cause. In Sweden, the 
SSR and, to a lesser extent, the SÄ, have had direct contacts with central state 
authorities for a long time. These major Norwegian and Swedish organizations 
have, at least until the establishment of the Sami Parliaments, been considered 
to be official counterparts in the states' relations with the Sami. The range of 
issues concerned has been very broad, from procedures for counting predatory 
animals to special Sami clauses in the EU membership treaties. As noted above, 
the Finnish Sami lack the comprehensive political organizations found in 
Norway, Sweden and even in Russia. Since 1973, the Finnish Sami Parliament 
- half 'inside' and half 'outside' the state, has been the major actor trying to 
influence Finnish policy and law-making. The interviews reveal interesting 
differences in these influence attempts. In general, the Finnish Sami are more 
satisfied with their relations with the state than either the Swedish or 
Norwegian Sami. As one Finnish Sami politician says: 

We have good relations with the state today. This is not to say that all our 

demands will be met, but we have a very good channel for discussion. It means 

that we can discuss our demands, that we get honest answers. It seems as if we 

in many ways are working on the same level.173 

Of course there are also critical voices, even if they seem to be a minority. 
Their main point is that the Finnish state does not follow a clear policy in 
relation to the Sami. 'They don't know what they should do with the Sami.' 
According to this view, policy-making is far too incremental, inconsistent and 
unpredictable.17 4 

The Russian Sami hardly have any relations with the state. The relations 
they have are with local and regional authorities, opponents who are perceived 
to be excessively paternalistic.175 

The Sami have also attempted to influence 'from within' the state. The 
Nordic tradition of public commissions of inquiry before a bill is proposed has 
been a unique opportunity for explicit Sami influence 'from within.' However, 
the Sami members of the commissions have usually been a small minority, 
whereas the majority have been representatives of state administrations. There
fore, the commissions have often been criticized for making the Sami members 

173. Member of the Finnish Sami Assembly (126). See also Sillanpää, Political and Admini

strative Responses, p. 95. 
174. Researcher at Sâmi Instituhtta (123), and Representative of Sâmi Siida (127). 
175. Russian Sami interviewees (117-120). 
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'hostages' of an commission that is intended to reach a compromise, or 
supposedly an unanimous conclusion. More permanent positions 'within' the 
state are held by the relatively few Sami who are employed in local, county 
and central administrations. 

At least on four occasions, Norwegian Sami have successfully influenced 
statewide parties, and obtained seats in the Storting-. Isak Saba for the Labour 
party in the early 20th century, Per A. Utsi for the Labour party in 1973, and 
in 1993 Mimmi Beavi for the Labour party and Johanne Gaup for the Centre 
Party. All of them, except Per A. Utsi have been recognized as active spokes
men for Sami interests.176 In addition, compared to their Swedish, Finnish and 
Russian counterparts the Norwegian Sami have obtained the largest numbers of 
administrative positions in the Norwegian 'big society' - not only in the muni
cipalities where they are in a majority, but to a limited extent also in county 
and central administrations. For instance, a Sami is currently in charge of the 
Sami affairs section of the Ministry of Local Government. It is more difficult 
to count the positions Sami have in Finland, Sweden and Russia. What is 
known is that there are a handful of Sami working in the reindeer herding 
section of the Västerbotten county administration in Ubmeje, Sweden. One of 
them, Olov J. Sikku, is also a member of the Swedish Sami Parliament. In 
Finland, a Sami (Jouni Kitti) is employed as an inspector (tarkastaja) in the 
Ministry of Agriculture and Forestry. It is said that he has some influence in 
matters regarding reindeer herding and fishing. In Russia, a Sami heads the 
Committee for Indigenous Affairs which is subordinate to the regional 
administration.177 

The already mentioned 'blueprint strategy' is particularly important. This 
refers to the cooptation of the 'positive' Norwegian example by Swedish, 
Finnish and even Russian Sami seeking to influence their respective states. 
Some of developments they want other states to follow include the Norwegian 
Sami Act, the ratification of the ILO Convention No. 169, and the con
stitutional protection of Sami language and culture. While there are still 
notable differences between the states' Sami policies, this strategy undoubtedly 
has had a significant effect on the Swedish and Finnish governments. 

While states are certainly the most prominent targets, they are not the only 
ones. Non-Sami political parties and organizations have been targeted 'from 
within.' This strategy is used especially in Norway and Finland. In Norway, 

176. H. Minde, The International Movement of Indigenous Peoples: An Historical Perspect
ive,' in Majority-Minority Relations: The Case of Scandinavia. Diedut no. 1 (Guovdageaidnu: 
Sâmi Instituhtta, 1994), pp. 9-26, at p. 13 (footnote 11). On Per A. Utsi's anti-Sami rights posi
tion, see also Gustavsen, Vi komfprst, p. 134. 

177. Researcher at Sâmi Instituhtta (123); Representative of the KSA (120). 
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the Labour Party is the strongest statewide 'Sami party.' In Finland, a number 
of statewide parties have been influenced by Sami, especially the Centre 
Party.178 Apart from ideological orientations, there is another and more inter
esting difference between the Norwegian and Finnish actions. In Norway, the 
parties and organizations have special sections, spokesmen and political 
programmes for Sami issues. In Finland, the influence is less overt. Here, the 
label 'Sami politics' is seldom used in party politics, not even by the Sami 
themselves when operating within statewide parties. The reason for this, I have 
been told, is that the Sami politicians do not wish to annoy the Finnish 
majority, who, at least in northern Finland, allegedly look with suspicion on 
special Sami arrangements.179 In Sweden, as in Norway, several statewide 
parties have written special Sami political programmes. However, in contrast 
to both Norway and Finland, few Sami are active within statewide parties.180 

In Russia, such activities are almost completely absent.181 

In a few cases, though not many, the Sami have entered into informal coali
tions with non-Sami organizations. In view of the success of the few coalitions 
actually entered into, however, it might seem surprising that this strategy is 
not commonly adopted. The success can be shown by numerous examples, but 
there is one that stands above the rest. This is the 'let the river live' coalition 
of Sami and non-Sami organizations, especially environmental movements, in 
the Älaheadju river conflict. In many of the demonstrations and marches, the 
Sami were actually a minority. Thus, the 'let the river live' coalition presented 
a much more numerous and formidable opposition than the Sami would have 
been able to achieve on their own. In general, however, the Sami have not 
been very good at making coalitions with non-Sami groups. 

The Sami also approach the really 'big' society, that is international organ
izations all around the world. The main international targets can be divided 
into three groups - global, circumpolar, and European J82 These are targeted 
with a host of actions. On the global level, in the UN (United Nations) and 

178. Several member of the Finnish Sami PArliament are also active members of a state-wide 
Finnish political party. 'Many' are members of local councils. 

179. Representative of Sâmi Siida (127). 
180. An exception is Sonia Larsson-Popa, member of the Swedish Sami Parliament (the SÄ 

party), who has also participated in the formulation of the Sami political programme of the Social 
Democrats. See 'Samerna intar en särställning. Nu presenterar socialdemokraterna sitt samepolit
iska handlingsprogram,' Samefolket vol. 77 (1996), no. 6/7, pp. 59-61. 

181. The only instance I have observed is a Kola section of a so-called 'Social Democratic' 
party, which before the 1993 local and regional elections demanded the creation of a 'Sami 
region' on the Kola Peninsula. This information was reported during a meeting with local and 
regional party leaders at election day in Murmansk, March 20, 1993. 

182. This division of targets is a generally reported in the interviews, and is shown in several 
official documents from the Sami Council and the Sami Parliaments. 
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WCIP (World Council of Indigenous Peoples) contexts, the Sami have 
successfully coopted the concept of 'indigenous people.' An important target 
has been the UN Human Rights Commission. Their success is indicated by the 
increasing number of references by state authorities to the Sami as an 
'indigenous people.' This is particularly common in Norway and Finland. 
Even in Sweden where the Sami have no special constitutional status, state 
documents, public inquiries and individual politicians often refer to them as 
'the indigenous people of (northern) Sweden.' Global fora also serve to 
express verbal support to 'indigenous peoples' scattered all over the world - a 
kind of permanent coalition of 'indigenous peoples' (i.e. the 'fourth world' 
concept). It is difficult to discern any tangible Sami influence in these fora, but 
it is nevertheless clear that cooptation, cooperation and coalition-building has 
had some success. The Norwegian ratification of the ILO Convention No. 169, 
and the current development of a Sami Convention have certainly been helped 
by these global strategic actions. 

On the circumpolar level, the Sami Council has permanent observer status in 
the Arctic Regional Council, a cooperation between eight Arctic states on 
environmental issues. Moreover, the Sami Council occasionally participates in 
the Inuit circumpolar cooperation. Of particular importance is the comparison 
of similar circumpolar environmental, social and economic conditions for 
'indigenous peoples.' If anything, this gives the Sami an opportunity to draw 
comparative lessons, coopt rhetoric, and exchange verbal support. 

On the European scene, four organizations are the key targets: the Nordic 
Council, the Barents region, the European Union, and the European Court of 
Human Rights. As discussed earlier, the Sami have long demanded full 
membership of the Nordic Council. Today, the Nordic Sami Parliaments have 
a joint observer status. In the Barents regional cooperation, however, the Sami 
have better status, with formal representation at the level of county mayors.183 

Furthermore, the Sami initially demanded representation in the EU Regional 
Committee. Since this demand was rejected, the Sami got no representation in 
the EU institutions. There have been a few attempts to approach various EU 
institutions directly, but there is currently no systematic strategy of EU 
lobbyism. As for material outcomes, the Barents region and the EU have been 
the most beneficial. Barents cooperation has had some tangible results, 

183. Today the Sami are represented in the Regional Council, the Regional Committee, and the 
Committee of Indigenous Peoples. However, their initial demand for representation in the Barents 
Council, where the foreign ministers and the EU Commission are represented, was rejected. In 
addition, their demand for a Council of Indigenous Peoples of equal status as the Regional 
Council has not been met. Furthermore, rather than an observer status, the Sami demand full 
membership of the Nordic Council: 'Samer vill bli medlemmar i Nordiska Rådet,' Svenska Dag
bladet (November 16, 1994). 
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especially for the Russian Sami, for instance book projects, a medical centre 
and the construction of reindeer slaughterhouses.184 The EU have supported 
similar implementation projects through two Interreg II programmes. These 
are partly responses to the Sami idea of a Sami region. These EU programmes, 
however, have had material effects only for the Nordic Sami, especially the 
Swedish and Finnish Sami.185 In sum, the overriding objective in approaching 
the European targets has been to obtain or improve Sami representation, that 
is, to obtain a platform for influence 'from within.' 

Those involved in international activities are really only a handful of indi
vidual representatives of the Sami Council and the Sami Parliaments. The Sami 
Parliaments have coordinated their representation in the Barents region and 
the Nordic Council, as well as in other fora. A member of one of the Sami 
Parliaments is often acting on behalf of all three. That this arrangement is 
widely accepted also strengthens the image of a 'single people.' In terms of the 
predicament of partition, I suggest that it is in relation to third parties that a 
partitioned group is most easily perceived as a 'single people,' rather than as 
separate segments distributed in different countries. The unity and homo
geneity of a group always seem stronger if seen from a distance. 

Since the late 1950s, the Sami Council has had almost a monopoly of Sami 
international contacts. In the absence of proper governmental and popularly 
elected bodies, the Sami Council took many decisions 'on behalf of the Sami 
population. In the 1990s, however, the new Sami Parliaments have adopted the 
governmental role and also began to take over many of the Sami Council's 
international roles. The Sami Council continues to be represented in global and 
circumpolar nongovernmental fora, while the Sami Parliaments, as govern
ments, approach the European targets. An important argument for the preser
vation of the Council is the fact that the Russian Sami are represented in the 
Council but lacks proper representation in the context of the Parliaments. 

ETHNIC COOPERATION AS POLITY-BUILDING 

In a Machiavellian perspective, the governmental-nongovernmental division of 
work between the Sami Council and the Sami Parliaments is wise. Any other 
solution would imply a loss of available means, a confusion of roles, and 
weakened authority. Either one has a strong representativity and a limited 
disposition or means, or a weak representativity and a flexible disposition. 

184. Cf. The Barents Secretariat, The Barents Programme (Kirkenes: The Barents Secretariat, 
1994). 

185. Sâmediggi, Information - Dieâut (May 1995), no. 2, p. 32 f; Nordkalott-Nytt, (1995), 

no. 2, pp. 2, 5. 
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Popularly elected bodies like the Sami Parliaments have a special governmental 
status and authority because of their representativity. At the same time, how
ever, they also have a certain responsibility, especially in terms of obeying the 
law. This limits the kind of means available to them. For instance, a popularly 
elected assembly that wants to maintain its governmental status and legitimacy 
should not resort to civil disobedience. By contrast, a private organization like 
the Sami Council, which is not popularly elected but only represents a few 
interest organizations, cannot claim the same status, authority and representa-
tivity. The comparative strength of such a body is the broader spectrum of 
available means it has. The nongovernmental status implies no specific 
responsibilities, which can be a strategic advantage. If run by resolute and 
tactically minded activists, a nongovernmental political organization may very 
well employ extraparliamentary means with no or little consideration of its 
representati vity. From a Machiavellian viewpoint, both representati vity and a 
flexibility are essential. Without both, only good fortune can guarantee 
survival for a longer time. Therefore, two formally separate bodies, one 
which maximizes representativity, and the other which maximizes flexibility of 
action, is a prudent solution. 

Let me elaborate this Sami polity-building context in more detail (see 
Figure 3.1). 
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FIGURE 3.1 Sami governmental and nongovernmental organizations 

In a polity-building perspective, the governmental side of the figure is the 
most important. Consequently, as long as the Russian Sami do not have a 
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Parliament of their own, they are largely left out of this part of common Sami 
politics. In the 1990s, the presidents of the Nordic Sami Parliaments have been 
the key polity-building actors: Ole Henrik Magga from the Norwegian side, 

O 
Ingwar Ahrén from the Swedish side, and Pekka Aikio from the Finnish side. 
They meet regularly several times a year and cooperate on the formulation of 
common plans for a single Sami governmental platform. Since mid-1996, the 
three presidents formally constitute the Sami Parliamentary Managerial 

 

3.7 Sami leaders from Norway, Sweden, Finland, and Russia. Troanddin, 

February 1997. 

Less frequent are joint sessions of the boards of the three Sami Parliaments. 
These meetings gather some fifteen board members approximately once a 
year. Since the spring of 1996, these joint meetings have been formalized as 
the Sami Parliamentary Council. This shows that not only within each state, 
but also on the transborder level, the Sami polity-building process continues. 
The first joint session of the three Sami Parliaments and the Sami Council was 
held in Troanddin, Norway, in February 1997. This meeting gathered nearly 
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The Partition and Redemption of Sâpmi 

four hundred Sami politicians. The most likely next step is the establishment of 
a joint Sami Parliamentary Secretariat.186 

If seen from within each state, there are actually three different strategies 
employed in Sami polity-building. The first is used by the Norwegian and 
Swedish Sami, what may be called a 'separation of roles' strategy. This is to 
have nongovernmental organizations at the bottom and let them compete for 
representation in the Parliament as well as in the Council. In this way, there is 
a clear separation of the governmental and nongovernmental roles - since the 
major statewide nongovernmental organizations - the NSR, NRL, SSR and SA 
- are directly represented in the nongovernmental Sami Council, while the 
boards of the Sami Parliaments are represented in the cooperation between the 
Sami Parliaments. By contrast, the Finnish Sami employ a 'confusion of roles' 
strategy, that is, they have only one channel: the board of the Sami Parliament. 
The board plays the governmental role 'at home' and within the Sami Parlia
mentary Council, but it also plays the nongovernmental role within the Sami 
Council. Finally, lacking a Parliament of their own, the Russian approach is to 
establish a dominant nongovernmental organization - the Kola Sami Associa
tion - and let this represent Russian Sami in the Sami Council. 

Of these approaches, and under present Nordic circumstances, the 
Norwegian-Swedish is instrumental and the Finnish unwise. (As long as the 
Russian authorities refuse to meet the demand for a Kola Sami Parliament, the 
Russian Sami have no other option but to develop their nongovernmental 
organizations, as did the Norwegian and Swedish Sami until 1989 and 1993.) 
The reasons for saying this (the Norwegian-Swedish strategy is instrumental 
and the Finnish unwise) are the same as those which support a division of roles 
between the governmental Sami Parliaments and the nongovernmental Sami 
Council. The Norwegian-Swedish approach makes the best of both the govern
mental and nongovernmental approaches. This is because they divide their 
roles and do not confuse them. As Machiavelli argues, there should be only 
one government on each level, for anything else 'leads to indescribable con
fusion.'187 

While the Finnish Sami have a better representativity in the Sami Council 
than their Norwegian and Swedish colleagues, they degrade their Parliament to 

186. In these meetings, institutional issues are a primary concern, but also a number of policy 
issues, notably 'international' ones. For instance, the EU membership referenda was a central 
theme of a meeting in Hetta. Se Utbildningsdepartementet, Samema och EG. Ds 1992:55, pp. 69-
71. Cf. G. Jillker, 'Historiskt toppmöte i Trondheim,' Samefolket, vol. 77 (1997), no. 2, pp. 7-9; 
G. Heikka, 'Sametingen fördjupar samarbetet,' Samefolket, vol. 77 (1977), no. 2, p. 15; Sâme-
diggi, Information - Die dut (Kiruna: Sâmediggi, October 1994), no. 1, p. 13; Sâmediggi, Inform

ation - Die dut (Kiruna: Sâmediggi, October, 1995), no. 2, p. 12. 
187. Machiavelli, The Discourses, III. 15, quotation from p. 450. 
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a nongovernmental status. And, if they want to maintain the authority, 
representativity and respect that governmental status imply, they are confined 
to parliamentary means, obeying the laws and, more generally, a less radical 
approach than is available to a purely nongovernmental organization. There
fore, following Machiavelli, I maintain that the middle way may often be a 
tempting alternative, but is usually the most harmful option.188 

In conclusion, two points have been made. First, that a division of govern
mental and nongovernmental roles is more instrumental on every level. 
Second, the Russian experience reveals that it is vital for transborder polity-
building to have equal building-blocks in each country. This is as much a 
matter of trying to make all state contexts as similar as possible, as about 
assuring equal representation from all separate parts of the partitioned home
land. 

The Core Values: Contemporary Outcomes 

IDENTITY 

What is the state of Sami identity today? It is fairly safe to conclude that most 
of those who are of Sami origin or define themselves as being Sami, consider 
this identity to be shared by kindred in all four states, and to be associated with 
the homeland of Sâpmi. However, this perception of a common peoplehood 
must be distinguished from its emotional significance. There is no attitude data 
on this, but there are reasons to suspect that the degree of identification with 
the Sami people as a whole is less significant than identification with Sami in 
the country one lives in. Indicators of this include the relatively low degree of 
transborder activity as compared to what goes on within each state. To repeat, 
the bulk of political mobilization and mass action takes place within each state; 
acts of transborder solidarity are rare. 

The transborder identity and identification that nevertheless exist, seem to 
be the products of conscious cultural and political mobilization. I believe Sami 
identification as a single people in four states is a 20th century phenomenon, 
very much the result of political and cultural mobilization. Particularly 
important was the work of the Sami Council and the exploding cultural mobi
lization in the 1970s (in media, music, literature, art, theatre, sports, etc.). 
However, the pan-Sami identification has not been 'invented' out of nothing. 
Existing common cultural traits and the subethnic cultures and languages 

188. This is a fundamental argument of Machiavelli. It is omnipresent, but most clearly pre
sented in The Discourses, 11.23. 
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which, in almost every case, cross one or more interstate borders, have 
certainly facilitated transborder identification. For instance, it is not un
common for Sami to have family members in two or more of the partitioning 
states. 

Leading cultural and political actors probably have a stronger transborder 
identification than other Sami. Many examples can be given in support of this, 
I limit myself here to a personal eye-witness account. In November 1995, I 
attended a public meeting of Sami duodji (handicraft) workers in Dalvvadis, 
Sweden. Sami from all four states were present. They discussed whether the 
Russian Sami were to obtain the official duodji symbol. Most speakers argued 
in favour. But one Sami, who spoke in Swedish, said that the Russian Sami 
should not obtain the symbol, because 'what if the Mafia take over the 
symbol?' He also argued that 'there is a great difference between Russian and 
Nordic Sami handicrafts, a very different quality.' Opposition to this argument 
came not only from the three Russian Sami who were present, but also from 
several Sami from Norway, Sweden and Finland. As a Finnish Sami said: 

We are Sami - on both sides [of the border]. We work together as Sami, not with 

the Mafia. And it is the Russian Sami who should say what are good quality 

handicrafts.189 

Similar comments were made by several others. I also saw how a Norwegian 
Sami woman, after speaking in defence of the Russian Sami, go over to them 
and give them all a hug. 

The generally limited expressions of pan-Sami identification is largely the 
result of long periods of assimilation into the four majority societies. In the 
Nordic part, there are of course elements of ethnopluralism in state policies. 
But regardless of decision-makers' intentions, the state contexts still have 
strong assimilatory impacts. In the Russian context, assimilation is still both 
official policy and a strong force in Russian society in general. 

Related to the problem of assimilation is the specific Sami problem of size -
that they are such a tiny and dispersed group. These circumstances have 
undoubtedly made it more difficult to withstand the assimilatory pressures. 
That the Sami are a tiny population helps to explain the comparatively low 
Sami turnout in general elections and other expressions of isolation from the 

189. Direct observations from the Sami duodji meeting at Samernas folkhögskola in Dalvvadis, 
Sweden, November 24-25, 1995. The meeting was organized by Same Ätnam. 
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'big societies.'190 The low turnout also suggests that the Sami ethnic identity is 
generally stronger for the Sami than the 'national' identity of the states they 
live in. In addition, their numerical inferiority makes it futile to try to win 
political elections exclusively as Sami representatives. That they are partitioned 
between several states makes this minority predicament even worse. As a 
Finnish Sami noted: 

We are so split. We are not many Sami on the Finnish side, and even less on the 

Russian side. We are only 6,500 on the Finnish side. Luckily there are more of 

us on the Norwegian side, and also on the Swedish side there are many more 

than here in Finland. Finnish Sami have less power because we are so few. 

Through cooperation on the Nordic level we get more support. If one counts 

everybody - I think we are more than 50,000 Sami, perhaps 100,000 - then I 

feel more strongly that we are a people.191 

This problem of size perhaps makes the tendency to isolate from the 'big 
societies' understandable. Yet, a qualification is necessary concerning the 
instrumentality of this behaviour. Isolation from the surrounding society is 
either another side of an introvert ethnic mobilization, or it is complete 
isolation from every public activity, including that of one's own ethnic group. 
From the viewpoint of ethnic identity the former kind of isolation is bene
ficial. It implies prowess and consciousness. The latter kind, complete 
isolation, is nothing but harmful. It reveals apathy and passivity. 

In the few municipalities where Sami are in a majority, political participa
tion seems to be higher than elsewhere. However, even here assimilation is 
visible. It has been noted that in the Nordic part, Finnish assimilation has 
probably been the most successful. Sami interests have either been coopted, as 
by the establishment in 1973 of the consultative Sami Parlameanta, or 
indirectly depoliticized, through a combined emphasis on folklore and induced 
assimilation.192 From the perspective of Sami identity, this has been most 
harmful. The effect of induced assimilation is shown by the inability of Finnish 
Sami to exploit their local majority position in Ohcejohka. Here, Sami 

190. Cf. Sjölin, Samer och samefrågor i svensk politik, 54-70; R. Sjölin, 'The Sami in Swedish 
Politics,' in B. Jahreskog, ed., The Sami National Minority in Sweden (Stockholm: Almqvist & 
Wiksell International, 1982), pp. 83-88; R. Sjölin, 'Politisk participation hos renskötande be
folkning i norra Norrbotten,' Statsvetenskaplig Tidskrift, vol. 72 (1969), no. 1, pp. 1-20; Nickul, 
The Lappish Nation, p. 102. 

191. Member of the Finnish Sami Parliament (122). 
192. Censuses of Sami identification show a continuing process of 'Finlandization.' Ruong, 

Samerna i historien och nutiden, p. 234; Nickul, The Lappish Nation, p. 97 f; Representative of 
the Secretariat of the Sami Council (121); Representative of Sâmi Siida (127). 
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decision-makers who actually control the local council act as Finns, 
representing statewide Finnish political parties. They generally avoid defen
ding Sami interests, at least overtly. As a more patriotic representative of the 
Finnish Sami Parliament puts it: 

It is so crazy. It mirrors the fact that the Sami are oppressed. For although they 

are a majority, they let the Finns in the minority position rule in school and 

language issues. Something is wrong. I cannot explain it in any other way than 

that the Sami feel, even though they are in the majority, as if they were in the 

minority. They have great difficulties in [...] employing Sami teachers, or 

employing a Sami headmaster. They must always take into consideration what 

the Finns think. In some way - the Finns who live in Ohcejohka are people who 

couldn't get jobs in the southern part of the country - they are aggressive. So 

there is always some kind of conflict in Ohcejohka. Therefore the Sami cannot 

take advantage of their majority position.193 

In a Sami patriotic perspective, it is imprudent not to take advantage of a 
majority position through existing democratic institutions. 

Yet in the 1990s Sami identification has increased in general and in Russia in 
particular.194 There are two immediate reasons for this. The first is the 
collapse of the communist autocracy which was followed by an unstable 
transitory system. The growing identification and mobilization among Russian 
Sami began in the late 1980s, with the first 'Sami Cultural Week' in 1986, and 
the international peace meeting in Murmansk in 1989, in which Nordic Sami 
also participated. Gorbachev's glasnost opened up these early opportunities. 
However, it is probably the breakdown of the Soviet system rather than a 
positive change of policy which spurred the growing Sami identification in the 
1990s. As should be obvious to everyone, ethnic revival is not limited to the 
Kola Peninsula, but is a general phenomenon in all parts of the former Soviet 
Union. The second reason is the existence of a comparatively stronger Nordic 
Sami group across the border. This has fuelled Russian Sami identification 
both as a model and through direct contact and cooperation. Yet this pull 
would not have been available had the Soviet Union not disintegrated. It is also 
worth noting that while the disintegration of the USSR and contacts with 
Nordic Sami encouraged Sami identification, it did not 'invent' a Russian Sami 

193. Member of the Finnish Sami Parliament (126). Similar answers were given by Repres
entative of the Secretariat of he Sami Council (122) and Representative of Sâmi Siida (127). 

194. This is a general impression from my interviews. On the Russian Sami, see also Larsson-
Kal verno, 'Fighting for Survival, ' passim. 
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identity. The basic identity already existed, as did a lower level of identi
fication. In the words of a Russian Sami: 

During the Soviet era, we were in practice not recognized as a nation. Yet inside 

ourselves we felt that we were Sami.195 

Or as another Russian Sami said: 

My grandmother used to say that there are Sami in the Nordic countries. She 

also said that in the older days, they had dealings with each other.196 

The recent increase in Russian Sami identification corroborates that a long 
period of massive and enforced assimilation is not irreversible. Provided there 
is a preexisting alternative ethnic identity, assimilation can be rolled back if the 
ideology and identity of the assimilatory system shatters. Despite forty years of 
isolation and communism, the Sami identity is growing stronger. Russia is still 
a repressive state, but in comparison with the Soviet Union, she is weak, and 
cannot stop ethnic fragmentation, including the reinforcement of transborder 
ethnic affinities. 

In political and cultural efforts to counteract assimilation, the Norwegian 
Sami are clearly in the lead. Not only have they been the most successful in 
influencing 'their' state, but are indirectly also pulling their Nordic and 
Russian kin along with them. The idea of partition as a strategic advantage and 
the circumstances under which this is so has already been discussed. In terms 
of ethnic identification across borders, it can be added that two kinds of 
circumstances are exceptionally beneficial: (i) a major political conflict such as 
the Älaheadju river conflict - which some perceived as almost a 'war' for the 
Sami; (ii) or a fundamental system breakdown, such as the disintegration of the 
Soviet Union and the dismantling of the Iron Curtain. 

Today, Sami identification appears to be strongest and most secure in 
Norway, but it is probably growing faster in Russia than anywhere else. That 
Swedish and Finnish Sami have achieved more in terms of culture and identity 
than their Russian kindred have is not relevant, for they live under quite 
different circumstances. The Russian Sami apparently have done what they 
could in view of their repressive context, their extremely tiny population, and 
their lack of material resources. Particularly imprudent is the Finnish absence 
of nongovernmental organizations above the local level, which weakens the 
possibility of broadly based identification and mobilization. 

195. Representative of the Association of Russian Sami Art and Handicrafts (118). 
196. Representative of the Sami Handicraft's Centre in Lujâvri (117). 
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POLITICAL AUTONOMY 

The Sami have no historical experience of political autonomy and polity-
building above the local level. This is altogether a new road taken as late as in 
the 1950s, with the establishment of the Nordic Sami Council. This is im
portant to keep in mind when analyzing and criticizing Sami polity-building 
efforts. The partition between four states and the dispersion of their tiny 
population are further obstacles. 

Today, the Sami have the three Sami Parliaments, which are their most 
important governmental bodies. However, all three have a very limited 
autonomy. The Russian Sami, having no governmental organization, enjoy no 
autonomy whatsoever. Therefore, let me consider the existing but limited 
autonomy of the three Nordic Parliaments in more detail. 

While all three Parliaments enjoy limited autonomy, there are nevertheless 
some notable differences between them. Once again, the overall picture is that 
the Norwegian Sami have been the most successful, followed by the Finnish 
Sami, while the Swedish Sami lag behind both. Let me clarify this by dealing 
in turn with the scope and range of autonomy and material resources for 
utilizing the powers. 

The formal as well as actual scope of Sami autonomy is undoubtedly greatest 
in Norway. Their formal powers are defined in the Sami Act, which state that 
its purpose is to 'safeguard and develop' the language, culture and way of life 
of the Sami in Norway. The formal powers are vaguely defined, and may be 
interpreted as potentially very broad: 

The Sami Parliament has an unlimited right to take the initiative and raise 

whatever questions the body itself considers to be of relevance to the Sami 
people.197 

In 1993, the scope of autonomy was expanded when the Sami Parliament 
took over responsibility for administering and allocating all state funds pro
vided for Sami culture. The scope was expanded even further in 1994, when 
the Parliament took over responsibility for the administration of ancient Sami 
monuments. Further expansions of the scope have been announced, for 
instance with regard to education. Importantly, it is generally observed that the 

197. The Norwegian Ministry of Local Government and Labour, The Sami, p. 18. 
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scope of autonomy cannot be settled once and for all, but may continue to 
expand.198 

In Finland, since 1996 the scope of autonomy has been broadly defined and 
set out in the constitution: 

The Sami as an indigenous people shall, in accordance with what is settled in 

law, be ensured cultural autonomy within their homeland region in issues which 

concern their language and culture. 199 

It is specified that 'cultural autonomy' is to be administered by the Sami 
Parliament. As in Norway, the scope of autonomy is broad and vague. It is to 
initiate, make demands, and respond to issues of concern for Sami 'language, 
culture, and their position as an indigenous people.' Furthermore, the Act 
explicitly states that the Parliament is to represent the Sami in 'national and 
international contexts.' This explicit statement on international representation 
is unique to the Finnish Sami Parliament. In addition, the Parliament is given 
general discretion over the allocation of all state resources provided for 'the 
Sami's collective usage.' Moreover, Finnish authorities are required to nego
tiate with the Sami Parliament on all matters which 'directly or indirectly' are 
of relevance for the Sami 'as an indigenous people and within their homeland 
region.' This negotiation requirement is confined to the following issues: 
societal planning; land use; mining; Sami livelihoods; Sami language education; 
the use of Sami by the social and health services; and any other issue of 
concern for 'Sami language, culture or their position as an indigenous people.' 
The last part is vital, for 'any other issue' makes possible a broad inter
pretation of the scope of Sami autonomy.200 

In Sweden, the formal scope of autonomy is defined in the Sami Parliament 
Act in the following way: 

The Sami Parliament is to work for a living Sami culture and for this purpose take 
initiatives to activities and propose actions which support this culture.201 

198. The Norwegian Ministry of Local Government and Labour, The Sami, p. 16-18; Sâme-
diggi, Årsmeldinger for Sametinget (Karasjok: Sâmediggi, February 1995), pp. 1, 6. 

199. 51 a § of the Finnish constitution, Regeringsformen, quoted in Finlands Regering, Re
geringens proposition...1994 rd-RP 248, p. 31, my translation. 

200. Sametingslag, quoted in Finlands Regering, Regeringens proposition...1994 rd-RP 248, 
p. 32 f, my translation. 

201. 51 a § of the Finnish constitution, Regeringsformen, quoted in Finlands Regering, Re
geringens proposition...\99A rd-RP 248, p. 31, my translation. 
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More specifically, the Parliament is to make decisions on the allocation of 
state financial support and resources from the Sami Fund for the benefit of 
Sami culture and Sami organizations; appoint the Sami school board; lead Sami 
language work; participate in societal planning, especially concerning land use; 
and inform about Sami concerns.202 In other words, the scope is much more 
limited and specific than that of the other two Parliaments. Most importantly, 
unlike in Norway and Finland, there is no 'open paragraph' on the scope of 
autonomy. 

Concerning the range of autonomy, the Norwegian Sami Parliament initially 
had only an advisory role. However, with the continuing expansion of its 
scope, its range has also increased. This is most obvious in the issue-areas for 
which the Parliament has set up special committees to implement decisions and 
allocate financial means: the Sami Livelihoods Committee, the Sami Cultural 
Committee, the Sami Language Committee, and the Sami Committee of 
Ancient Monuments. Also, beginning in 1998, the Sami Educational 
Committee will become subordinated to the Sami Parliament. In these 
particular issue-areas, the Parliament and its subcommittees are practically 
self-ruling. The expansion of the scope of autonomy is also an instance of 
Norwegian Sami power; it is an illustration of their actual range of autonomy. 
The issue-area in which the range of Sami autonomy is still disputed is land 
rights, which for several years has been under examination by a commission of 
inquiry. As yet it has not reached a conclusion. However, an indication of a 
potentially strong range of autonomy even in this issue-area came as a result of 
efforts by international mining companies to start searching for minerals in 
northernmost Norway in 1994. While county authorities and some central 
politicians supported the activity, the central government finally gave in to the 
protests of the Sami Parliament and put an end to the search activities.203 

Furthermore, the actual range of autonomy is strengthened by a relatively 
large budget - about 60 million NOK was provided in 1994 for the Sami 
Parliament, of which some 20 million NOK covers administrative costs.204 

For this reason, the Parliament does not always have to argue before the state 
about what it wants to do and why. 

In terms of its formal range of autonomy, the Finnish Sami Parliament, with 
the Cultural Autonomy Act of 1996, has actually surpassed her Norwegian 

202. Sveriges Riksdag, Prop. 1992/93:32 om samerna och samisk kultur m.m., p. 4. 
203. Sâmediggi, Årsmeldinger for Sametinget 1994, p. 1. 
204 Såmediggi, Årsmeldinger for Sametinget 1994, pp. 14-17. Instead of the 16 million NOK 

mentioned in the Årsmeldinger (p. 16), more up to date allocations for the Sami livelihoods com
mittee (22 million NOK) were reported by a member of this committee (114). Besides the finan
ces directly provided to the Sami Parliament, some 80 million NOK was allocated from the central 
authorities to reindeer herding. 
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counterpart. Before this Act, the Parliament was only considered to be a 
'permanent state committee.' Its present constitutionally protected 'cultural 
autonomy' is formally more far-reaching than the constitutionally defined task 
of the Norwegian Sami Parliament, that is, to 'protect and develop' Sami 
culture. Within its formal scope of autonomy, it functions as an independent, 
popularly elected, decision-making body. An instance of this range of 
autonomy is the fact that the Parliament appoints its own auditors.205 This 
autonomy can also be seen as a success for Finnish Sami influence efforts. In 
practice, however, the range of autonomy is circumscribed by the simple fact 
that the Parliament has a very limited budget - approximately 2.3 million FIM 
in 1995. This only covers the costs of internal administration. In short, they 
have no 'real' money of their own.206 Therefore, in contrast to the Norwegian 
Sami Parliament, the Finnish Sami are forced to apply for resources from the 
central government for almost every project they wish to implement. For this 
reason they are constantly dependent on goodwill and amicable relations with 
the central authorities. This apparently makes them more prone to moderate 
positions and compromise, which in turn weakens their actual range of 
autonomy. 

The range of autonomy of the Swedish Sami Parliament is much weaker 
than that of the other two. It is limited by its 'dual role' as both a popularly 
elected Parliament and a substate administration. Since its establishment in 
1993, this has been a hotly debated issue. Of the eleven parties presently 
represented in the Parliament, all want to make the representative role carry 
greater weight. Four parties want to make it a completely self-ruling Parlia
ment.207 Today, however, there is no doubt that its role as a subordinate state 
administration is far more important. In addition, unlike its Norwegian and 
Finnish counterparts, the Swedish Sami Parliament is not constitutionally 
protected. As explicitly stated by the Constitutional Committee of the Swedish 
Riksdag: 

In spite of the name Ting [Parliament], it must not be confused with an organ for 

self-rule, which shall rule instead of the Riksdag or local councils, or in 

competition with these organs.208 

205. Member of the Finnish Sami Parliament (126). 
206. Ibid. 
207. Sâmediggi, Information - Diedut (May 2, 1995), no. 2, pp. 22-25. 
208. Konstitutionsutskottet, Konstitutionsutskottet betänkande, 1992/93: KU 17 (Stockholm: 

Sveriges Riksdag, 1993), my translation, italics added. 
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An instance of the clash between the two roles of the Parliament, and thus of 
the actual range of autonomy, was the conflict on financial support to Sami 
political parties. When the Swedish Sami Parliament decided to financially 
support the Sami parties, it was overruled by the Swedish government's 
auditors.209 This can be interpreted as a failed effort to increase the range of 
autonomy. (In contrast to the Finnish counterpart, the Swedish Sami Parlia
ment is not allowed to appoint its own auditors.) 

This conflict of roles has paralysed the Parliament. It is undoubtedly an 
impossible situation. If a Parliament representing an ethnic minority is to 
enjoy any legitimacy and to show any kind of power, it is obvious that it 
cannot at the same time represent its major opponent, in this case the state. 
Therefore, in a patriotic perspective, to abandon the substate role and become 
solely a popularly representative body is the proper course of action. Other
wise, the range of autonomy can hardly ever be increased. Turning to financial 
means, the Swedish Parliament admittedly receives a little more than their 
Finnish counterpart - some 10 million SEK in 1994. However, half of this is 
administrative costs. Thus, if the Parliament wants to initiate any larger 
project, for instance concerning predatory animals, like its Finnish counterpart 
it must apply for special resources from the state government. Under present 
circumstances it is unlikely that such larger projects can be implemented by the 
Parliament.210 

Thus, as I have said, the Norwegian Sami have clearly achieved the greatest 
political autonomy. There is no doubt that the Àlaheadju river conflict is the 
main reason for this. However, the continuous expansion of the autonomy 
since the establishment of the Parliament in 1989 is due to the internally strong 
position of the NSR, its successful influence and negotiation strategies, and, of 
course, the more accommodative Norwegian government. In comparison, the 
Finnish Sami have realized extensive formal scope and range of autonomy, yet 
little actual autonomy. The Swedish Sami Parliament is clearly the weakest, 
which is revealed by its limited scope of autonomy, and the confusing double 
role as representative assembly and substate administration. This weak 
situation is due to a combination of bad negotiating and influence attempts, and 
state representatives who are more recalcitrant than their Norwegian and 
Finnish counterparts. Commenting on the public commission of inquiry on 
Sami Rights, Kvist notes: 

209. Sâmediggi, 'Årsredovisning 1994/95,' Information - DieÓut (Kiruna: Sâmediggi, 1995), 
p. 4. 

210. Sâmediggi, 'Årsredovisning 1994/95,' p. 5. 
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The Swedish commission worked half a step behind its Norwegian counterpart, 

but its proposals were far less radical. When criticized for this, Sami members of 

the commission said that they only put forward what was politically acceptable. 

The implication is that in Sweden radical propositions are less acceptable than in 
Norway.211 

In any case, the Norwegian example and the associated 'blueprint strategy' 
once again must be credited for the limited autonomy achieved in Finland and 
Sweden. I suggest that the establishment of the Swedish Sami Parliament in 
1993 and the strengthening of the Finnish Sami Parliament in 1996 were due 
to the cooptation of the Norwegian blueprint. In support of this is I can point 
out that the Finnish and Swedish versions came after the opening of the 
Norwegian Sami Parliament in 1989. In addition, there are many obvious 
similarities between them and much of my primary material strongly supports 
this argument. 

If there is some variation between the three Sami Parliaments, what are the 
prospects for transborder Sami autonomy? It must be concluded that this is 
more a question for the future than the present. Because of the barriers of 
sovereignty between the separate states, it is extremely difficult for the Sami to 
obtain any kind of transborder autonomy. For example, when claiming legal 
rights for the Sami people as a whole, they face not one but as many as six 
legal systems (the four state systems, the EU system, and international law). 
Since the Sami are distributed among more than one state, the opportunity to 
exploit the EU system and international law is probably greater than for 
peoples confined to a single state. However, the principle of state sovereignty 
tends allow state authorities to prevail in legal conflicts, even in international 
courts. After all, there are very few, if any, legal sanctions available to a state
less group in northernmost Europe.212 

It may be objected that the EU system, despite state sovereignty, provides 
unique political and financial opportunities for transborder regional polity-
building. So far, this has had only limited implications for the Sami, 
specifically two Interreg II programmes. And these are more about imple
menting sector projects than constructing autonomous governmental organ
izations. 

In conclusion, political autonomy is important not only for sustaining a 
patriotic demand for self-ruling government, but also for building and main
taining identity. The status, legitimacy and material resources which self-
ruling governments enjoy is particularly useful in mobilization and identity-

211. Kvist, 'Swedish Sami Policy 1548-1992,' p. 39. 
212. Cf. Idivuoma, Minnesbilder, pp. 63, 114, 163. 
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building.213 Therefore, if the Sami wish to maintain and develop themselves as 
a 'single people,' they can hardly do without autonomy on a common level. 
Otherwise, they will continue to be fragments of a weak partitioned group. 

CONGRUENCE 

A decade ago, Hannum warned that the establishment of the three state-based 
Parliaments could imply a step back for the transborder congruence of Sami 
politics. However, the development of separate state-based Parliaments is not 
incompatible with the goal of transborder autonomy. To this end, one may 
either try to create state-based building blocks which later form a common 
polity, or one can chose to seek a more directly transnationalized form in 
which a joint authority over a unified Sami homeland is established.214 

Apparently the Sami have opted for the state-based, stepwise approach. In the 
words of Hannum: 

The possibility of a transnational autonomous Sami territory, as an immediate 

development or following a transitional period in which a separate Sami parlia

ment would exist in each of the three countries, remains intriguing. Certainly the 

close relationship of the three states within the context of the Nordic Council 

and the historical and contemporary ties within the Sami population suggest 

that this option should at least be seriously considered.215 

The weakness of the strategy based on separate state-based building blocks is 
the exclusion of the Russian Sami.216 This is harmful for the Sami community. 
The Russian Sami have yet another reason to feel isolated. Therefore, it was a 
wise thing of the Nordic Sami to emphasize that 'Kola Sami issues' will be 
taken into consideration of the common Sami Parliamentary Secretariat.217 

Nevertheless, it would be unwise of the Nordic Sami not to take advantage of 
their comparatively similar, open, approachable and accommodative contexts 
for transborder polity-building just because the Russian authorities refuse a 
Kola Sami Parliament. In a Machiavellian perspective, it is virtuous to let the 
strongest and not the weakest part lead the development. This is the only way 

213. Cf. Niia, 'Sami culture - The Will of the Sami,' p. 153; Dahlström, 'Den samiska mi

noriteten i Sverige,' p. 136. 
214. Hannum, The Sami (Lapp) People of Norway, Sweden and Finland,' p. 260 f. 

Researcher at Sémi Instituhtta (123) mentioned a possible tension between a step-wise (state-
based) and a direct (transborder) polity-building. 

215. Hannum, 'The Sami (Lapp) People of Norway, Sweden and Finland,' p. 261. 
216. Hannum neglects the Russian Sami. 
217. Heikka, 'Sametingen fördjupar samarbetet,' p. 15. 
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to turn the essentially threatening contextual differences into a strategic 
advantage. Therefore, it is prudent of the Nordic Sami not to wait for the 
Russian Sami to be empowered. Only the stronger part can be a used in a 
'blueprint strategy.' Indeed, if there was no comparatively forceful alternative 
to point at, one might suspect that the Russian Sami would never be able to 
realize any political goal whatsoever. Furthermore, the experience of the Sami 
Council suggest that the partial exclusion of Russian Sami from joint Sami 
politics is not necessarily permanent. 

If complete congruence including the Russian part is unrealistic today, what 
are the prospects in the Nordic part? Today the Sami are potentially treated as 
a single people only by international law, but not much is manifest. The EU is 
a common authority for the Finnish and Swedish Sami, and through the Inter-
reg II programmes it potentially brings together all or most Sami. Yet in 
order to find explicit and thorough treatments of the Sami as a 'single people,' 
one has to look at Sami proposals for transborder congruence: the Sami 
Convention and the Sami region.218 For several reasons, the Sami Convention 
appears to be closest to implementation. The preparatory work has gone on for 
several years, and has resulted in comprehensive drafts. In addition, the Con
vention is currently on the agenda of the Nordic governments, which is shown 
by the fact that the three Nordic Sami ministers held a draft meeting in 1995. 
As noted above, Norway has already ratified the ILO Convention No. 169, on 
which the Sami Convention heavily draws, and Finland seems to be on its way 
to doing so. In addition, the primary intention of the Sami Convention is 
mainly to harmonize the separate state contexts. By contrast, the Sami region is 
primarily intended as a basis for a new unifying polity transcending the Nordic 
borders. Moreover, the Nordic governments are hardly aware of the idea of 
the Sami region, nor is it as well prepared as the Sami Convention. However, 
in a draft of the Sami Convention, the Sami Council emphasises the possibility 
of a common polity: 

If the popularly elected Sami Parliaments in the separate nation-states find it 
appropriate to establish a popularly elected Parliament common to the whole 

Sami population, the governments shall financially support the establishment of 

the Parliament and its administration in relation to the size of the Sami popula

tion in the respective nation-state.219 

218. This is much more than what existed only a few years ago. Before 1993 there was only 
the Sami Council's political programmes of the 1970s and 1980s. Cf. Sâmirâddi, Förslag till 
Samekonvention; Nyst0, Sameregionen. 

219. Cf. Sâmirâddi, Förslag till Same konvent ion, Article 6, p. 18, my translation. 
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I believe one could say that for a future transborder Sami polity, the Sami 
Convention is considered to be the unifying norm system, the Sami region as 
the polity, and the Sami Parliamentary Council as the common governmental 
organization. Of these elements, I have paid least attention to the polity, that is, 
the domain of rule. 

It was initially observed that the Sami conception of their vast homeland 
resembles a zone rather than a distinctly delineated territory. Such is the myth
ological conception. However, when it comes to polity-building, the Sami have 
elaborated various models of distinctive domains, many of which are brought 
together in the plan for the Sami region. In any case, whether or not they 
chose to pursue a zonal or more distinctive territorial conception, it seems to 
be advantageous to clarify that the polity covers only a part of each state 
territory. Sâpmi overlaps but does not engulf its 'host' states. For all three 
Sami Parliaments, the entire state territory is divided into one or more 
electoral constituencies; regardless of where a Sami live, he or she may 
participate in elections or be elected into the Parliament. In Sweden the whole 
'national' territory is the domain of the Sami Parliament. By contrast, the 
polity of the Finnish Sami Parliament is limited to the so-called homeland 
region in northernmost Finland. In Norway, the Parliament's polity is limited 
to specific Sami areas in the north in some issues, for instance the so-called 
administration areas of the Sami language and the Sami development fund. In 
other issues, however, the polity covers the entire Norwegian territory. The 
solution in Sweden appears to be disadvantageous for the Sami, because it is 
clearly easier for a state government, which has to consider all groups and 
interests in the entire country, to accommodate a demand if it is to be realized 
only in a limited part of the country. More generally, if one is a subordinate 
and weak group, it is disadvantageous to have a polity which extends far 
beyond the homeland. 

Not surprisingly, in his draft of a Sami region, Nyst0 has great trouble 
specifying which Swedish areas will be included and what parts will be 
excluded. He suggests that 'it is perhaps not an impossible idea' to include the 
municipalities of Giron, Dalvvadis and Vahtjer, apparently with reference to 
their relatively high proportion of Sami inhabitants.220 If the Swedish Sami 
wish to harmonize their approach with their apparently more successful 
Norwegian and Finnish kin, they might exploit the so-called Lappland 
boundary and cultivation boundary. North of these borders, specific Sami 
rights are stronger, especially concerning land use. It remains to be seen 
whether the tiny Sami group in Russia might ever suggest a specific polity in 
which their rights could be stronger than elsewhere. In the draft of the Sami 

220. Nyst0, Sameregionen, p. 36 f. 
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region, a polity in Russia is not mentioned at all. As I said, it would be unwise 
not to attempt to build a polity on a Nordic basis as long as Russia remains in 
the present state. However, for reasons of congruence and legitimacy, it is 
likewise unwise not to draft a plan for an eventual redemption of the entire 
homeland, including the Russian part. 

Finally, it should be noted that the membership of the Sami polity is 
exclusively ethnic. That is, even though Sami might be in a local minority, de
cisions made by the Sami governmental organizations are made exclusively by 
and for Sami.221 This is not to say that no other population or territory may 
share the areas coinciding with Sâpmi. As I have repeatedly argued, polities 
may overlap. Sometimes their respective authorities come into conflict, 
especially concerning land use. Yet on many other issues, for instance 
concerning military conscription, taxation, social and health services, the Sami 
are ordinary citizens within the 'big societies.' 

Conclusion 

In general, this chapter has corroborated the interpretations suggested in 
Chapter two. Furthermore, it has provided several additional interpretations, 
not only on the specifics of the Sami, but also on the general characteristics of 
partition. In the conclusion of Chapter two, it was noted that several questions 
remained unanswered. These concerned the process of partition, the com
plexity of contextual variation, the application of strategic goals and actions, 
and what the specific outcomes might be. Let me briefly comment on each of 
these questions. 

This case study has revealed that a historical process of partition can be very 
complex and dynamic, including several genesis and revision phases. It is also 
suggested that a period characterized by a messy patchwork and many changes 
in border location and significance is far more benign for a partitioned group 
than a clean cut between separate sovereign states. Most notably, a completely 
closed border like the Iron Curtain is a devastating threat to the group which 
happens to be split by it. This is shown in particular by the Skolt Sami 
experience, and in general by the separation between Nordic and Russian Sami. 
Today, we are perhaps witnessing something of a return to a messy overlap 
with the emergence of new polities and transborder programmes, for example 

221. The only exception to this that I have found is the Norwegian Sami Livelihoods Com
mittee, which financially supports local projects without considering whether the receivers are 
Sami or not. The only limit is territorial, that is, the Sami Administrative Area in northern Norway. 
This was reported by Representative of the Norwegian Sami Assembly's Economic Council (114). 
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EU membership, Interreg programmes and the Barents region. In this 
situation, a partitioned group has a comparative advantage: its ethnic bonds 
across the interstate border. This is something which a state-led Barents region 
hardly can compete with. Therefore, for a group so weak in numbers and 
resources that it cannot challenge the sovereignty of a state head-on, to exploit 
a messy overlap could be a tempting alternative. 

Furthermore, this chapter has revealed complex contextual variation, some
thing the armchair analysis could not capture. If Sâpmi was wholly confined to 
the Nordic states, the partition would be characterized as benign and simple, 
with open borders, relatively similar and harmonized state contexts. But the 
Russian part distorts this picture, for Russia is in almost every respect very 
different and separate from the Nordic states. Therefore, the partitioning 
context as a whole is very complex. Not surprisingly, the Sami political 
achievements have been far greater in the Nordic part than in Russia. 

The chapter has also revealed that despite a notable factionalism on socio
economic issues, most Sami organizations subscribe to the same Sami patriotic 
goals. In general, Sami political actors can be described as moderate patriots, 
both in terms of ends and means. They neither seek secession nor resort to 
violence. Ethnic homerule is their main goal. 

Finally, unlike the armchair analysis, this chapter has revealed a number of 
specific outcomes. First, Sami identification has been characterized by many 
ups and downs, but in general, it has been tenacious. Sami identification 
currently seems to be increasing. In the Nordic part, the current achievements 
in mobilization stem from the Älaheadju river conflict in 1979-1981. In the 
aftermath of this conflict, a Sami Parliament was established in Norway, and 
later also in Sweden, while the powers of the Finnish Sami Parliament were 
strengthened. These achievements are largely the results of a successful 'blue
print strategy.' The political autonomy of these Parliaments is admittedly very 
limited. Yet, though they have not really empowered the Sami, the Parliaments 
provide important building blocks for Sami transborder polity-building. The 
recent harmonization and integration of these Parliaments indicate that the 
Nordic Sami have achieved a notable degree of congruence. 
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The Partition and Redemption of 
Euskal Herria 

Now of a truth no country has ever been united and happy unless the whole of 

it has been under the jurisdiction of one republic or one prince, as has happened 

to France and Spain. 
N. Machiavelli1 

Today there is no border, but the partition remains. 
Representative of Partido Nacionalista Vasco2 

Traditionally, the Basques are enigmatic. Their origin is shrouded in mystery. 
Numerous hypotheses about this have been suggested, one more fascinating 
than another. Their language is apparently not related to any other language in 
the world. Compared to the majority populations in France and Spain, people 
living in the Basque Country have a high incidence of Rh negative and O blood 
groups and a low incidence of type B. These observations have led some to 
suggest that the Basques are the oldest surviving ethnic group in Europe, direct 
descendants of the prehistoric people who left the famous cave paintings at 
Lascaux and Altamira. Others claim that they come from Scotland, Africa, the 
Caucasus, or even Tibet.3 

Whatever the answer, there is another mystery which, unfortunately, has 
been neglected in social science research - the ways in which the Basques have 
tackled the three and a half centuries of partition between Spain and France. 

1. The Discourses. Trans. L.J. Walker (London: Penguin, [1517-1518] 1970), 1.12, p. 145. 
2. Representative of PNV (304). 
3. J.E. Jacob, Hills of Conflict: Basque Nationalism in France (Reno: University of Nevada 

Press, 1994), p. xiii f; P. Elton Mayo, The Roots of Identity: Three National Movements in Con
temporary European Politics (London: Allen Lane, 1974), p. 106 f); S. Thernstrom, Harvard 

Encyclopedia of American Ethnic Groups (Cambridge: Harvard University Press, 1980), p. 173 f; 
I. Karlsson, Det lilla Europa (Stockholm: Timbro, 1992), p. 65. 
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The Territorial Setting 

Since the signing of the Spanish-French Treaty of the Pyrenees in 1659, the 
'historical' Basque homeland has been divided in two, with the border roughly 
following the Bidasoa River.4 To the Basques, the external boundaries of their 
imagined homeland is marked by two other rivers, the Garona in the North (in 
France) and the Ebro in the South (in Spain). In other words, the homeland is 
contiguous and has fairly distinctive boundaries. The homeland roughly 
corresponds to polities that were Basque possessions from the late sixth 
century until the French Revolution in 1789, when Northern Basque autonomy 
was crushed.5 In Basque mythology, the area is still seen as their homeland -
Euskal Herria - the country of the Basque speaking people. 

The homeland traditionally consists of seven 'historical' provinces, four in 
Spain and three on the French side, with a total population of approximately 
three million. The total size of the area is 21,000 km2. The Spanish part, 
inhabited by nearly 2,700,000, is known as the South, or Hegoalde to the 

4. Elton Mayo, The Roots of Identity, p. 93. 
5. Cf. J.M. Ramirez & B. Sullivan, 'The Basque Conflict,' in J. Bouchler, D. Landis & K.A. 

Clark, eds., Ethnic Conflict: International Perspectives (Newbury Park & London: Sage, 1987), 

pp. 120-138, at p. 120 f. 
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Basques. The Southern provinces are Bizkaia, Gipuzkoa, Araba, and Nafarroa. 
Three of the Southern provinces, Bizkaia, Araba and Gipuzkoa, comprise a 
Basque regional polity. In Euskara (the Basque language), this polity is known 
as Euskal Autonomi Elkarteko, or simply Euskadi. In Spanish it is called 
Comunidad Autonoma del Pais Vasco. For the sake of convenience, I will use 
the English abbreviation - BAC (the Basque Autonomous Community). This 
polity was established in 1980 after the reinstallation of Spanish democracy. It 
is the most politically comprehensive Basque polity that exists today. The 
North, or Iparralde, is demarcated by the historical boundaries of three 
provinces which no longer exist: Lapurdi, Nafarroa Beherea, and Zuberoa. 
Despite this, the North is part of the mythological homeland, and is still an 
area characterized by Basque culture, language and politics. There are some 
240,000 inhabitants in the North.6 

People who speak the Basque language and/or identify themselves as Basques 
are territorially concentrated in the BAC, the northernmost part of Nafarroa, 
and Northern Euskal Herria. Basques make up the great majority of the popu
lation of the BAC, but not in Nafarroa, or in the relevant regional polity in 
France, the département of Pyrénée-Atlantique. The Northern Basque home
land covers only two-fifths of the territory of Pyrénée-Atlantique. 

In other words, there is a fairly complex territorial relationship between the 
Basque settlement pattern, the homeland, and existing polities. The contiguous 
but diffusely delineated zone of settlements coincide rather well with the 
homeland. The exception is Nafarroa, in which the homeland corresponds to 
an existing polity but extends beyond Basque settlements. By contrast, in the 
North, the homeland corresponds to Basque settlements, but do not coincide 
with any polity. Besides the BAC and its three subordinate provinces, Basques 
are in control of an 'archipelago' of a few hundred municipalities. 

The History of Partition 

EARLY BASQUE POLITIES 

The location of political borders has often been a consequence of warfare. The 
Basque case is no exception. In their early history, proto-Basque tribes resisted 
subjugation by the Romans, Visigoths, Franks, Merovingians, Carolingians, 
and Muslims. The repeated attempts to seize the strategic positions of the west-

6. J. Intxausti, Euskal Herria - The Country of the Basque Language. (Donostia: Eusko Jaur-

laritza, 1992), p. 2f. 
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em Pyrenees probably helped to sustain a sense of peoplehood among the local 
tribes. The most well known of these tribes are the Vascones, who Greek and 
Roman geographers wrote about as far back as the first century BC. Gradu
ally, the external threats became a unifying common interest and forged a 
common ethnic identity.7 

At times, the Basques themselves tried to expand their polities. Parts of their 
contemporary homeland were united in the principality of Vasconia from 602 
to 717. Later, parts of today's Euskal Herria were united in the Kingdom of 
Nafarroa, which was established in 834. It is noteworthy that this Kingdom 
existed before and during the emergence of what became two of the earliest 
sovereign states in the world - France and Spain. Although it did not explicitly 
express Basque identity, the Kingdom was in practice dominated by Basques. 
They formed the ethnic majority, and some of the monarchs were Basques, for 
instance Eneko de Aritza. But it was Sancho Garcés III, the Great (999-1035) 
who brought Nafarroa to the peak of its power. During the era of Sancho III, 
most of the Basque-speaking areas, including those in contemporary France, 
were united in one polity. This historical polity therefore plays an important 
role in Basque mythology and ideology, and its seven centuries of independ
ence are considered a 'Golden Age.'8 

Nafarroa lasted as an independent kingdom until the sixteenth century, when 
Spain and France began to enforce their control of the Pyrenees. In 1516 the 
major part of Nafarroa was lost to Castile. In 1589 the rest of Nafarroa was 
incorporated in the French polity when the King of Nafarroa, Henry IV, 
became King of France. Yet Spain and France were not sovereign states at this 
time. Their polities overlapped and political authority was not absolute. There
fore, Nafarroa maintained transborder autonomy until the 17th century.9 

In sum, even early Basque history is a history of political partition. Except 
for the kingdom of Sancho III, the 'historical' homeland has never formed a 
single polity. The strategic position at the western Pyrenees and the Bay of 
Biscay links the Iberian peninsula with the European mainland and has always 

7. M. Heiberg, The Making of the Basque Nation (Cambridge: Cambridge University Press, 
1989), p. 14; M. Angeles Larrea & R. Mieza Mieg, Introduction to the History of the Basque 

Country. Trans. M.G. Fast. 2nd edn. (Basque American Foundation, 1985), pp. 21-26; Elton 
Mayo, The Roots of Identity, p. 107. 

8. Heiberg, The Making of the Basque Nation, pp. 15-17; Angeles Larrea & Mieza Mieg, Intro

duction to the History of the Basque Country, pp. 27-34, 48-50; Elton Mayo, The Roots of 
Identity, p. 105. For an example of contemporary mythologization of the Kingdom of Nafarroa, 
see EKIN, Towards the National Liberation of Euskadi (EKIN, Txalaparta Editorial, 1992), pp. 
17-26. 

9. Jacob, Hills of Conflict, p. 2; Angeles Larrea & Mieza Mieg, Introduction to the History of 
the Basque Country, pp. 48-50. 
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attracted foreign powers. Their location at the frontier between two con
solidating empires was the unlucky fate of the Basques. 

At the same time, this early Basque history of warfare corroborates the 
hypothesis that a strategically located ethnic group may actually be forged out 
of experiences of warfare between third parties.10 

THE SPANISH-FRENCH PARTITION AND THE SEVEN PROVINCES: 1659-1789 

The Treaty of the Pyrenees of 1659 settled the border between Spain and 
France. It formally confirmed the partition of the Basque community in 
general, and of Nafarroa in particular. Jurisdictional limits were put on spe
cific borderland villages. The Treaty was only one of several significant steps 
in the consolidation of Spanish and French sovereignty. The partition was 
apparently perceived to be an injustice by many Basques, for there were 
several popular revolts during the period. The most serious occurred in the 
province of Zuberoa in 1660. The two separate parts of Nafarroa were 
reduced to provincial status in the French and Spanish monarchies. However, 
as part of a former kingdom, the French part of Nafarroa retained a much 
greater autonomy than her sister provinces in France, Lapurdi and Zuberoa.11 

The Basque provinces, including the Southern and Northern parts of 
Nafarroa, remained semi-independent for more than seven centuries. Their 
power was based on forai codes (fueros in Spain and fors in France). These 
were distinct political and legal codes regulating their autonomy in relation to 
the Spanish and French kings. In Basque mythology, the forai codes are the 
'old laws' of their autonomy, which they see as an intrinsic right rather than 
something 'given' by the Spanish or French states. In the words of Heiberg, 
'[a]s a symbol of Basque autonomy and tradition, the reinstatement of fueros 
has always constituted a major nationalist demand.' The forai codes also 
exempted all residents of Basque provinces from military conscription, while 
at the same time obliging them to defend their own territory. In other words, 

10. See the section 'Homeland Mythology and Patriotic Commitment' in Chapter 2 in this 
book. Cf. A.D. Smith, National Identity (London: Penguin Books, 1991), p. 27. 

11. P. Sahlins, Boundaries: The Making of France and Spain in the Pyrenees (Berkeley: Uni
versity of California Press, 1989), pp. 26 ff; Elton Mayo, The Roots of Identity, p. 108 f; Jacob, 
Hills of Conflict, pp. 10-13. 
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the forai codes gave the Basque provinces responsibility for their own military 
security.12 

THE INTRODUCTION OF JACOBIN HEGEMONIES: 1790-1877 

As a direct result of the French Revolution in 1789, the Northern provinces 
were abolished. Once again, the response was a number of violent uprisings, 
all of which were crushed by the new Jacobin state. From the French revolu
tionary point of view, the Basque protests were simply an expression of 
conservative fanaticism.13 In the Basque perspective, they were 'as foreign to 
[France] as if they were situated in Turkey.'14 The Basque protests were 
silenced, and more than 3,000 were deported to concentration camps in the 
Landes and other districts in south-western France.15 The Revolution 
immediately stripped the Northern Basques of their governments, privileges 
and, in many cases, also private property. And even though they preserved 
their culture, language, and conservative clericalism largely intact for at least a 
century, the Revolution introduced a new secular pressure for cultural 
assimilation. In short, though traditionally hailed for its liberalization and 
introduction of republicanism, the Revolution was anything but liberating for 
the Basques as an ethnic group.16 

By abolishing Basque polities in France, the French revolution also threat
ened the longterm transborder identification of Northern and Southern 
Basques. The political context of Northern Basques suddenly became very 
different from that of their Southern kin. Moreover, the Northern Basques lost 
the governments which had previously cooperated with the corresponding 
bodies in the South. 

The autonomy of the Southern Basque provinces was not threatened until 
King Ferdinand began to centralize the Spanish state in 1814. Before that, in 
1808, the Basques actually had a chance to get a Basque state. Three Basques, 
among them Mendiola from the Bizkaian Council, proposed a Basque state 

12. The fueros consisted of three elements: (i) Junta General (local councils), (ii) Corregidor 
(county mayor appointed by the King with veto power over the Junta), and (iii) Päse Forai 
(power-exercising hinders, a kind of consensus-rule balancing the power of the Corregidor). Cf. 
Heiberg, The Making of the Basque Nation, pp. 20-24; M. Keating, 'Does Regional Government 
Work? The Experience of Italy, France and Spain,' Governance, vol. 1 (1988), no. 2, pp. 184-

204, at pp. 205, 229. On the fors in Northern Euskal Herria, see Jacob, Hills of Conflict, pp. 3-6. 
13. Elton Mayo, The Roots of Identity, p. 109. 
14. Said by the Cahier of the Third Estate of Zuberoa in 1789, quoted in Jacob, Hills of 

Conflict, 1994, p. 2. 

15. Elton Mayo, The Roots of Identity, p. 109; Jacob, The Hills of Conflict, p. 35 f. 
16. For an analysis of the implications of the French Revolution for Northern Euskal Herria 

and the Basque response, see Jacob, The Hills of Conflict, ch. 1, pp. 3-38. 
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within the Napoleonic Empire embracing all seven Basque provinces. 
Napoleon accepted the proposal, but because war broke out between Spain and 
France, the idea was never realized. Napoleon came to occupy a part of the 
Iberian Peninsula, in effect bringing most of Euskal Herria under one ruler, 
but he never kept any of his promises to the Basques.17 

During the First Carlist War (1833-1839), the Southern Basques allied with 
Don Carlos, hoping that he would reestablish their fueros. After the peace in 
1839, the fueros were partly reinstated, including provincial autonomy, 
exemption from Spanish military conscription, and freedom from Spanish 
customs duties. The Basques also supported the Carlists in the Second Carlist 
War (1872-1876). This time, however, the Carlists were defeated and the 
Basques lost most of their autonomy. 

In the mid 19th century, the partition of the Basques became more strongly 
enforced, as Spain and France physically marked out their territories in the 
Pyrenees and enforced border controls. This was the consequence of the 
Treaties of Baiona, negotiated between 1854 and 1868.18 

PATRIOTIC RESURGENCE: 1878-1937 

In 1878, however, an element of Basque autonomy was reinstated by the 
Spanish parliament - the conciertos económicos - a special fiscal and adminis
trative regime created in the Middle Ages. The conciertos enabled the 
Southern Basque provinces to collect their own taxes, and negotiate a quota to 
be transferred to the Madrid treasury. Yet, on the whole, the implementation 
of the constitution of 1876 centralized political power. This system lasted until 
the end of the monarchy and the establishment of the Second Republic in 
1930.19 

In the aftermath of the Second Carlist War, the fight for Basque independ
ence developed into modern nationalism. The driving force behind these 
efforts was a lawyer, Sabino de Arana y Goiri. In 1894 he founded the Eusko 
Alderi Jeltzalea, better known as the PNV (Partido Nacionalista Vasco, or the 
Basque Nationalist Party), which, since then, has been a major force in Basque 

17. DJ. Elazar, ed., Federal Systems of the World: A Handbook of Federal, Confederal and 

Autonomy Arrangements (Harlow: Longmann Current Affairs, 1991), p. 233; Elton Mayo, The 
Roots of identity, pp. 105-109. 

18. Sahlins, Boundaries, pp. 268 ff. 
19. J.P. Fusi, El Pàis Vasco: Pluralismo y nacionalidad (Madrid: Alianza Editorial, 1990), 

pp. 161-184, 202-207; Heiberg, The Making of the Basque Nation, pp. 36, 38; Elazar, Federal 

Systems of the World, p. 233 f. 
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politics. The major goal was an independent Basque state, first only for 
Bizkaia, but later extending to all seven provinces.20 

The late 19th century also saw a resurgence of Basque identification in the 
North, but it was different from that initiated by Arana. While Arana pro
moted an explicit and offensive separatism, the Northerners resorted to a 
Catholic religious anti-state defence. Rather than intellectuals and industrialists, 
as in the South, the Northern ethnic elite was the clergy. Clericalism became a 
highly politicized defence of Basque ethnicity and language in the con
temporary conflict over the separation of church and state in France. Arana's 
separatist patriotism apparently had no following in the North. Jacob argues 
that this, paradoxically, turned out to be beneficial for the Northerners: 

Wide circulation of Arana's doctrine among French Basques probably would 

have hindered the creation of a Basque nationalist movement by circumscribing 

the role of the clergy in the absence of any other potential ethnic elite - in effect 

perpetuating the status quo. Arana's doctrine ironically jibed with the pitched 
effort of the French state in this period, committed to the neutralization of the 

clergy and their elimination as political actors at the local level.21 

However, when the separation of church and state was hindered by the 
French episcopate, the Basque clergy was eventually neutralized as an ethnic 
political elite. The anti-state sentiment remained, but the clergy lost their 
political leadership. What followed was cultural and religious isolation. 

This is an instance of partition as a circumstantial strategic advantage. In this 
period, partition allowed for different, indeed incompatible strategies to be 
employed in two separate arenas without damaging the movement in either 
place. The price of this parallel patriotism was the absence of solidarity and 
coordination. However, in my view, this price was not a necessary evil. It 
could have been avoided if only Arana had abandoned his anti-clericalism and 
instead emphasized common Basque patriotism and anti-statism. This might 
have improved the conditions for a unified Southern and Northern Basque 
movement, if this was their goal. 

With the establishment of the Spanish Second Republic in 1914, Catalonia 
was granted regional autonomy. With this as an argument and model, and with 
Arana's ideology as inspiration, a new phase in the independence movement 
began. In the 1930s, there was growing military opposition to the republican 
government, which eventually led to the calamitous Civil War (1936-1939). In 

20. Fusi, El Pais Vasco, pp. 193-202; J. Linz, Conflicto en Euskadi (Madrid: Espasa Calpe, 
1986), pp. 29 ff; Heiberg, The Making of the Basque Nation, pp. 60 ff. 

21. Jacob, Hills of Conflict, p. 60. 
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order to ensure Basque support, the republican government approved terri
torial homerule on October 1, 1936 and formalized it in a Basque Statute. 
However, the polity was limited, comprising only two Basque provinces, 
Bizkaia and Gipuzkoa. In the war that followed, the government of the new 
Basque polity sided with the republicans, while the two other Basque 
provinces, Araba and Nafarroa, supported Franco. During a short year of 
warfare, the Basques in Bizkaia and Gipuzkoa experienced de facto autonomy. 
They raised their own army, established comprehensive internal autonomy, 
and for several months upheld their territorial integrity. However, Franco's 
forces crushed the Basque polity by the seizure of Bilbo on June 19, 1937. 
Before that, on April 26, German dive-bombers assisted Franco by flattening 
Gernika, the symbol of Basque independence. This event was later illustrated 
by Pablo Picasso in his famous painting Guernica.22 

There was probably no better way of arousing Basque patriotism than the 
bombing of Gernika. If Franco had listened to Machiavelli, he would have 
understood that among the worst things a conqueror can do if he wants to 
avoid fanatic opposition and revolt, is to insult his enemy. In Machiavelli's 
words: 

I hold it to be a sign of great prudence in men to refrain alike from threats and 

from the use of insulting language, for neither of these things deprive the enemy 

of his power, but the first puts him more on his guard, while the other intensifies 
his hatred of you and makes him more industrious in devising means to harm 

you.23 

Luckily for the Basques, Franco was not a Machiavellian ruler. I will 
continue to argue throughout this chapter that Franco's overt repression of the 
Basques did not make his rule more secure, but served the purposes of Basque 
patriotism.24 

After the collapse of autonomy, Basques fled by the thousands across the 
border to France. Some joined the ranks of Catalan forces. The Civil War and 
the subsequent Spanish repression led to a Basque diaspora of a magnitude not 
witnessed since the Carlist Wars - almost 200,000 Basques left Spain. Several 
thousand Basques settled in France, temporarily or permanently. This had a 
notable effect on the Northern Basques. Suddenly the Northern Basques had 

22. On Basque politics and patriotism 1900-1937, see Fusi, El Pais Vasco, pp. 21-42. On the 
developments during the Civil War, cf. Angeles Larrea & Mieza Mieg, Introduction to the History 
of the Basque Country, pp. 111-113. 

23. Machiavelli, The Discourses, 11.26, pp. 361 f. 
24. Cf. Fusi, El Pais Vasco, p. 225. 
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close everyday contact with their Southern kin. The Northerners provided 
shelter, food and cross-border facilities. The Southerners brought with them 
fresh experience of a violent fight for independence and a new political 
consciousness. This led to an increasing ethnic identification and mobilization 
among the Northern Basques. They were also involved in developing an 
intelligence network for the Basque government-in-exile.25 

The conclusion to be drawn from this is that the Civil War was not merely a 
loss for the Basques, but in some respects actually a victory. It was eventually 
a loss in terms of autonomy, because the new Basque republic could not with
stand Franco's onslaught. However, if the war had not broken out, they would 
probably not have obtained their autonomy in the first place. Yet the greatest 
benefits of the war were the strengthened identification and transborder 
solidarity. Araba and Nafarroa were lost because they sided with Franco. In 
general, however, the war led to a revival of Basque patriotism, with a 
strength seldom witnessed before. 

THE FASCIST CURTAIN: 1938-1975 

The Civil War had only ended when yet another war broke out. Some Basques 
participated directly in the Second World War on the Allied side, for instance 
with the 'Gernika' battalion, which fought against the Germans.26 Basques 
were also involved in the resistance movement. The cross-border facilities 
used in the Civil War had been developed over many years of smuggling, and 
could now also be used to help refugees and downed allied pilots. In 1945, the 
Basque government-in-exile returned from New York to Europe and rein
forced its links with the Basque resistance movement in Spain and France. 

Because of the Basque military commitment during the war, the French 
postwar government adopted a friendly rhetoric towards the Basques. At a 
victory parade, General de Gaulle kissed the Basque flag, and promised to 
reward the Northern Basques.27 However, besides allowing Basque cultural 
expressions, including the flag and the language, not many rewards were 
forthcoming. A notable exception was French postwar asylum policy, which is 
linked to the predicament of partition. According to an agreement between 
Marshal Pétain and Franco, France should expel Southern Basques from the 
areas adjoining Spain. The memory of Basque participation in the war led the 

25. K. Medhurst, The Basques. Report no. 9 (London: The Minority Rights Group, 1972), 
p. 20); Karlsson, Det lilla Europa, p. 72. 

26. Elton Mayo, The Roots of Identity, p. 95. 
27. Ibid., p. 121. 
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French government to ignore the Pétain agreement, and allow Southern 
Basques to settle on the French side of the border.28 

By contrast, the repression of the Basques in Spain was tightened. After 
Franco won and established the dictatorship, he not only centralized political 
power, but also tried to force Basques to adopt the Castilian culture. The 
language, flag and other symbols of Basque culture were forbidden. The 
government changed the official names of Basque towns and other places, 
removed Basque road signs and put up new Castilian ones. The repression was 
official government policy, as a declaration from 1940 illustrates: 

It is the obligation of the public authorities to repress, to the extent possible, 

these practices (the public display of regional folk customs and 'native' 

languages) which help obscure the Spanish conscience and make it deviate from 

the pure national line by introducing in the customs of our people exotic 

elements which must be eliminated.29 

Yet Franco's treatment of the provinces differed depending on whether they 
supported him or the republican side in the Civil War. Thus Bizkaia and 
Gipuzkoa were heavily suppressed, politically as well as culturally, while 
Araba and Nafarroa retained some of their provincial autonomy. Still, every
thing associated with Basque culture was condemned as illegal and 
'separatist.'30 

The border between Spain and France became a barrier between democratic 
and autocratic Europe. Like the Iron Curtain, the Fascist Curtain was not 
simply a barrier between different political systems and ideologies, but also a 
barrier to physical contact and communication. The Pyrenees are fairly easy to 
cross clandestinely, but the strict border regulations and passport laws made it 
almost impossible for a Basque citizen to leave and return legally. 

Moreover, during the Franco dictatorship (1939-1975), Southern Euskal 
Herria became heavily industrialized. This led to a massive migration from the 
non-Basque areas of Spain. Between 1955 and 1975, the population in the 
Basque provinces grew about 60 percent. At the same time, there was 
considerable internal migration, a 'rural exodus' from the Basque countryside 
to the cities.31 

28. Ibid., p. 94 f. 
29. Orden 16-V 1040 (B.O. 17-V-40), quoted in Heiberg, The Making of the Basque Nation, 

p. 90. 
30. Heiberg, The Making of the Basque Nation, p. 100 f. 
31. J. Sullivan, ETA and Basque Nationalism: The Fight for Euskadi 1890-1986 (London & 

New York: Routledge, 1988), p. 27 f; Heiberg, The Making of the Basque Nation, pp. 90-99. 
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In other words, the soil was ripe for political turbulence. The 1950s wit
nessed a growing underground opposition and mobilization among the 
Basques. Yet the dominant organizations, PNV and the government-in-exile, 
apparently could not channel all the frustration. Especially among the youth, 
there was a feeling that the opposition was too weak, conservative, and 
compromising.32 Hence, in 1959, a new radical patriotic organization was 
born: Euskadi Ta Askatasuna (ETA, or Basque Homeland and Freedom). 
From the outset, the aim of ETA was to arouse political identification with the 
homeland, and mobilize Basque militancy.33 

At the same time, a new barrier was established between the North the 
South. In 1957, the European Community (EC) was founded, with democratic 
France inside and fascist Spain outside. The political, economic and cultural 
isolation of Spain from the EC also implied an isolation of Southern Basques 
from their Northern kin. This further complicated legal Basque transborder 
relations. More importantly, however, the creation of the EC increased the 
distance and differences between the two partitioned state polity contexts. The 
only positive effect for the Basques was that France continued to be a 
sanctuary for Southern refugees. This was also exploited by ETA, who used 
the North as a safe heaven and staging area for attacks into the South. 

The first violent act by ETA was the failed derailing of a train carrying 
Spanish Civil War veterans in 1961. The violent campaign continued 
sporadically during the 1960s, yet there were no killing. It is noteworthy that 
the actions of ETA were initially mostly clandestine cultural activities, 
language education, and propaganda work. ETA supported the production and 
spread of Basque music, dance, theatre, literature, and poetry - activities 
which increased enormously in the 1960s. This mobilization is known as the 
kulturgintza.34 Especially important was the clandestine ikastola movement 
which provided education in the Basque language. Today, there are many 
official ikastola schools throughout Southern and Northern Euskal Herria. It is 
noteworthy that the ikastola movement was initiated by ETA - what Heiberg 
calls their 'crowning achievement.'35 

32. Leizaola was the leader of the PNV and the government-in-exile until the election of the 
first parliament of the Basque Autonomous Community in 1980. Heiberg, The Making of the 

Basque Nation, pp. 121-124. 
33. R.P. Clark, Negotiating with ETA: Obstacles to Peace in the Basque Country, 1975-1988 

(Reno & Las Vegas: University of Nevada Press, 1990), p. 8; R.P. Clark, The Basque Insurgents: 

ETA 1952-1980 (Madison: The University of Wisconsin Press, 1984), pp. 28 ff; Sullivan, ETA and 

Basque Nationalism, pp. 29-32; J. Urla, Being Basque, Speaking Basque: The Politics of Lan

guage and Identity in the Basque Country (Phd. diss., Berkeley: University of California, 1987), 
pp. 108-127; Heiberg, The Making of the Basque Nation, p. 105 f. 

34. Urla, Being Basque, Speaking Basque, ch. 3, especially pp. 127 ff. 
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The use of violence escalated in 1968, and came to include the first murder. 
It culminated in late 1970 with the famous Burgos trial, in which sixteen ETA 
leaders were accused of 'terrorism.' The Burgos trial was, as Sullivan writes, 
'undoubtedly the most crucial event in ETA's history.' The Burgos trial and 
the heavy Francoist repression seriously damaged the ETA organization. Yet 
at the same time, its popular legitimacy among the Basques grew strong and it 
attracted new members. Demonstrations, strikes, and the occupation of 
churches, expressed widespread popular sympathy with the accused. Indeed, 
the most significant outcome of the overt Francoist repression was a strongly 
increasing Basque identification and clandestine political mobilization. In 
addition, the Burgos trial aroused sympathy with the Basques outside Spain. In 
December 1973, ETA killed Admiral Luis Carrero Blanco by detonating a 
bomb on a Madrid street. This immediately made ETA known worldwide, and 
also drew international attention to Franco's fascism.36 

In three ways, the Southern Basques affected their Northern kindred during 
the Franco era. First, the direct influx of refugees went on from the Civil War 
until the end of the dictatorship. Second, the creation of ETA and the 
resurgence of militancy in the South affected particularly young people. ETA 
itself used Northern Euskal Herria for protection, reorganization, training and 
planning. Third, ETA served as a constant reminder of the ideology and 
generally more politicized sentiments of the South. All of this had a major 
influence on the creation of the Northern abertzale movement (Basque 
patriots).37 

In the early 1970s, there was an increase in Basque violence in France, 
particularly with the emergence of Iparretarrak (IK, or Those of ETA of the 
North). This occurred at the same time as tensions between ETA and the 
Francoist state escalated, and coincided with the Burgos trial. IK made itself 
known by attacking tourist facilities, and later also French politicians, bureau
crats, and policemen. IK allegedly developed relations with ETA, but not 
always amicable ones. It has been noted that the violence of the IK was on one 
level, 'a serious threat to the sanctuary of ETA refugees in France and led to 

36. Sullivan, ETA and Basque Nationalism, p. 92, cf. pp. 93-113. Cf. Clark, Negotiating with 
ETA, p. 8 f; Clark, The Basque Insurgents, p. 132; Heiberg, The Making of the Basque Nation, p. 
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serious tension between the two movements which lasted until the mid-
1980s.'38 

This instance of parallel, if not competing insurgency indicates an inter
esting lesson concerning partition. For while factionalism is commonplace 
among insurgents worldwide, the emergence of parallel or competing 
insurgent movements seem to be greatly facilitated by partition. Partition 
undercuts the possibility of a single insurgent organization obtaining an 
undisputed role as the group which act 'on behalf of the whole people. Not 
only is it opposed by pacifists within the community, but also more easily by 
competitors pursuing an internally legitimate monopoly of violence. In short, 
partition aggravates the more general predicament of too many heads in a 
struggle for redemption. As Machiavelli puts it: 

That at the head of an Army there should be One, not Several, Commanders, and 

that to have a Plurality is a Nuisance.39 

The Franco era ended shortly after the Burgos trial and the assassination of 
Admiral Carrero Blanco. In 1975, the dictator died, leaving the young King 
Juan Carlos in charge of the state. 

DEMOCRATIZATION, REGIONALIZATION, AND REVOLT: 1976-1985 

For the Basques, the period 1975-1980 included three noteworthy develop
ments. The first was the establishment of the BAC for Southern Euskal Herria, 
except Nafarroa. Second, the level of ETA violence escalated to a level not 
witnessed before. ETA was responsible for the death of 18 people between 
1968 and 1974. Between 1975 and 1980, a total of 269 were killed. The 
violence reached a peak in 1980, when nearly 90 people were killed.40 Para
doxically, this was the same year that Basque homerule was reestablished. 
Third, national parliamentary democracy was reintroduced. Among other 
things, this opened up new channels for Basque influence in Madrid. 

In short, Spain had turned from dictatorship to democracy and from overt 
repression to a more accommodating policy towards the Basques. Democra
tization was combined with comprehensive regionalization which, in practice, 

38. Jacob, Hills of Conflict, pp. xviii, 231 f, 238 f, 378; Clark, Negotiating with ETA, p. 16. 
39. Machiavelli, The Discourses, III. 15 (chapter heading), p. 449. 
40. Clark, The Basque Insurgents, p. 183. 
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turned Spain into a semi-federal state.41 The BAC was not only the first to 
receive formal autonomy, but also obtained the most extensive powers of all 
new Spanish Autonomous Communities. For Southern Basque politics, the 
BAC came to be the central focus. Moderate patriots continued to negotiate 
with the Spanish government on the implementation of their new powers, 
while ETA refused to lay down their arms. Internally, the BAC became an 
arena for a highly polarized conflict between moderate patriots, who opted for 
constitutional politics, and radical patriots, who denied the legitimacy of the 
autonomy statute and the institutions of the BAC. 

The political landscape began to change in the North as well. In the early 
1980s, Mitterand promised a new policy of regionalization, which many 
Basques supported in the hope of obtaining a polity of their own. However, 
when the French government refused to let administrative boundaries follow 
ethnic boundaries, a new period of patriotic mobilization began in the North. 
This was to a large extent also influenced by the developments in the South. 
For instance, new party links were established across the Spanish-French 
border, among radicals as well as moderate patriots. Simultaneously, IK 
resumed its violent campaign in the North. 

However, ETA itself faced several threats during the 1980s. In 1983, a new 
clandestine 'anti-terrorist' movement appeared, which called itself GAL 
(Grupos Antiterroristas de Liberation, or Antiterrorist Liberation Groups). 
Its operations were limited to France, and included kidnapping and 
assassinating presumed ETA activists and other Basques. They operated on a 
'counterterrorist' basis, making attacks only as immediate reprisals to violent 
actions by ETA. At least a dozen Basques have been killed by GAL. 
Furthermore, in 1984, the French government agreed to expel ETA members 
to Spain. Because of GAL and the new French policy, France was no longer a 
sanctuary for ETA members. In addition, there was a growing internal Basque 
opposition against violence. All in all, ETA lost much of its strength during 
the 1980s. However, in the mid 1990s, ETA militar once again reorganized 
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and resumed its violent campaign, even though the level of violence did not 
match the peak of 1980.42 

THE NEW EUROPEAN PATCHWORK 

In 1986 Spain became a member of the European Community. This not only 
symbolized the realization of democracy, but also implied that a number of 
barriers were removed between the Southern and Northern Basques. The 
Basques, especially the BAC government, came to link its idea of a redeemed 
Euskal Herria to the new overarching European polity. While the EC/EU is 
not a Basque polity, it is the only one which incorporates the entire Basque 
homeland. The creation of the Single Market, the Schengen Accord on open 
borders, and catchwords such as 'Europe of the regions' are all instrumental 
for the Basques. In particular, the notion of Europa sin fronteras (Europe 
without boundaries), has been exploited by both radical and moderate patriots, 
on both sides of the border. 

The most recent instrument made available by European integration is so-
called borderland cooperation. The network of European borderlands, and 
political and financial support available from the EU and, to a lesser extent, 
the Council of Europe, have been exploited by the BAC. Borderland co
operation has become a key strategic action of the BAC government in 
attempting to redeem the three Basque territories: the BAC, Nafarroa and the 
North. The strategy is politically indirect, more focused on culture, language 
and economic interaction than overt demands for redemption. The inherent 
potential of borderland cooperation is indirectly indicated by the fears of the 
Spanish and French governments. Though they signed the basic agreement on 
European borderland cooperation presented by the Council of Europe in 1980, 
both state governments emphasized that frameworks of borderland cooperation 
are regulated by agreements between sovereign states, not between the border
land institutions themselves.43 

42. Clark, Negotiating with ETA, p. 60; Ramirez & Sullivan, 'The Basque Conflict,' p. 130 f; 
Sullivan, ETA and Basque Nationalism, p. 259. 
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TABLE 4.1 The partition of Euskal Herria: A historical overview 

1659 Genesis phase: Treaty of the Pyrenees: the Spanish-French border is established. The 

Kingdom of Nafarroa is split in half, and jurisdictional limits are established on specific 

borderland villages. 

1789 The French Revolution. The three Northern provinces are eliminated, and a new era of 

enforced political and cultural partition of Euskal Herria begins. 

1808- Napoleon expands the French polity into the Iberian Peninsula, including parts of 

1814 Southern Euskal Herria. 

1854- Treaties of Baiona. The Spanish-French border is finally delimitated and marked out by 

1868 physical means. 

1938- The Fascist Curtain. Franco unilaterally closes the Spanish-French border. 

1975 

1957 The EC is established, with France as one of the founding members. Politically and 

legally, this further separates the Southern and Northern parts of Euskal Herria. 

1984 France begins to extradite supposed ETA activists to Spain. 

1986 Spain enters the EC. Thus entire Euskal Herria is incorporated in one overarching 

polity. 

1989 The first agreement on transborder regional cooperation is signed between the BAC and 

Aquitaine. 

1994 As a result of the Schengen Accord, customs controls are abolished along the Spanish-

French border. 

Contemporary State Contexts 

SPAIN 

After initial disturbances, including a failed coup d'état by Colonel Terjero in 
1981, a democratic political system was successfully established in Spain. It 
guarantees the ordinary civil and political rights.44 Furthermore, and more 
importantly for our subject, the process of democratization was, from the 
beginning, combined with political devolution. The contention of the Spanish 
government at the time was that to secure its authority, and keep the state 
together as a political and legal framework, regionalization was necessary. The 
following is a key passage from Article 2 in the constitution of 1978: 

44. Cf. C. Alonso Zaldivar & M. Castells, Spain Beyond Myths (Madrid: Alianza Editorial, 
1992), pp. 22-38; C. Abel & N. Torrents, eds., Spain: Conditional Democracy (London & 
Canberra: Croom Helm, 1984). 
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The Constitution is based on the indissoluble unity of the Spanish nation, the 
common and indivisible homeland of all Spaniards, and recognizes and guaran

tees the right to autonomy of the nationalities and regions which make it up and 

the solidarity among them.45 

The text contains an obvious contradiction between the first and second parts. 
On the one hand, the 'nation' and 'homeland of all Spaniards' are 'indissoluble' 
and 'indivisible.' This stands in stark contrast to the Basque notion of a 'nation' 
which exists independently of the Castilian 'nation.' In addition, the emphasis 
on 'indivisible' conflicts with the Basque goal of redeeming all Northern and 
Southern provinces. On the other hand, the constitution 'recognizes and guar
antees the right to autonomy.' This indicates an accommodative approach, but 
simultaneously suggests that the Basque community is only a part of the over
arching Castilian 'nation,' not an independent political reality. 

This ambiguity was very well understood by the framers of the constitution. 
In their perspective, the built-in central-regional conflict was a necessary price 
for the unity of Spain. It was a choice between, on the one hand, constitutional 
ambiguity and a loosely integrated state, and, on the other hand, an unam
biguous constitution but a disintegrating state. To the central government, the 
solution was not a cherished dream, but a pragmatic solution. The Spaniards 
simply faced the age-old federal dilemma of 'unity in diversity.'46 

Yet ambiguity is not a good thing for a constitutional referendum, especially 
in regions where the electorate, from the beginning, is suspicious and has a 
traumatic experience of a centralist state. This was reflected in the popular 
perception of the constitution among Basques. At recommendation of PNV and 
ETA, as much as 55 percent of the electorate in the BAC abstained in the 
constitutional referendum of 1978. 11 percent voted against, and 31 percent 
voted in favour. ETA showed its disapproval of the constitution by 
assassinating a number of people following the referendum. Because of the 
negative Basque vote, the constitution lacked legitimacy among the Basques, 
which was a source of tension in Basque-Madrid relations. In Spain as a whole, 

45. The Spanish Constitution' in A.P. Blaustein & G.H. Flanz, eds., Constitutions of the 
Countries of the World (New York: Ocean Publications, 1982). 

46. Cf. Solé Tura, Nacionalidades y Nacionalismos en Espana, pp. 62-67); R. Balme et al, 
Analysing Territorial Policies in Western Europe,' European Journal of Political Research, 

vol. 25 (1994), pp. 389-411, at p. 406. 
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the new constitution gained overwhelming support, with nearly 90 percent in 
favour.47 

The constitution was not the only element of the new territorial policy. 
Spain adopted a flexible policy towards regional devolution. Demands for 
autonomy must come from below, with the powers actually transferred being a 
matter of state-regional negotiations. Consequently, the actual content of the 
autonomy statutes of Spanish regional polities varies considerably. The BAC 
came to enjoy the most extensive territorial homerule in all of Spain. The 
formal powers of the statute were not implemented at once, but have been 
transferred in a series of steps. This makes the inbuilt ambiguity a dynamic 
negotiation process rather than a static division of powers.48 

Since the establishment of the BAC, the overtly repressive Francoist policies 
have gradually faded and the degree of accommodation has increased. This is 
also the impression one gets in interviews with Basques about their perceptions 
of Spanish policy. Let us take a closer look at the details. 

Elements of the Francoist state continued to exist for several years during 
the process of democratization. As late as 1986, the Civil Governor of 
Gipuzkoa was a Spanish army general. In addition, it was not until the mid 
1990s that the much hated Guardia Civil began to pull out from the BAC, 
gradually being replaced by the independent Basque police force, the 
Ertzaintza. However, the Spanish government has always taken a much more 
restrictive view of the autonomy statute than the Basque negotiators. This has 
put a strain on Basque-Madrid relations. 

Moreover, when redrawing the boundaries of Spanish regions, the govern
ment's objective seems to have been to limit ethnic territories as much as 
possible. Some even claim that the creation of two new regions, La Rioja and 
Cantabria, was intended to counteract what was perceived to be Basque 
territorial 'expansionism.'49 However, the Spanish government made a note
worthy concession. On the question of whether Nafarroa would be included in 
the BAC or not, the Spanish government let the population of Nafarroa decide. 
In a Basque perspective, there are two problems with Nafarroa. First, there is 

47. M. Keating, 'Spain: Peripheral Nationalism and State Response,' in J. McGarry & B. 
O'Leary, eds., The Politics of Ethnic Conflict Regulation (London & New York: Routledge, 
1993), pp. 204-225, at pp. 218, 222; Hernandez & Mercade, Estructuras Sociales..., p. 150; 
Alonso Zaldfvar & Castells, Spain Beyond Myths, p. 22; Heiberg, The Making of the Basque 

Nation, p. 125; Clark, 'Spanish Democracy and Regional Autonomy,' p. 16 f. 
48. The Spanish Constitution,' Article 143: 2-3; Keating, 'Spain: Peripheral Nationalism...,' 

p. 217. 
49. A. Aradillas, El Reto de las Autonomias (Madrid, 1987); M. Martinez y Riqué, 'Spanien: 
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komst? (Hedemora: Gidlunds, 1992), pp. 219-257, at p. 247. 
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a geographical split between the northern Basque-speaking area and the 
Southern area dominated by Spaniards. Second, the patriotism of the Basque 
Navarrese is traditionally weak. Instead, they tend to express some kind of 
Navarrese regionalism which is less antagonistic than Basque patriotism. For 
these reasons, Nafarroa was excluded from the BAC, at the request of its own 
representatives. Instead, it became a regional polity of its own, dominated by 
statewide Spanish political parties.50 

The formal powers of the Basque polity were defined in a special autonomy 
statute and in an agreement on fiscal autonomy.51 In February 1980, a 
referendum gave the Basque autonomy statute an overwhelming popular 
support: the turnout was 60 percent, and 90 percent said yes.52 To ETA and 
the other radical patriots, however, the BAC was unacceptable, for it neither 
included Nafarroa nor Northern Euskal Herria. 

In Southern Euskal Herria, there is no general emotional identification with 
the Spanish 'nation.' The Francoist repression of Basque identity and culture 
was simply too overt and hostile to make Spanish identity a tempting 
alternative. Consequently, Southern Basque identity has in many ways become 
defined as an opposition to everything perceived as 'Spanish.' Contrary to its 
intentions, the Francoist repression spurred segregation rather than 
assimilation. Basque identity was suppressed, but survived and was indirectly 
nurtured by Franco's hostility.53 

In comparison, the post-Franco state's approach to Basque identity is far 
more accommodative. By accepting Euskara as an official language along with 
Castilian in Euskal Herria, as well as the ikurrina (the Basque flag), the central 
government exhibits at least a passive pluralist accommodation. Even the 
conservative Spanish party PP (Partido Popular, Popular Party), says that the 
Basque language should be protected.54 Whether this is motivated by electoral 
calculations or by affection for Basque culture is not relevant. The statewide 
parties at least accept ethnic pluralism as a social reality. Despite the fact that 
the Castilian language dominates in the Basque country, in media, administra-

50. Heiberg, The Making of the Basque Nation, p. 253, footnote 10 to chapter 7); Keating, 
'Spain: Peripheral Nationalism...,' p. 219. 

51. See Eusko Jaurlaritza, Euskal Herriko Autonomia Estatutoa (Gasteiz: Eusko Jaurlaritza, 
1983); Eusko Jaurlaritza, The Economic Agreement (Gasteiz: Eusko Jaurlaritzaren Argitalpen, 
1988). The Basque fiscal autonomy was a major demand by PNV at the time of democratization. 
See Heiberg, The Making of the Basque Nation, pp. 38, 124. 

52. J. Corcuera, 'La Configuración del Nacionalismo Vasco,' in F. Hernandez y F. Mercade, 
eds., Estructuras Socialies y Cuestión Nacional en Espaha (Barcelona: Editorial Ariel, 1986), 
pp. 130-158, at p. 154; Sullivan, ETA and Basque Nationalism, p. 223. 

53. Cf. Fusi, El Pais Vasco, p. 225. 
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tion, and education the central government accepts regional efforts to 
strengthen and defend the Basque language and culture. 

Concerning Basque violence, the response of the state has been somewhat 
inconsistent. It is ultimately based on a hard line approach, but has also 
included some accommodative measures. In the mid to late 1980s, the Spanish 
government made some attempts to negotiate with ETA for a peace settlement. 
This was the so-called 'Algerian connection,' which eventually failed. After a 
few relatively peaceful years, ETA resumed its armed campaign in the early 
1990s. Again, the Spanish government attempted to negotiate, but once again 
failed.55 Nevertheless, by entering negotiations with ETA - something radical 
patriots have long sought - the Spanish government showed a relatively 
accommodative side. However, reality is seldom unambiguous. First, when the 
failed negotiations led to an escalation of ETA violence, the government has 
refused to enter into new negotiations. Second, because of fear that the Basque 
police could be infiltrated by ETA, the Spanish government is reluctant to 
accept an increase in the size and responsibilities of these forces. In the words 
of Grugel, 

It is perhaps ironic that the Ministry of the Interior is prepared to keep a foreign 

government (that of France) better informed about ETA activities than the 

Basque police force. The proposal by the moderate nationalists of increasing the 

size of the Ertzaintza meets with little enthusiasm in Madrid.56 

Third, in the mid 1990s, the clandestine 'anti-terrorists' (GAL) became an 
embarrassing political affair for the democratic Spanish government. Members 
of Guardia Civil and the former social democratic government (including 
Prime Minister Felipe Gonzales himself), were accused of secretly supporting 
or perhaps even giving direct orders to GAL. The affair has not yet been 
resolved, but it certainly contributed to the socialists' electoral loss in 1996. 
GAL is both a failure and a victory for Spanish democracy. That it existed in 
the first place, allegedly supported by top ranking politicians, is of course a 
disgrace to Spanish democracy. GAL's connections to the Spanish state reveal 
an overtly repressive side of the state's approach to the Basque question. On 
the other hand, that the affair led to legal proceedings confirms that Spain's 
democratic system is stable enough to handle such affairs.57 

55. Clark, Negotiating with ETA, passim. 
56. J. Grugel, 'The Basques,' in M. Watson, ed., Contemporary Minority Nationalism (London 

& New York: Routledge, 1990), pp. 100-116, at p. 114. 
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In conclusion, the Madrid-Basque relations are delicate. Eighteen years of 
democracy and sixteen years of homerule have not led the Basque electorate 
accept the authority of the Spanish state.58 But it is a mistake to draw the 
conclusion, as Kochel does, that Spain is an 'uncertain democracy' because of 
ethnoregional discontent.59 As long as ordinary civil and political rights of 
individuals are guaranteed, it is a democracy, no matter how much it represses 
ethnic and regional interests. What is more uncertain is the degree of accom
modation-repression towards the Basques as a group. However, taken together, 
the existence of a Basque polity whose territorial homerule has been 
continuously strengthened, and which officially recognizes Basque identity and 
language, leads to the conclusion that the Spanish state is fairly accom
modative. 

FRANCE 

French democracy rests on two pillars: Jacobin centralism and civic citizen
ship. To the Basques, the consolidation of France implied an enforced 
assimilation and disintegration of Basque polities. In 1789 the new republican 
state dismantled the provincial institutions and Basque privileges, and drew 
new regional boundaries for prefects, that is, state administrators in the field. 
In combination with a cultural assimilation policy, Jacobin centralization paved 
the way for a popular identification with the French 'nation.' In comparison 
with Spain, the assimilation has been much more successful. Nevertheless, 
France is no less ethnically or regionally diverse than Spain. 

In the late 1960s, regionalism entered the programmes of national political 
parties. This was partly a response to growing ethnic and regional mobilization 
throughout Europe, including Euskal Herria. de Gaulle proposed a federaliza
tion of France, arguing that the building of the French state and nation was 
complete. This proposal was defeated in a referendum in 1969, which 
contributed to de Gaulle's retirement from politics.60 

In the wake of this defeat, the central government created 22 new régions 
which, since 1972, have meant a new administrative layer above the nearly one 
hundred départements and the 36,000 municipalities. All three substate levels 
have popularly elected councils, yet all have rather limited powers. For 

58. Heiberg, The Making of the Basque Nation, p. 228. 
59. U. Kochel, Regions, Borders and European Integration: Ethnic Nationalism in Euskadi, 
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instance, the policy area of the régions, which are strictly monitored by the 
central government, includes economic development, employment policy, and 
physical planning. The competence of the département is even more circum
scribed, limited to some responsibilities for infrastructure, health and social 
service. The state has played a very active role in regional planning and 
economic policy throughout the postwar period. The perspective of politicians 
and regional policy analysts alike is one of rationality, efficiency, and state 
interventionism. Identity, ethnicity and culture are either absent or considered 
to be disturbing 'irrational' elements. A review of the literature on French 
regional policy reveals an emphasis on 'the maintenance of state regulation and 
its [importance] for certain authorities or underprivileged regions.'61 State 
interventionism, or dirigisme, is characteristic of France. In a comparative 
European perspective, France has always been and still is a very centralized 
state.62 

Yet, the resurgence of patriotism in Euskal Herria, Corsica and Bretagne 
influenced some national politicians. From the early 1970s, Mitterand made 
regionalization a central issue in the programme of the Socialist Party. The 
Socialists developed a detailed plan of regionalization, including redrawing of 
regional boundaries to more closely follow regional identities. They promised 
to provide financial support to regional languages. In the election programme 
for 1981, the Socialists specifically promised a special autonomy statute for 
Corsica and a département for Northern Euskal Herria. In my reading, 
Mitterand officially viewed Northern Euskal Herria as a potential polity. 
However, shortly after the electoral victory in 1981, the Socialist Government 
abandoned the plan of a Basque département. There was allegedly pressure 
from the Spanish Government to cancel this plan, but also a heavy resistance 
from Gaullists, the subprefect in Baiona, and from the Interior Minister 
Bonnet. The latter expressed his fear that the congruence of France was 
threatened, given the immediate proximity with Basque provinces in Spain. 
However, Mitterand had successfully coopted Basque patriotism. Regardless of 
his real motives, the result of this cooptation was greater electoral support 
from the ethnic regions than in previous and subsequent elections. When none 
of Mitterand's promises were kept, the Basques felt betrayed and used. This 
fuelled a stronger and more uncompromising mobilization of Basque 
patriotism, including the creation of new political parties. Since the Basque 

61. Balme et al, 'Analysing Territorial Policies...,' p. 392 
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population and territory constitute such a small part of Pyrénée-Atlantique, 
and even less of the région of Aquitaine, the regionalization has actually 
weakened the autonomy of local Basque polities. The Basque representatives 
may, at times, have some influence in the regional councils, but they are 
usually overruled by the stable majority from the Bordeaux area.63 

The government did not create a Basque département, but in 1986 it estab
lished a new system of French départements. Northern Euskal Herria became a 
small part of the new configuration of Pyrénée-Atlantique. Once again, the 
administrative boundaries did not follow ethnic ones. A common argument 
was and still is that regionalization following the boundaries of ethnic 
territories would jeopardize the cohesion and integrity of the French state.64 

From a Basque perspective, the 1986 configuration was only another 
example of the French divide and conquer policy. To the French government, 
however, it was officially a matter of administrative efficiency and economic 
sustainability. The Act of 1986, the previous 1982 Decentralization Act, and 
the 1992 Act on Territorial Administration have in fact strengthened the 
régions and the départements. However, regionalization cannot always be 
equated with decentralization. The mentioned laws did in fact increase the 
economic intervention in municipalities, but this time on behalf of the 
strengthened regional authorities.65 

The French 'national' identity is based on a civic citizenship. This is a 
contractual membership for each individual whose intention is to settle 
permanently in France. By contrast with an ethnic or pluralist membership, 
the French model recognizes only one group identity - the French 'nation' - to 
which all citizens 'by definition' belong to (jus soli). As stated in Articles 2 and 
3 of the French constitution: 

France is a Republic, indivisible, secular, democratic and social. It shall ensure 

the equality of all citizens before the law, without distinction of origin, race or 
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religion. It shall respect all beliefs. [...] No section of the people, nor any 

individual, may attribute to themselves the exercise thereof.66 

Immigrant groups and ethnic regions are accepted as colourful folkloristic 
variations of French culture, but seldom accepted as separate ethnic groups 
with distinctive political demands. In general, the state has rather successfully 
depoliticized particularistic identities.67 Yet it is a mistake to consider the 
relatively comprehensive identification with 'France' as something static. The 
multicultural reality, which today is even more profound as a result of African 
immigration, will always create the potential for political fragmentation. For 
three reasons, it is a mistake to overemphasize the relatively low level of 
ethnic politicization, and view the French 'nation' as something static and 
eternal. This image is particularly dangerous for those who are concerned 
about the political stability of the country. 

First, let us look at the electoral system. Admittedly, in France as a whole, 
only about 0.2 percent cast their votes for ethnic and regional parties, and 
none of them have obtained a seat in the national parliament. This is largely a 
result of the electoral system. Elections are divided in two rounds. A candidate 
needs 12.5 percent or more in the first round in order to make it to the second 
round.68 This system not only discriminates against small and regionally based 
parties, but also effectively removes the incentive to vote for such a party in 
the first place. 

Second, what in a state-centric perspective seems to be a relatively marginal 
ethnic mobilization, might in a local or ethnic perspective be a major political 
force. There are usually local or regional pockets in which ethnic political 
movements have a stronger following than in other places. The population in 
Northern Euskal Herria is only about 240,000, which is less than one percent 
of the 35 million people in France as a whole. In other words, even if all 
Basques joined the abertzale (patriotic) movement, they would still be a tiny 
group from the point of view of the French. This is one explanation for the 
very common tendency to overlook or deemphasize the political mobilization 
that actually takes place in Northern Euskal Herria. Therefore, the patriotic 
politics, indeed the often neglected armed violence in Northern Euskal Herria, 
seldom become national French news, and hardly ever international news. This 
probably also explains why the Northern Basques are almost completely 
ignored in research on Basque politics, or treated in a way that reveals an 
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apparent lack of knowledge about their circumstances, organizations, ideol
ogies, and strategies.69 

Finally, assimilation is not a static phenomenon. It can be more or less stable 
over time, but its nature is dynamic and always susceptible to a roll back and a 
phoenix-like rediscovery of particularistic identities. In comparison with 
Spain, however, the French assimilation of the Basques has been more success
ful. France's induced assimilation has generally accepted minority cultural 
expressions. This has been done by offering a tempting alternative identity and 
depoliticizing rather than forbidding deviating cultures. Yet this has not made 
the French 'nation' an undisputed reality in Northern Euskal Herria. 

In the late 1980s, there was a resurgence of Basque politicization and 
violence, which resulted in renewed government interest in a dialogue with 
moderate Basque leaders. The rhetorical accommodation of the Socialist 
programme from 1981 reappeared. Interior Minister Joxe, for instance, 
declared that 'regional identities' must not be forgotten. However, he 
emphasized that these are merely cultural and linguistic problems which do not 
have 'to take the form of a crisis.'70 This indicates an official acceptance of 
France as a multiethnic country, but at the same time reveals an attempt to 
depoliticize the issue. Nevertheless, even if the government initially had no 
interest in officially legitimizing Euskal Herria as a political entity, it has done 
so in practice. As part of the renewed dialogue, on June 30, 1989, Interior 
Minister Joxe and the Minister for Economic Development Chérèque 
approached the mayors of the 166 municipalities comprising Northern Euskal 
Herria. Most importantly, in my perspective, by doing so they treated 
Northern Euskal Herria as a decentralized political entity. In 1990 the 
government once again officially recognized Northern Euskal Herria as a 
potential polity. This time the proposal was not a formal Basque département, 
as Mitterand suggested in 1981, but a 'community of communes.' This was to 
be an institutionalized cooperation between the 166 Basque municipalities, with 
a focus on cultural and linguistic issues.71 Later, a Basque Conseil de 
Developement was established with the support of the French government. It 
does not have any formal powers, but is said to be an important forum for 
debate and reflections on common concerns of Northern Euskal Herria. 
However, the question of a proper Basque département has not been removed 

69. A notable exception is Jacob's Hills of Conflict. 
70. Quoted in Jacob, Hills of Conflict, p. 395. 
71. Ibid., p p. 395 f. 
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from the political agenda. In October 1996, the issue once again was discussed 
between Basque mayors and the French central government.72 

The new French policy is part of an overall strategy to counteract Basque 
threats to the political stability and congruence of France. While the govern
ment has a relatively accommodative approach to the culturally and parlia
mentary oriented factions of the Basque movements, the radicals and the 
insurgents are either ignored or subject to physical force. The government 
apparently attempts to undercut the political demands. This is yet another 
example of a French divide and conquer strategy which has actually been quite 
successful. Since 1984 the government policy has become much more coercive 
towards ETA members in France, and the domestic Basque insurgents, IK. In 
1984, the government abandoned its sanctuary policy, and started to expel 
ETA members to Spain. Cooperation between the French and Spanish police 
has increased since the mid 1980s, and in 1993 they effectively damaged 
ETA's network in the North. In 1996 President Chirac of France and the new 
conservative Prime Minister of Spain, Aznar, further strengthened the joint 
Spanish-French policy toward ETA and IK.73 

The repressive aspects of the French approach outweigh the accommodative 
ones. The former include the non-proportional voting system, the quite 
successful assimilation policy, and the divide and conquer strategy revealed in 
territorial reforms and in the dissimilar treatment of radical and moderate 
Basques. The latter include some excellent rhetoric and official acceptance of 
and even support for the cultural and linguistic aspects of Basque society. If 
the government ever implemented a unified Northern Basque polity, for 
instance a département, this would be a significant accommodative step. Thus 
far, however, the Jacobin state has not loosened its grip on the Basques. 

In sum, the French approach to the Basques is characterized by limited 
repression. This conclusion is in stark contrast to the dominant view of French 
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policy towards the Basques.74 This is because the dominant view rests on two 
fundamental errors: (i) the underlying assumption of overt hostility as a neces
sary criterion of repression, and (ii) the commitment to the status quo and state 
sovereignty as superordinated values. 

COMPARISON 

Apparently, the Spanish and French state polity contexts are very different. 
Contemporary Spain is a semi-federal and relatively accommodative state, 
while France is a centralist state and (indirectly) repressive toward the 
Basques. The notable exception is the coordinated hard-line policy toward the 
Basque insurgents, ETA and IK. Two other contextual similarities are note
worthy: both are parliamentary democracies and members of the European 
Union. 

Contrary to the dominant view, I have suggested that the overt repression of 
Francoist Spain was much more beneficial for the Basque community than the 
implicit repression of the French state. In contrast to the Northern Basques, 
the group identity and political autonomy of the Southern Basques have been 
strengthened. 

Basque Perceptions and Patriotism 

PERCEPTIONS OF PARTITION 

The partition between Spain and France is definitely not the only issue on the 
agenda of Basque patriots. The violence is the major issue. In the words of a 
BAC government representative: 'The violence [...] is not our main problem, it 
is our only problem.'75 This perception is widely shared across party lines. 
The other main issues of patriotism are political autonomy, the Basque 
language and culture, the position of Nafarroa, and the redemption of the 
North and the South.76 
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How, then, do Basques perceive the partition of Euskal Herria? Not 
surprisingly, those who are explicitly committed to the idea of the North and 
the South as part of one and the same homeland view the partition as a trauma 
and injustice. In contrast, statewide parties like the conservative PP see the 
partition as a 'natural' division between two sovereign states. A representative 
of PP noted that there is a 'cultural and social community' of Basques in Spain 
and France, but that they have nothing politically in common. He denied the 
existence of a Basque 'nation,' and claimed that Euskal Herria is merely an 
administrative region, characterized by a pluralism of cultures and identities.77 

Among the patriotic parties, radicals on both sides of the border, and the 
moderate EA were most explicitly concerned about the partition. In the words 
of an E A spokesman: 

We work for Euskal Herria, for all parts of our country. [...] Autonomy is 

important for the French part, and independence for all of us. The border is 

clearly a problem. It is a border between two brothers. We have a relation 
between two parts, two brothers with the same language and culture. The 

border is artificial, because we have a natural community.78 

The attitude of the radical parties in the North and the South is very much 
the same. A representative of the Southern radical party Herri Batasuna (HB, 
or Popular Unity) notes that 'in the perspective of Spanish imperialism, Spain 
is indivisible' - which he sees as the core of the Basque predicament.79 The 
PNV representatives are also committed to the notion of a Basque homeland 
including all seven historical provinces, but are generally more indirect and 
cautious in their comments. 

One of the BAC government representatives notes that 'we cannot sign 
international treaties,' which means that they, in the final analysis, are under 
the control of the Spanish government.80 This problem of simultaneously 
being subjugated to two sovereign states was also discussed by a representative 
of the Northern radical party Euskal Batasuna (EB, or Basque Unity): 

[W]e will first have to speak with France, and France will have to speak with 

Spain, in order to find out what kind of unity they will give to our land.81 

77. Representative of PP (301), PP. 
78. Representative of EA (303). Similar attitudes were expressed by Representatives of HB, 

EMA, EB, and PNV (304-305, 308, 310). 
79. Representative of HB (305). 
80. Representative of the BAC government (302). 
81. Representative of EB (310). A similar point was made by Representative of EMA (308). 
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In other words, the perception is that the Basque political destiny ultimately 
lies in the hands of the partitioning states rather than the Basques themselves. 
A related problem is the lack of corresponding Basque polities on each side of 
the border. In particular, there is no equivalent to the BAC in the North. As a 
representative of the BAC presidency puts it: 

The problem is that the [Northern] Basques do not have a genuine Basque 

administration. The département Pyrénée-Atlantique also includes Béarn, a non-

Basque province. We do not have a government on the other side of the border 

which is only made up of Basques and which can speak for [Northern] Basques 

to [Southern] Basques. In the French Basque country, there are Basque towns 

and municipalities, but no proper political entity.82 

That Euskal Herria is split between two very different state polity contexts is 
something mentioned by all interviewees. All but one, a PP representative, 
thinks that this is a problem for the Basques. As a BAC presidency representa
tive puts it: 

In France, after the Revolution, an absolutist culture and a centralist Jacobin 

state were imposed. It is omnipresent in the French Basque Country. The 

Spanish monarchy made a bad copy of the French model, and a late copy. [...] 

This process aroused a strong political nationalism on this side of the border. But 

in the French Basque Country, the sentiments are not so political, but are more 

cultural.83 

In a patriotic perspective, the French context is clearly much more prob
lematic than the Spanish. Yet it needs to be emphasized that the major problem 
is the difference between the state contexts, not the actual degree of repression. 
For the greater the contextual differences, the less the Northern and Southern 
Basques have in common besides the language, a few other cultural 
expressions, and a basic identity as Basques. What is an opportunity in Spain is 
nonexistent in France, and what is a threat in France is unknown in Spain. This 
obstructs a mutual understanding of each others' problems between Northern 
and Southern Basqueand limits their common interests. 

The interviewees also commented on the nature of the physical border 
between Spain and France. The general impression is that today the border has 
a very limited significance for contact and communication, particularly since 

82. Representative of the BAC presidency (306). 
83. Representative of the BAC presidency (306). A similar point was made by Representative 

of EMA (308). 
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the implementation of the Schengen Accord. (In fact, when I passed the border 
by car in June 1995,1 had to stop only to pay the road fare, a kilometre away 
from the shut up custom-houses.) Several interviewees argue that the border is 
not only an arbitrary, 'unnatural' administrative dividing line, but also that it 
has no place at all in an 'open' Europe. Once again, it is noteworthy that this 
attitude is shared across radical and moderate party lines. As a PNV spokes
man said: 'Today there is no border, but the partition remains.'84 

PHOTO 4.1 The Spanish-French border as seen from the Spanish side. Near Donostia, 

June 1995. 

Though the physical border has been opened, some respondents observe a 
remaining mental barrier between the Northern and Southern Basques. It has 
mainly to do with the cognitive hegemony of the concepts of 'Spain' and 
'France,' which also affects Basques. In the words of an EB representative: 

In your mind, you still have a border. [...] Today the youngsters say 'let's go to 

Spain.' And in Iran, they say, 'let's go to France.' Nobody, well a few, the 

84. Representative of PNV (304). Similar attitudes were expressed by Representative of HB 
(305), Representative of the BAC government (307), and Representative of the Northern branch 

of EA (309). 
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politically conscious, say, 'let's go to Gipuzkoa,' or 'let's go to Hego Euskadi' 

[i.e. Southern Euskal Herria]. We need time to change the minds of people.85 

In sum, six implications of partition were emphasized in the interviews: 

1. The indivisibility of the partitioning states is an obstacle to political 

redemption of Euskal Herria.86 

2. State sovereignty implies that the partitioned group cannot sign legally 
binding international treaties 

3. Different political structures in the partitioning states makes it difficult to build 
compatible governmental organizations representing the partitioned group in 

each state.88 

4. Different historical processes in the partitioning states implies that Northern and 

Southern Basques have different 'within-state' problems, and have partially 

different patriotic sentiments.89 

5. Despite open borders, a cognitive barrier remains between the separate seg

ments of the community.90 

6. Since Spain entered the EC in 1986, the physical border is not very prob
lematic .91 

HOMELAND MYTHOLOGY AND PATRIOTIC COMMITMENT 

Contemporary Basque patriotism, from the extreme left to the conservative 

right, ultimately draws on the ideology of Sabino de Arana y Goiri. Long 

before Arana constructed his ideology, the geographic area of concern was 

collectively known as Euskal Herria. But this merely refers to the area in 

which the Basque language is spoken. By inventing a new name, Euskadi, 

85. Representative of EB (310). Two other respondents noted that a mental barrier remains be
tween the northern and the southern Basques: Representative of the BAC government (307), and 

Representative of Komite Izpegi (311). 
86. Representative of the BAC government (302), Representative of PNV (304), Representative 

of HB (305), Representative of the BAC government (306), Representative of EMA (308), and Re

presentative of EB (310). 
87. Representative of the BAC government (302). 
88. Representative of PNV (304), Representative of the BAC government (306), and Repres

entative of EB (310). 
89. Representative of EA (303), Representative of PNV (304), Representative of the BAC 

government (306), Representative of EA North (309), and Representative of Komite Izpegi (311). 
90. Representative of the BAC government (307), Representative of EB (310), and Repres

entative of Komite Izpegi (311). 
91. Representative of PNV (304), Representative of the BAC government (307), Representative 

of EB (310), and Representative of Komite Izpegi (311). 
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Arana gave the territory of Euskal Herria a new and distinctively political 
meaning. To Arana, Euskadi represented a Basque state comprising all seven 
provinces. In addition, Euskadi was intended to mean 'the place of the Basque 
race.' The emphasis on language in the term Euskal Herria was too limited 
because it excluded many patriots who did not speak the Basque language. 
Therefore, Arana extended the definition of the Basque 'race' to all those who 
had a Basque surname and were committed to the patriotic cause. Further
more, in 1901, Arana invented the Basque flag - Ikurrina - which since then 
has been used in both Southern and Northern Euskal Herria.92 

Basque patriotism has two well-known expressions for redemption. Zazbiak 
bat (the seven are one) became a slogan primarily for radical patriots, 
especially ETA. Zazbiak bat is sometimes depicted as the formula 4+3=1, 
which means that the four Southern and three Northern provinces comprise 
one single homeland, and should become a common polity for all Basques. 
Another catchword is Euskadi batua (redemption of the Basque Country).93 

A thoughtful and emotional problematization of partition is provided by the 
Basque poet 'Orixe' (Nicolas Ormatxea). In the 1930s, he wrote a poem in 
which he rejected the partition of Euskal Herria: 

Having cut in half the cloth that dresses the seven sisters; three dressed in one 

part and four in the other, even though the scissors have separated them on their 

respective sides, it is well known that the seven sisters have adorned themselves 

with the same cloth. 

Let's call the cloth Euskara and the scissors the Bidasoa River. That river is 

no more than a stream. So what if it were a sea. The seven are side by side; they 

call the Pass a border. Why must we not become a single family? 

We peoples who live on both sides of the Bidasoa are like plants that sprout 

from the same tree. Our origins and laws are the same. We are brothers raised in 

the lap of Mother Euskara.94 

In this poem, the human metaphors suggest that the Basque people is a 
'family,' comprised of seven 'sisters' (the seven historical provinces). A single 
'tree' symbolizes the congruence of the 'plants,' that is the Northern and 
Southern parts of the group. The partition is symbolized by the 'scissors' 

92. Heiberg, The Making of the Basque Nation, p. 60. Six different terms were used by the 
interviewees when referring to the Basque homeland: 'pueblo,' 'nation,' 'region,' 
'country,"Euskadi,' 'and Euskal Herria.' 

93. EKIN, Towards the National Liberation of Euskadi, pp. 46-48; Heiberg, The Making of the 
Basque Nation, pp. 60, 90, 111, 126. 

94. Quoted in Euskara and English in T. del Valle, Korrika: Basque Ritual for Ethnic Identity 
(Reno, Las Vegas & London: University of Nevada Press, 1994), p. 85 f. 
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which cut the cloth in half. The partition is also more explicitly associated with 
a decision of 'they' (Spain and France) to 'call the Pass a border.' In my 
terminology, Otxi's poem suggests that partition primarily threatens common 
political autonomy and congruence, but has more limited effects on identity. If 
the sense of common identity vanished the moment a partitioning border was 
established, how could people on both sides of the new border still dream of 
and fight for the same lost kingdom'? Political institutions can be dismantled 
m a day, but not the memory of them in the minds and hearts of people. 

PHOTO 4.2 Basque radical patriotic banner demanding redemption of Euskal Herria, 

displayed by Jarrai. The ends of the banner display the Spanish and French flags. 

Bilbo, June 1995. 

The current territorial demands of the radical patriotic left are much more 
explicit than those of the moderate patriots. However, this is not to say that the 
PNV and other moderate patriotic parties are not concerned about the 
congruence of all Basque provinces. In fact, the interviews and the official 
material show fundamental similarities between moderate and radical patriots. 
The following quotations are illustrative of the cross-party similarities. 

Since 1978 a majority of the left radical patriotic movement, including 
ETA, has supported the same political programme, the KAS Alternative 
(.Koordinaria Abertzale Sozializta, Patriotic Socialist Coordinator). Central to 
this programme is the demand for 'national self-determination' and 
redemption of all seven historical provinces. Two of the paragraphs of the 
KAS Alternative read: 
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- [A National Autonomy Statute] must come into effect in the four historical regions of 

Southern Euskadi at the same time: Nafarroa, Gipuzkoa, Bizkaia and Araba. 

- Recognition of the national links existing between Northern Euskadi and Southern 

Euskadi.9^ 

In the words of the Southern EA interviewee, who represents a moderately 

patriotic and social-democratic orientation: 

With regard to the national question, we want Basque independence within a 

European framework. [...] This includes a realization of self-determination within 

the Spanish state and also within the French state, that is, to obtain fair institu

tional solutions within both states.96 

Similar to this is the statement of a PNV interviewee who represents a 

moderately patriotic and conservative Catholic position on socio-economic 

issues: 

We now have la Comunidad Autònoma [the BAC] [...] The ultimate goal of 

PNV is to unite all territories. In our autonomy statute, it is noted that Nafarroa 

can be included via a referendum. [...] Today, the leading parties in Nafarroa do 

not want to be included in Euskadi. But we are working on the realization of 
this goal. [...] We have relations with Iparralde, but it is the inhabitants there 

who have to decide if they want to be included in our project of Euskadi [...] It 

is difficult. In the future perhaps.97 

Thus the patriotic ideology is basically the same for all Basque parties and 

movements. The differences between the radical and the moderate wings 

concern the rhetorical tone, explicit strategic goals, choice of means, and 

positions on socio-economic issues. The radicals are more hostile, indi
scriminate and straightforward, while the moderates are more compromising, 

cautious and indirect. For instance, radicals often claim that to be a Basque, the 

primary requirement is a firm commitment to Basque patriotism. At a 

95. EKIN, Towards the National Liberation of Euskadi, p. 88, cf. pp. 46-48; Ramirez & 
Sullivan, The Basque Conflict,' p. 132; Grugel, The Basques,' p. 110. These goals were also ex
pressed by Representatives of HB (305), EMA (308) and EB (310). 

96. Representative of EA (303). Cf. EA, Ponencia Politico-Institucional. Unpublished political 
programme (EA, n.d.), p. 12 f; EA, Programa Electoral: Elecciones Generates. Congreso y 
Senado '96 (EA, March 1996), p. 49; EA, Estatuto de Eusko Alkartasuna. Unpublished statutes 
(EA, n.d.), p. 4. 

97. Representative of PNV (304). 
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performance of Basque folk-singers in the Northern Basque, a big banner 
above the stage declared: 'Who is Basque? Those who love Euskera and the 
seven provinces in one.'98 

Despite the left-right and radical-moderate differences, they are all patriots. 
They all share a similar vision of some kind of unified self-ruling Basque 
polity, including Nafarroa as well as the Northern provinces. The rhetoric and 
symbols may differ, but the underlying patriotism is the same. In other words, 
they all subscribe to the core values of autonomy, identity and congruence for 
Euskal Herria as a whole." 

From this I conclude that if the patriots - radical or moderate - wish to 
realize their dream as far as possible, they should consider the following. 
First, it is necessary to downplay positions on socio-economic issues. For 
instance, why mix up a strong patriotic position with an obscure Marxism, as 
the parties of the KAS Alternative do? This is not a good way of winning more 
Basque votes. Second, the potential strength of the Basque parties lies in a 
general commitment to patriotism, for on this they all agree, rather than in an 
inflexible commitment to a specific polity goal (a sovereign state). 

Nevertheless, at any given moment, general patriotic values must be made 
concrete, for this is what is demanded for success in negotiations and elections. 

Basque Strategies 

STRATEGIC GOALS 

The formulation of specific strategic goals always risks splitting a movement 
into factions. For it implies an inherent conflict between high ideals and 
pragmatic calculations of realistic alternatives. This conflict is a serious one 
for the Basques, and has resulted in a rather fragmented patriotic movement. 

The radical leftist patriots clearly have the most far-reaching strategic goals. 
As demanded in the KAS Alternative programme, to which ETA, HB and the 
Northern radicals subscribe: 

98. Heiberg, The Making of the Basque Nation, p. 119 f. 
99. A similar observation is made by Ramirez & Sullivan, The Basque Conflict,' p. 133. A 

noteworthy exception to the polarization between radical and moderate patriots is language 
policy. Recently, the language policy was further coordinated between HB, PNV and EA: 'HB 
négocia con PNV y EA cambios en el plan de euskaldunación del tripartido,' El Diario Vasco 
(November 13, 1996). 
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Recognition of the Basque People's inalienable right to self determination, 

including the recognition that the exercise of this right can lead to the formation 

of an independent Basque State.100 

In other words, the radicals are separatists. However, since the regional-
ization of Spain in the late 1970s, the radicals generally call for a stepwise 
realization of the final goal of an independent Basque state including all seven 
historical provinces: 

In spite of the cultural differences created between both zones of Euskadi by 
two centuries of forced separation, the linguistic community makes such 

integration possible. [...] Therefore, both parts of the country should not have 

to proceed separately according to two strategies corresponding to the 
States in which they find themselves included, but rather it is necessary to 

develop a single national and unitarian strategy, although with different 

tactics and stages in correspondence to the reality of each zone.101 

First, the radicals want to see an inclusion of Nafarroa in a Basque polity 
within the territory of Spain. Simultaneously, a similar polity is to be realized 
within France. It is noteworthy that the demands for the Northern territories 
are clearly more far-reaching than the contemporary competence of a French 
département. In the radical perspective, the scope of autonomy demanded for 
the Northern polity should include not only primary schools and infrastructure 
(as for a département), but also secondary schools, universities, culture, etc. 
As a second step, the Southern and Northern Basque provinces are to be united 
in a single sovereign and socialist Basque state.102 

By contrast, the moderate patriots, including PNV and EA, have abandoned 
the goal of a sovereign Basque state. In general terms, they can be described as 
regionalists. EA, with the former Basque president Carlos Garaikoetxea in the 

100. EKIN, Towards the National Liberation of Euskadi, p. 88; cf. Jacob, Hills of Conflict, 
p. 344. The demand for an independent sovereign state was also expressed by Representatives of 
radical patriotic organizations: HB (305), EMA (308), and EB (310). Cf. ETA, ETA specifies its 

proposal of negotiation. Unpublished political programme (Distributed by HB, 1995); HB, 
Towards the Construction of the Basque Country. Unpublished political programme (HB, 1994), 
p. 2; EB, Projet Politique 1988. Unpublished political programme (EB, 1988), p. 1. 

101. EKIN, Towards the National Liberation of Euskadi, p. 89. Cf. the sources mentioned in 
the foregoing footnote. 

102. EKIN, Towards the National Liberation of Euskadi, pp. 88-90. The demand for extensive 
territorial homerule within France, as an intermediate solution, was expressed by the Representa
tives of EMA (308) and EB (310). Cf. EB, Projet Politique 1988. Unpublished political pro
gramme (EB, 1988), p. 1; HB, Europa, Kritika eta Alternatiba: Bases y desarollo del proyecto 

socioeconòmico de la Europa de Maastricht (HB, n.d.), p. 36. 
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forefront, is closer to the radicals than PNV, but still officially recognizes the 
sovereignty of Spain and France. Therefore, in the radical perspective, the 
moderate project is contemporizador (compromising), a betrayal of the high 
ideals of a united Basque polity.103 However, as shown in the previous section, 
the radicals actually fail to see the basic similarity between moderates and 
radicals. Both support the same core values and ultimate goal of redemption. 
The difference is that the moderates do not see an independent state as a real
istic goal. Instead, they put their trust in territorial homerule within the frame
work of the EU. In their view, the integration of states in the EU implies a 
weakening of state sovereignty and a window of opportunity for empowering 
nonstate polities. In the words of a representative of the BAC government: 

We are convinced that the classical concept of independence is impossible in 

the twenty-first century because the market is one, and the world is one. We 

want to obtain our own name, our own personality, our own identity within a 

world context and within the context of the European Union.1 

In Spain, the primary goal of PNV and EA is to complete the implementa
tion of the autonomy statute of 1979, and, secondly, to integrate as far as 
possible the province of Nafarroa into a common Basque polity. For the 
Northern Basque region, the goal of these parties is a Basque département. 
Importantly, in October 1996 60 percent of the mayors in Northern Euskal 
Herria supported this goal.105 

Other political parties and organizations in Northern and Southern Euskal 
Herria either demand equal inclusion for the minority in the national polity, as 
does the Basque branch of the Spanish socialists (PSE-PSOE)106, or seek 
cultural and political isolation from the majority, as do some rural municipal
ities and religious movements. Non-Basque parties in Spain and France accept 

103. This is argued by Representative of HB (305). Cf. Sullivan, ETA and Basque Nationalism, 

p. 223. 
104. Representative of the BAC government (302). Cf. 'El Gobierno vasco propone impulsar 

el papel de las autonomias en la UE,' El Correo (June 21, 1995). 
105. Representatives of PNV and the BAC government (302, 304 and 306), and Repres

entatives of EA (303 and 309). F. Iturribarria & N. Goulet, 'El 60% de los alcaldes vascofranceses 
aboga por crear un departamento propio,' El Diario Vasco (October 31, 1996); Jacob, Hills of 
Conflict, p. 325 f; EA, Ponencia Politico-Institucional. Unpublished political programme (EA, 
n.d.), p. 13. This goal is also expressed by a representative of Komite Izpegi (311) - a Northern 
Basque cultural organization. This interviewee is illustrative of the dual identity of many Northern 
Basques. While he is strongly committed to the survival of Basque culture and the creation of a 
Basque département, he votes for a statewide party (in this case the Socialists). 

106. PSE-PSOE, Espaha en positivo: Programa electoral. Elecciones generates 1996 (PSE-
PSOE, 1996), pp. 185-188. 
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some degree of Basque cultural and linguistic protection, but wish to preserve 
central state rule. 

TABLE 4.2 Basque strategic goals 

Goals Organizations 

Sovereign state comprising all seven 

'historical' provinces 

Explicit goal of all radical patriotic organizations, 

of which the main ones are HB, ETA, IK, EB, EM A 

and HA 

Transborder homerule (a confederation of 

homerule polities in the North and the 

South) 

A long-term goal of all moderate patriots, of which 

the major organizations are PNV and EA. It is an 

explicit goal of EA, but implicit of PNV 

Territorial homerule of the BAC: 

- To complete the implementation of the 

autonomy statute, and thereafter to expand 

homerule as far as possible 

Explicit goal of all moderate patriots, of which the 

major organizations are PNV and EA 

To have Nafarroa join the BAC Explicit goal of all patriots, both radical and 

moderate, but most strongly demanded by HB, 

followed by EA and, at times, PNV 

Territorial homerule in the North: 

- A Basque département 

- Extensive homerule, similar to a constituent 

polity of a federal state 

Explicit goal of PNV, EA and 60 percent of the 

mayors in Northern Euskal Herria 

Explicit intermediate goal of EB, EM A, HA and IK 

Preserved central state rule Implicit goal of all statewide non-Basque parties 

MOBILIZATION: MASS ACTION AND PARTY POLITICS 

The most expressive forms of mobilization are the mass actions of the radical 
patriots. Indeed, the radicals put almost all their efforts into la lucha de la calle 
(the street struggle). Demonstrations, strikes, and marches with thousands of 
participants are key tactics. On these occasions, demands for the independence 
and redemption of the Basque territories are displayed on big banners, and are 
incorporated in slogans and speech making.107 

Mobilization is not organized separately in the South and the North. On the 
contrary, joint action and transborder cooperation is central to the radicals' 
mobilization activity. Apparently, the Southern and Northern organizations 

107. Representative of HB (305). Cf. HB, Towards the Construction of the Basque Country. 
Unpublished political programme (HB, 1994), p. 2; Heiberg, The Making of the Basque Nation, p. 
126. 
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have developed very intimate relations. They publish a very large amount of 
propaganda material, with the names and symbols of the Southern and 
Northern organizations printed on them. They also organize processions of 
demonstrators and other street protests in which people from both sides of the 
border participate. 

A noteworthy transborder activity organized by the radicals is Korrika. 
This is based on mass participation, with people running from one village to 
another carrying a fiery cross with the Basque flag and documents in defence 
of the Basque language. Simultaneously, a fund raising campaign goes on to 
collect money to support adult education in the Basque language. Korrika 
engages the entire territory and people of the Basque language, Euskal Herria. 
In del Valle's words, Korrika is a 'ritualization of territorial integrity.' A map 
of entire Euskal Herria without the Spanish-French border appears on the 
posters. By physically crossing the border, the runners symbolically redeem 
lost territory and unify the people.108 

Apart from local transborder cooperation, the radicals' also coordinate their 
mobilization on a pan-Basque level. The leaders of HB, EB, EM A and HA are 
said to have at least one monthly meeting. They are all intimately united in the 
informal structure which they call Abertzalen Batasuna (Patriotic Unity). As 
an illustration of this network, it can be noted that my interviews with the 
Northern radicals were arranged by HB in the South.109 In the words of an 
EB representative: 

The [Basque] left has the same strategy in the North and in the South. You have 

four parties. This is a strategy, to unite the left, in order to get one project for all 

of Euskal Herria.110 

It is not only the radicals who are capable of organizing mass actions, even 
though they do so more often and perhaps more fervently than any other 
Basques. The moderate patriots, especially PNV, are also capable of rallying 
large numbers of people in a very short time. 

Apart from the radicals, there is a difference in mobilization between the 
South and the North. Overtly political mobilization is more common in the 
South, while the Northerners tend to work predominantly with culture 
('folklore' some would call it). In France, the territorial structure and the non-

108. E gin, (June 2, 1985), p. 29, quoted in del Valle, Korrika, p. 90, italics added. 
109. Representative of EB (310). The information was also reported by Representatives of HB 

(305) and EMA (308). 
110. Representative of EB (310). Cf. EKIN, Towards the National Liberation of Euskadi, 

p. 89 f. 
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proportional voting system do not reward ethnic and regional parties. There
fore, and with some success, a majority of the Northern Basques have resorted 
into the cultural sphere, cultivating language, customs, art, literature, music, 
dance and theatre. Cooptation of 'national' identity and ideology can be a 
complementary strategic action, sometimes in combination with attempts to 
influence statewide parties. This has been attempted by Basque members of the 
Gaullist and the Socialist parties. To a limited extent this has been successful, 
as illustrated by the inclusion of some Basque cultural and linguistic issues in 
these parties' programmes. 

Another major mobilization action is the electoral one. Let us first consider 
the radicals' electoral politics, before turning to the moderate patriots. In the 
North, the radical EB, EMA and HA constitute an electoral coalition. In the 
South, HB itself is a coalition of a number of radical patriotic socialist organ
izations. Electoral campaigns and party programmes are to some extent 
coordinated between the North and the South.111 

However, once they have obtained parliamentary representation, the tactics 
are different in the South and the North. HB participates in all elections, from 
the local to the European level. As a matter of principle, however, they do not 
occupy their seats in either the Basque parliament or the Spanish parliament. 
This parliamentary isolation is a protest against the autonomy statute, which 
they consider to be illegitimate because it lacks 'the proper legislative powers.' 
Absence from the Madrid parliament is motivated by the general goal of 
delegitimization of the Spanish state. An HB representative holds that the 
Basque parliament merely is 'a delegation from the parliament in Madrid,' and 
that it is an 'operetta.' The reason for participating in these elections in the 
first place is to reveal the existence of popular support for their 
delegitimization of the Basque and Spanish parliaments. However, HB do take 
their seats in the local and provincial assemblies. On occasion, they also 
participate in the European Parliament.112 By contrast, the Northern radicals 
occupy all the seats they get. However, because of their limited support and the 
numerical weakness of Basques in general, they concentrate on local and 
provincial elections.113 

The main difference between the radical and moderate patriotic parties is 
that the latter, at least instrumentally, legitimize the Spanish and the French 
state. The main moderate parties, PNV and EA, fully participate in the 
elections and parliamentary politics from the local to the European level. It is 
noteworthy that PNV and EA, like the radicals, also have branches in the 

111. Representative of EB (310). 
112. Representative of HB (305). 
113. Representatives of EMA (308) and EB (310). 
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North. However, these Northern offshoots are quite small, with only a few 
activists. The Northern link is also more important to EA than to PNV. Unlike 
the PNV interviewees, a Southern EA representative strongly emphasized the 
transborder links of his party.114 In comparison, however, the transborder 
cooperation of the radicals is far more intense than that of the moderates. Even 
though the radicals do not have a single party operating on both sides of the 
border, the KAS Alternative and their common forum Abertzalen Batasuna 
indicate that they have a comparatively more encompassing and integrated 
structure. Nevertheless, the fact that PNV and EA do have offshoots in the 
North shows that they, like the radicals, have a single political project for 
Euskal Herria as a whole.115 

Furthermore, the BAC government's cultural policy is an important element 
in its longterm mobilization strategy for Euskal Herria. In particular, finan
cially and rhetorically, the government supports language education in the 
North and in Nafarroa. The government also conducts a recurrent census on 
the linguistic situation in all parts of Euskal Herria. In these reports, the gov
ernment explicitly speaks 'on behalf of all of Euskal Herria. The maps, 
illustrations and statistics refer to all three Basque territorial pockets - the 
BAC, Nafarroa, and the North. Another element of this cultural policy is the 
expansion of the broadcasting domain of the BAC's government-controlled 
television. Similar policies are pursued concerning Basque radio, distribution 
of newspapers, and the Internet.116 

All of this can be interpreted as elements of a policy aimed at increasing 
Basque identification in the 'unredeemed' territories. In the long run, a 
successful 'awakening' of Basque identification in Nafarroa and the North 
could be rallied in support of a political unification with the BAC. Instead of 
explicitly demanding a Basque transborder polity to be established, the BAC 
government tries to build the popular basis for a democratic realization of this. 
It is argued that arousing the Basque 'consciousness' will eventually make 
redemption possible through referenda. At least for Nafarroa, this is clearly a 
possibility. The Basque autonomy statute states that Nafarroa is 'entitled to 
form part of the Autonomous Community of the Basque Country [...] should it 
decide to join.'117 In other words, the BAC government is trying to arouse 

114. Representative of EA (303). 
115. Jacob, Hills of Conflict, p. 398. The goal of redemption of Northern and Southern Euskal 

Herria is most strongly emphasized by EA. See EA, Ponencia Politico-Institucional. Unpublished 
political programme (EA, n.d.), p. 12 f; EA, Programa Electoral: Elecciones Generates. Congreso 

y Senado '96 (EA, March 1996), p. 49; EA, Estatuto de Eusko Alkartasuna. Unpublished statutes 
(EA, n.d.). 

116. Intxausti, Euskal Herria, passim; Urla, Being Basque, Speaking Basque, passim. 
117. Eusko Jaurlaritza, Euskal Herriko Autonomia Estatutoa, p. 167. 
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Basque identification by seemingly 'nonpolitical' means, but for specifically 
political goals. 

But to whom are these mobilization activities directed? The answer came as 
a surprise to me. I had assumed that the Basques were a tightly knit ethnic 
community, unwilling to let in people of a different origin. What I found was 
that contemporary Basques, on the left and the right, patriots and nonpatriots 
alike, view membership of their community as very open. Ascription still 
matters, for those who have some family ties to Basque culture and community 
are usually defined as Basques whether they define themselves that way or not. 
An instance of this is the BAC's overseas policy: to arouse the Basque 
consciousness of people in the Americas who descend from Basque emigrants, 
and preferably to convince them to come 'back home.' Nevertheless, it is 
possible to choose to become a Basque, even for those who have no prior ties 
whatsoever to the Basque community. I asked if I, a Swede, could consider 
myself to be a Basque, if I wanted to do so? 'You are welcome,' was the 
response from radical and moderate patriots alike. Even people of Spanish 
origin, the 'opposite' of Basque in the eyes of many patriots, are welcome to 
join the ranks of the Basques. And many do. Yet here there seems to be a 
difference between radical and moderate patriots. The former often emphasize 
that to be a Basque is to be an abertzale (Basque patriot). (Some add that a 
'true' Basque, besides being abertzale, must also speak the Basque language.) 
To moderate patriots, self-definition usually suffices, whether it entails a 
patriotic commitment or not.118 

TARGETING THE STATE: ARMED STRUGGLE AND NEGOTIATIONS 

The man who coined the phrase 'the end justifies the means' was the patron of 
Euskal Herria, St. Ignatius of Loyola, who founded the Jesuit Church. Not 
surprisingly, ETA was established on Saint Loyola's day, July 31, 1959.119 

Another example of the emphasis on prowess and action is a common Basque 
ending to fairy-tales. Instead of the classic 'and they lived happily ever after,' 
Basques typically end their stories with 'and if they lived well, they died well.' 
This kind of pragmatic realism is part of the Basque mythology. It gives an 
insight into how Basques themselves might think of and rationalize their 

118. For detailed qualitative (anthropological) analyses of Basque identity, see Urla, Being 

Basque, Speaking Basque, and Heiberg, The Making of the Basque Nation. For a detailed 
quantitative analysis, see Linz, Conflicto en Euskadi, Part one. Cf. J.A. Garmendia, F.P. Luna, A. 
Pérez-Agote, Abertzales y Vascos: Identification vasquista y nacionalista en el Pais Vasco 
(Madrid: Akal Editor, 1982). 

119. Clark, Negotiating with ETA, p. 8. 
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violent actions. To the Basque insurgents, the end justifies the means. As an 
initiated observer concludes: 

Contrary to what some might believe, there is no great mystery here. ETA's 
insurgency continues because, for nearly everyone concerned, the cessation of 

violence is not the most important thing on their political agenda. Of course, 

nearly everyone wants an end to the violence; it's just that other objectives are 

paramount. Everyone wants the insurgency to end; they just want it to end on 

their terms.120 

Since the beginning of the violent campaign in 1968, about 800 people have 
been killed by ETA. Originally a multifaceted organization with an emphasis 
on mass action, culture and linguistic education, the only remaining branch is 
ETA-m {militar). The cultural and nonviolent branches of ETA have been 
integrated into the other patriotic organizations, especially ETA's 'political 
wing' HB. 121 

The violence of ETA in Spain has been accompanied by an armed campaign 
in France, mainly conducted by its Northern counterpart IK. Despite several 
waves of arrests in both Spain and France, ETA and IK have shown a 
remarkable ability to reorganize. New generations and activists take over and 
continue the armed campaigns. The 1990s has actually been a new period of 
escalation. In 1989, IK blew up the main rail between Paris and Hendaye. IK 
escalated its armed campaign, and in late 1992 they began detonating bombs in 
Paris.122 Simultaneously, ETA continued its campaign of kidnapping and 
assassination. The tensions between pacifists and ETA supporters continued to 
increase during the mid 1990s. The three weeks in June 1995 when I visited 
Euskal Herria seem typical of the mid 1990s. In this short period, ETA first 
detonated a bomb at a department store in the heart of Madrid. A week later, a 
mail bomb exploded in the hands of an employee at the Madrid postal 

120. Ibid., p. 4 f. 
121. A much debated issue is what kind of links exist between the public radical organizations, 

such as HB and EM A, and the clandestine ETA and IK. HB is often described as the political wing 
of ETA. There are indeed some indications of this relationship. When I asked one of the leaders 
of HB (interviewee 305) if HB had any relations with ETA, he responded that this is a 'very dif
ficult question,' and that it is 'primarily a matter of security.' In February 1996 and in March 
1997 several HB leaders were arrested on the grounds of their alleged connections with ETA. See 

'El Gobierno pide a la Fiscalia que acuse a HB de apologia y colaboración con el terrorismo,' El 
Diario Vasco (February 16, 1996). There is no doubt that HB and ETA subscribe to the same 

ideology and political programme - the KAS Alternative. Furthermore, HB explicitly supports the 
violence of ETA, and considers this as necessary acts 'in defence' of Euskal Herria against 
Spanish 'state terrorism' (Representative of HB, 302). 

122. Jacob, Hills of Conflict, p. 396. 

212 



The Partition and Redemption of Euskal Herria 

administration. Simultaneously, the Basque truck company owner Aldaia was 
held kidnapped by ETA.123 

PHOTO 4.3 Anton Mordilo, member of the board of Herri Batasuna, walks past a 

crowd cheering him on as he is arrested by Basque police. The Supreme Court has 

summoned all 18 board members of Herri Batasuna for their alleged connection with 

ETA. Bilbo, February 18, 1997. 

In order to finance their activities, ETA collects a 'revolutionary tax' from 
the Basque population, if necessary by coercive means. Those who oppose the 
rackets risk severe punishment, even kidnap and/or murder. Still, it cannot be 
denied that some pay of their own free will. Even though it is illegal, some see 
it as 'legitimate taxation.' This has been observed in many similar cases, for 
example in Northern Ireland. What distinguish these insurgents from ordinary 
Mafia organizations (though they all resort to racketeering), is that their goals 
are political and not economic profit, that they enjoy a comparatively high 
degree of popular legitimacy within their respective communities, and the fact 
that life as a clandestine paramilitary is 'hardly a rational choice for those who 

123. The radical insurgents have demonstrated that the 1990s was a decade of armed struggle. 
Bombings and assassinations escalated during the 1996 Spanish national electoral campaign, and 
continued in 1997. As HB put in early 1997: Unless the Spanish government change its current 
hardline policy, this year will be 'a year of conflict,' 'the year of struggle.' See B. Lana, 'HB 
augura un ano "confiictivo" si el Gobierno no modifica sus posiciones,' El Diario Vasco 

(January 3, 1997). 
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want to make money.'124 Furthermore, to ETA, racketeering is yet another 
way of denying the legitimacy of the existing legal system, and the monopoly 
of violence of both the Spanish state and the BAC. 

«PIUHÀÏV 

iitmn 
,CEN ÄRREGlC 

PHOTO 4.4 ETA graffiti. Gasteiz, June 1995. 

Since the democratization of Spain, the KAS Alternative is the guiding 
theory for ETA. Violence is still a central part of the strategy, but the 
immediate goal is no longer full scale revolution or a coup d'etat. Instead, the 
paramount objective of the insurgency is to force the Spanish state to negotiate 
the terms of the KAS Alternative. Yet the long term goal is still complete 
independence and redemption of all Basque territories.125 

As already noted, there were a series of failed negotiations in the 1980s and 
early 1990s between ETA and the Spanish government. Even when the nego-

124. J. McGarry, 'Explaining Ethnonationalism: The Flaws in Western Thinking,' Nationalism 

& Ethnic Politics, vol. 1 (Winter 1995), no. 4, pp. 121-142 at p. 137; Heiberg, The Making of the 
Basque Nation, p. 127. 

125. On the evolution of ETA strategic theory, see Clark, Negotiating with ETA, pp. 8-11; 
Heiberg, The Making of the Basque Nation, p. 112. On the demands for a negotiated settlement, 
see also EKIN, Towards the National Liberation of Eus kadi, p. 99 f; ETA, ETA specifies its pro
posal of negotiation. Unpublished political programme (Distributed by HB, 1995). 

214 



The Partition and Redemption of Euskal Herria 

tiators reached an agreement, there were factions on one or both sides who 
disagreed with the terms, or did not accept any kind of compromise.126 

PHOTO 4.5 Basque police surround a food market in Bilbo to break up pickets trying 

to stop workers from going to work. Herri Batasuna called a general strike in the 

BAC to protest the jailing of 18 of its leaders and in support of demands for nego

tiations with ETA. Bilbo, March 7, 1997. 

Negotiations are also used by the moderate patriots, especially through their 
leading position in the BAC government. In the moderates' perspective, the 
autonomy statute is the Basque constitution. Besides their primary strategy of 
electoral mobilization and parliamentary politics, the moderate patriots put a 
lot of energy into the autonomy negotiations with the Spanish state. Today, the 
BAC government is primarily trying to expand their competencies concerning 
taxes, unemployment, social security, education, the stock market, highways, 
and the harbour of Bilbo. In 1996, for instance, the BAC government 
successfully negotiated improved fiscal autonomy. Though the implementation 

126. Clark, Negotiating with ETA, pp. 165-221; 'Setién considera que existe un clima propicio 
para la negociación con ETA,' El Diario Vasco (October 15, 1996);'Spansk regering i samtal 
med ETA,' Dagens Nyheter/TT, Reuter (June 28, 1996); 'Aznar gör försoningsgest mot ETA,' 
Dagens Nyheter/TT, Reuter (June 30, 1996); 'ETA avvisar inbjudan till dialog,' Dagens Nyheter/ 

TT-DPA (July 2, 1996); 'Spanien,' Dagens Nyheter/AP (July 5, 1996). 
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of the autonomy statute continues, the negotiations have put a lot of strain on 
the relations between the BAC government and Madrid.127 

In the early negotiations on the text of the autonomy statute, the violence of 
ETA was tactically exploited by PNV. They argued that the only thing which 
could put an end to ETA's violence was a satisfactory Basque autonomy 
statute. Otherwise, a disappointed Basque community would rapidly shift their 
loyalty to the insurgents. This argument was used, for instance, with regard to 
the status of the Basque language and the Basque flag.128 However, despite the 
reintroduction of homerule for part of Euskal Herria, ETA continued its 
violent campaign. Not even the establishment of the Basque police force, 
Ertzaintza, led to a cease-fire. Therefore, other measures were needed. In the 
words of a BAC government representative: 

The real threat to our economy, and to our society and way of life is the 

violence. [...] We need to integrate the people who support the violence. [...] 

When HB, the party who supports the violence, obtain 160,000 votes, this tells 
us that this problem cannot be solved by police answers only. [...] This is our 

only problem.129 

Considering the transborder links of the Basque insurgents, it is obvious that 
their previously elaborate network has been damaged by the intensification of 
cooperation between French and Spanish police. In other words, the 
deregulation of border policies and the harmonization and integration of Euro
pean state policies are actually a threat to ETA. At the same time, however, the 
intensified Franco-Spanish police cooperation indicates that ETA's transborder 
network is not completely destroyed. 

TARGETING THIRD PARTIES: COOPERATION, COOPTATION AND LOBBYING 

The radical patriots, including ETA, have some contacts with sister organ
izations in Ireland, Corsica, and with other separatist and regionalist 
movements in Europe. These links provide moral and sometimes material 
support, as well as an exchange of ideas on strategic goals and actions. These 
third party strategies also include the European Union. Like so many others, 

127. Representative of the BAC government (302); J. Read, 'Spanish unity at risk in tax 
battle,' The European (November 14-20, 1996), no. 340, p. 12. 

128. Sullivan, ETA and Basque Nationalism, p. 228; Heiberg, The Making of the Basque 

Nation, pp. 127, 129. 
129. Representative of the BAC government (302). Cf. 'Gobierno vasco propone impulsar el 

papel de las autonomfas en la UE,' El Correo (June 21, 1995). 
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the Basque radicals have coopted the principle of 'subsidiarity,' claiming that 
this should be generally interpreted as a weakening of state power, and 
specifically as decentralization of political power to 'the level of citizens.'130 

In most respects, however, Basque radicals are critical of the European Union. 
For instance, the three representatives of HB in the Spanish parliament voted 
against the Maastricht treaty. In their view, it is a Union of States, not of the 
true 'peoples' and 'nations' of Europe.131 

As noted above, the BAC government promotes cultural mobilization across 
Euskal Herria, for instance through government sponsored media and schools. 
The governments of the BAC and Nafarroa recently produced a tourist 
publication and a map describing the whole territory of Euskal Herria, 
including the North.132 However, cultural mobilization is not the only policy 
which is targeted beyond the BAC polity. More specifically, the BAC 
government defines four key target groups for its foreign policy: the EU, 
European regions, associations of European regions and borderlands, and 
Basque diaspora groups. 

The European Union is definitely a primary target for the BAC govern
ment's project for Euskal Herria. In the words of a BAC government 
representative: 

The relationships between the seven provinces of the Basque Country have a 

special and real meaning in the context of the European Union.133 

As an important step in this strategy, the BAC government in February 1988 
established a permanent official delegation in Brussels, Interbask. The 
objective is to transfer information back and forth between the BAC 
government and the institutions of the European Union, as well as other actors 
in the Brussels context. Important activities mentioned in the statutes for 
Interbask are participation in and organization of conferences, seminars, and 
campaigns related to the European Union.134 

130. HB, Europa, Kritika eta Alternatiba: Bases para una Europa de los Pueblos (HB, n.d.), p. 
29. 

131. They were the only members of the Spanish parliament who voted against Maastricht. 
314 voted in favour, while the eight representatives of Izquierda Unida (United Left) abstained. 
HB, Europa, Kritika eta Alternatiba: La Europa de los Doce: Balance de un proyecto de union 

(HB, n.d.), p. 34. 
132. M. Remon, 'Sanz pretende impedir la puesta en marcha del òrgano vasco-navarro,' El 

Diario Vasco (October 16, 1996). 
133. Representative of the BAC government (302). 
134. Eusko Jaurlaritza, 'Decreto 313/88, de 20 de Diciembre, por el que se acuerda la creación 

de la Sociedad Publica "INTERBASK, S.A. Boletin Oficial del Pais Vasco, February 2, 1989, 
no. 1, pp. 3-11. 
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A representative of the BAC foreign office argues that a permanent 
presence in Brussels is essential. In his view, the Spanish government neither 
defends Basque interests in the European Union, nor informs the BAC govern
ment about what is going on: 

We want to defend our position by directly approaching Brussels, on issues 

concerning our competencies. Industry, for instance, is a proper Basque 
competence. But when the industrial theme is treated in Brussels, the Basque 

government is not invited for consultation. The Spanish Minister of Industry 

does not defend our interests.135 

However, in the BAC government's perspective, representation through 
Interbask is not enough. They also try to influence the Spanish government in 
order to obtain a permanent representation within the Spanish delegation. In 
that way, they believe they could participate directly in the top committees and 
councils of the European Union, including the Commission: 

We need influence via the Spanish government. Why? Because the EU is a 

community of states.136 

Bilateral and multilateral cooperation with other regions is another key 
activity for the BAC government. Particularly important is the transborder 
cooperation with neighbouring polities, especially Aquitaine in France, and 
Nafarroa in Spain. Since February 1992, the BAC, the Forai Community of 
Nafarroa, and the région of Aquitaine, have been involved in cooperation 
called La Comunidad Transfronteriza Aquitania - Euskadi - Navarra. What is 
particularly interesting with this project is that its domain roughly coincides 
with the entire territory of Euskal Herria (although Northern Euskal Herria is 
only a small part of Aquitaine). This emphasizes the indirect or at least 
potential symbol of Basque territorial redemption. An important objective is to 
promote the harmonization of decision-making procedures and administrative 
routines among the public administrations of the three polities.137 Thus, the 
actors are aware of the fact that contextual differences are significant implica
tions of partition. However, regardless of the benefits that harmonization of 
decision-making procedures might bring, it is no remedy for the major 

135. Representative of the BAC presidency (306). 
136. Ibid. 
137. The other objectives are to promote inter-university cooperation, to produce the journal 

Atlàntica, and to organize meetings between professionals in economic and cultural sectors. See 
Protocollo de Cooperación entre La Region de Aquitania, La comunidad Autònoma de Euskadi y 

La Comunidad Forai de Navarra. Pamplona (Irunea), February 13, 1992. 
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predicament - the lack of proper building blocks - in this case a Northern 
Basque polity. 

Besides the tripartite cooperation, the BAC and Aquitaine have signed a 
bilateral agreement.138 The objective of unifying all Basque territories is 
visible in the formal declaration of this cooperation: 

Finally, it must not be forgotten that in south-west Aquitaine there is a 

community of people whose special linguistic and cultural ties with [the Auto

nomous Community of] the Basque Country demand particular attention and 

dedication.139 

As long as a proper Northern Basque polity is lacking, the BAC government 
settles for a transborder cooperation with a counterpart dominated by non-
Basque actors. The cooperation at least implies an official recognition of a 
common area of interest which territorially links the North with a part of the 
South. Moreover, the specific implementation projects facilitate the develop
ment of cross-border public and civil among Basques. The BAC government 
seems to think that, in the long run, cooperation might lead to a stronger 
Basque identification in all of Euskal Herria. 

However successful these transborder agreements may be, it must be 
stressed that they are all ultimately subjected to the scrutiny of the concerned 
states. On March 10, 1995, Spain and France signed a treaty on transborder 
cooperation between 'territorial entities.'140 This can be interpreted as an 
intention to facilitate nonstate cooperation across the common border. How
ever, it can also be suggested that the Spanish-French agreement is intended to 
assure that the states maintain a monitoring and regulating power. It is in the 
interest of the French and Spanish governments to keep the scope and range of 
transborder cooperation on a 'low political' level, and within a well-defined 
framework. Despite this, the fact that Spain and France supports transborder 

138. This is more specifically a common fund which financially supports transborder projects 
within a great variety of fields (economic, educational, cultural, technological, social, and health 
service). See Eusko Jaurlaritza, 'Decreto 410/1991, de 9 de julio, del Fondo para la Cooperación 
Aquitania-Euskadi,' Boletin Oficial del Pais Vasco, June 31, 1991, no. 154, pp. 6113-6117; 
Eusko Jaurlaritza, 'Decreto 268/1993, de 21 de septiembre, de modificación del Decreto por el 
que se régula el Fondo para la Cooperación Aquitania-Euskadi,' Boletin Oficial del Pais Vasco, 

October 27, 1993, no. 206, p. 9536 f. For reports on specific transborder projects, see N. Goulet 
& F. Segura, 'Impulso de Sudupe y del ministro gaio Lamassoure a la Eurociudad Vasca,' El 
Diario Vasco (October 5, 1996); B. Olaizola, 'Un estudio defiende que se abran mas pasos 
fronterizos,' El Diario Vasco (June 28, 1995). 

139. Eusko Jaurlaritza, 'Decreto 410/1991,' p. 6113, my translation. 
140. Personal letter from José Maria Muona Ganuza, Comisionado del Lehendakari para las 

Relaciones Exteriores, El Gobierno Vasco. July 11, 1995. 
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cooperation involving Basque or partially Basque polities is clearly a new 
opportunity. It would have been completely unthinkable only 20 years ago, not 
only to the Spanish dictatorship but also to the then even more centralized 
French republic. Transborder regional cooperation, with its rather loosely 
integrated structure, seems to be as far as the BAC can go today without 
directly challenging the formal sovereignty of Spain and France. 

The BAC is also involved in bilateral cooperation with a number of geo
graphically disconnected European regional polities. This can be seen as the 
making of a broad alliance committed to the notion of 'Europe of the 
regions.'141 

Finally, the BAC government also tries to restore relations with Basque 
diaspora groups in North and South America. Today, it is argued that diaspora 
Basques outnumber the approximately three million Basques in Spain and 
France. The BAC government tries to mobilize diaspora groups in support of 
its political goals. Particularly important is the role of diaspora Basques in 
politically influential positions in other countries. They can play a role similar 
to the Jewish, Greek and other 'lobbies' in the United States, which try to 
influence US foreign policy in support of their homelands. In addition, the 
BAC government tries to entice diaspora Basques into coming 'home.' These 
'returning' Basques usually have a very strong Basque identification, which 
benefits the patriotic parties. In other words, inviting diaspora Basques to 
come home is a way of directly increasing the popular basis of patriotism 
within the homeland.142 

NON-PATRIOTIC ACTIONS 

Castilian immigrants in particular, but also people with a dual ethnic identity, 
tend to vote for the non-patriotic parties within Southern Euskal Herria. The 
major non-patriotic parties are the conservative PP, the socialist IU, and the 
Basque branch of the Social Democratic Party PSE-PSOE. The latter party is 
particularly interesting, because in 1993 it incorporated the former Basque 

141. In November 1992 the BAC signed an agreement with Jura, Switzerland. In July 1994, a 
similar agreement was signed with Bavaria, Germany. Yet another agreement followed in 1995, 
with Midi Pyréneés, France. Moreover, the BAC government is represented in six different Euro
pean regional associations: the Assembly of European Regions, the Association of European 
Border Regions, the Conference of Peripheral Maritime Regions of Europe, the Atlantic Arc, the 
Southern Regions of Atlantic Europe, and the Labour Community of the Pyrenees. Sources: 
Personal letter from José Maria Muona Ganuza; Representative of the BAC presidency (306). 

142. Medhurst, The Basques, p. 20; Karlsson, Det lilla Europa, p. 72. On Basque communities 
in the USA, see Thernstrom, Harvard Encyclopedia of American Ethnic Groups, pp. 173-179. 
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socialist party EE (Euskadiko Ezkerra). In other words, the former EE has 
surrendered its Basque patriotism.143 

In two separate periods PSE-PSOE succeeded in joining a BAC coalition 
government with PNV and EA - in 1986 and in 1991. Since 1995, however, 
the government of the BAC is 'purely' patriotic, made up of the PNV and EA. 

The Spanish and French national parties' approaches to Euskal Herria have 
already been analysed in the section on state contexts. It was concluded that 
while the Spanish position is one of acceptance, whether reluctant or 
enthusiastic, of regional pluralism in culture and politics, the French approach 
is either to treat Basque issues as merely cultural and linguistic, or to deny the 
existence of any kind of 'Basque interests.' A representative of the radical EB 
complains that the Gaullists and socialists sometimes co-opt and undercut 
Basque patriotism: 

They use more and more of our propositions, mainly cultural propositions, and 

try to integrate them into their platforms. They do this mainly for electoral 

reasons. Sometimes they use a lot, sometimes less. It depends on the oppor

tunity.144 

The Core Values: Contemporary Outcomes 

IDENTITY 

The expression of Basque identity differs between the South and the North. A 
larger proportion of people express a double identity in the North, while most 
of the population in the South has a single Basque identity. In other words, 
there is a greater polarization between Basque and Spanish identity than 
between Basque and French identity. 

In the South, nearly 90 percent of those born in Euskal Herria express some 
kind of Basque identity (either Basque only or hyphenated Basque-Spanish). 
Only 10-14 percent consider themselves to be purely Spanish. 35-50 percent 
identify themselves as Basques only, depending on whether they are born 
within or outside Euskal Herria. The number of people claiming a double 
identity has increased in the 1980s. The figures fluctuate over time, but the 

143. PSE-PSOE, Programa electoral. Elecciones generales 1996. (PSE-PSOE, 1996); Grugel, 
'The Basques,' p. 107 f; Ramirez & Sullivan, 'The Basque Conflict,' pp. 129, 131 f. 

144. Representative of EB (310). 
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dominance of Basque identity has remained stable since the surveys were 
started in the late 1970s.145 

TABLE 4.3 Self identification in Euskal Herria (percentage)146 

Southern Euskal Herria Northern Euskal Herria 

Linz0 Lancaster^7 Jacob Linzc Lancaster0^ 

Identification (1979) (1984) (1979) (1979) (1984) 

Spanish (French) only 14.0 15.0 20.0 37.0 56.0 

Basque-Spanish (French) 44.0 47.7 55.0 52.0 36.0 

Basque only 38.0 34.5 25.0 6.0 3.0 

Other/No answer 4.0 5.3 - - 4.0 5.0 

Total 100.0 100.0 100.0 99.0 100.1 

(1,011) (113) (Na) (386) (100) 

a Data collected from the three provinces of the BAC (Araba, Bizkaia and Gipuzkoa). 
k Data collected from Bilbo. 
c Data collected from the three provinces of Northern Euskal Herria (Lapurdi, Zuberoa and 

Nafarroa Beherea). 
^ Data collected from Baiona. 

In the North, national assimilation has been much more successful, but it has 
not entirely erased Basque sentiments. There are three surveys available (see 
Table 4.3). These reveal that those reporting some kind of Basque identity 
(Basque only or hyphenated Basque-French) varies between 40-80 percent. 
However, all surveys indicate that very few define themselves exclusively as 
Basques, between 4-20 percent (to be compared with the 35-50 percent in the 
South). However, for methodological reasons, the data from these surveys 
should be treated with utmost care. The only certain conclusion is that Basque 
identification in France tends to be hyphenated. French assimilation has been 
successful, but only partially successful. Furthermore, survey data should 

145. Linz, Conflicto en Euskadi, p. 40; Arino Ortiz, El Estado de las Autonomias, p. 664; 

Keating, 'Does regional Government Work?,' p. 223; Lancaster, 'Comparative Nationalism,' 
p. 568 f. 

146. Linz, Conflicto en Euskadi, pp.40, 375; Jacob, 'Two Types of Ethnic Militancy in 
France'; Lancaster, 'Comparative Nationalism,' p. 568. In contrast to Lancaster's own presenta
tion, I have included 'no answer' in the calculation of percentages, to make his numbers compa
rable with those of the other surveys. 
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always be treated with caution; not only because they are not entirely reliable, 
but also because the degree of identification is susceptible to change.147 

The impact of separate majority cultures is further illustrated by Lancaster's 
data on group identification among Basques in the North and the South (see 
Table 4.4). He asked not only whether the respondent identified with the 
French (Spanish) or the Basques, but also if he or she identified with Basques 
in France (Spain) only, or with Basques in both France and Spain. The data 
indicate that transborder identification is much stronger in the South. This 
suggests that the awareness of partition and the perception of it as a pre
dicament are stronger in the South. However, in my view, the difference 
between the sentiments does not show that all is well because the inhabitants in 
the North seem to be content with the supremacy of French identity. On the 
contrary, it is a further demonstration of the comparatively strong impact of 
French assimilation. Apparently, French assimilation not only threatens Basque 
identity in the North, but pan-Basque identification as well. 

TABLE 4.4 Group identification in Euskal Herria 1984 (percentage)148 

Identification (first choice) Southern Euskal Herria Northern Euskal Herria 

All the Spanish (French) people 35.4 68.0 

Basque in Spain (France) only 27.4 12.0 

Basques in both Spain and France 31.0 13.0 

No answer 6.2 7.0 

Total 100.0 100.0 

(106) (93) 

a Data collected from Bilbo. ^ Data collected from Baiona. 

The Basque language, Euskara, is another indicator of Basque identity. The 
percentage of Basque speakers in the South has been increasing since the 
1960s, when the first ikastolas appeared, the language schools which originally 
were forbidden by Franco. In the South as a whole, including Nafarroa, about 

147. Unfortunately, the methodological foundations of Jacob's survey are not revealed. It 
should be noted that there are only 95 Northern Basques in Lancaster's unorthdox study. Thus, 
there are only three individuals (3.2 percent) who report that they are 'Basques only'! Sources: 
Linz, Conflicto en Euskadi, pp. 374-378; Lancaster, 'Comparative Nationalism,' p. 568 f; J.E. 
Jacob, 'Two Types of Ethnic Militancy in France' (unpublished paper presented at the 1978 
annual meeting of the International Studies Association), cited in D.J. Horowitz, Ethnic Groups in 

Conflict (Berkeley & Los Angeles: University of California Press, 1985), p. 18 (footnote 46). 
148. Lancaster, 'Comparative Nationalism,' p. 568. 
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27 percent have a working knowledge of Euskara. By contrast, in the North, 
about than 40 percent have some knowledge of the Basque language.149 

In sum, about 90 percent of the population in the South and 40-80 percent in 
the North have some kind of Basque identity, even though polarization is much 
stronger in the South. While more people feel Basque in the South, more 
people speak Basque in the North. 

TABLE 4.5 Electoral results: The BAC parliament, 1980-1995 (percentage)150 

1980 1984 1986 1990 1994 

PNV (Partido Nacionalista 38.0 41.7 23.6 28.5 29.8 

Vasco) 

HB (Herri Batasuna) 16.5 14.6 17.5 18.3 16.3 

EA (Euskal Alkartasuna) - - - 15.8 11.4 11.4 

EE (Euskadiko Ezkerra), 9.8 8.0 10.8 7.8 

joined PSOE in 1993) 

PSE-PSOE (Partido Socialista 14.1 23.3 22.0 20.0 17.1 

de Euskadi) 

AP-UCD (Alianza Popular- 14.0 9.4 8.4 8.2 14.4 

Union Centro Democràtico), 

from 1994 PP (Partido 

Popular) 

Others 8.0 Na Na 2.8 11.8 

Abstention 40.6 Na Na Na Na 

However, it is obvious that the patriotic political mobilization has been far 
more successful in the South than in the North. Within the BAC, some 60 
percent tend to vote for the Basque patriotic parties (PNV, EA and HB - see 
Table 4.5). Patriotism is weakest in Araba (40 percent) and strongest in 

149. The greatest concentration of Basque speakers in the South is in Gipuzkoa (55 percent), 
and Zuberoa in the North (78 percent). The inland concentration of Basque speakers in the North 
explains Lancaster's contradictory result (26 percent Basque speakers), because his survey is 
based on a questionnaire given to merely a hundred citizens in the costland city of Baiona. 
Lancaster does not take into account that French cultural and political influence has been stronger 
in the more heavily populated coastland, especially in urban centres like Baiona. Today, the re
lative as well as absolute number of Basque speakers seem to be slowly increasing in Euskal Herria 
as a whole. See Eusko Jaurlaritza, La continuidad del euskera (Gasteiz: Eusko Jaurlaritza, n.d.); 

Heiberg, The Making of the Basque Nation, p. 100 f; Lancaster, 'Comparative Nationalism,' 

p. 570; Keating, 'Spain: Peripheral Nationalism...,' p. 216. 
150. Hernandez & Mercadé, Estructuras Sociales, p. 157; Grugel, 'The Basques,' p. 115; 

Heiberg, The Making of the Basque Nation, p. 128; Embassy of Spain, 'Si, Spain.' Available: 
http://www.DocuWeb.ca/SiSpain/politics/elections/parliame/basque.html (1995); J.G. Kellas, The 
Politics of Nationalism and Ethnicity (Houndhills, Basingstoke, Hampshire & London, 1991), 
p. 91. 
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Gipuzkoa (70 percent). In the Southern province outside the BAC, Nafarroa, 
only 14-17 percent vote for Basque patriotic parties. In the North, still fewer 
commit themselves to patriotism, merely 10-12 percent (weakest on the coast, 
strongest in the inland).151 However, despite this relatively low level of 
political support in the North, it is noteworthy that patriotism has become 
stronger in the last few years. From a traditionally low 4-5 percent, the 
patriotic parties more than doubled their electoral support in local and national 
elections between 1989 and 1995. 10-12 percent is still a relatively low level of 
support, but considering the historic 'glass ceiling' of 5 percent, it is an unam
biguous advance. It should be noted that this concerns Northern Euskal Herria 
as a whole. In the inland rural areas, especially in Zuberoa, the patriotic 
electoral support has traditionally been 9-10 percent. It increased to about 20-
25 percent in 1995.152 

The electoral results, and thus the support for patriotism, are confirmed by 
a number of surveys on political sentiments. In general, support for the goal of 
an independent Basque state today has been and remains about 15-20 percent. 
This is roughly the same as the electoral support for HB, the Southern 
separatists. Territorial homerule within Spain has always enjoyed the largest 
support, around 40-70 percent. By contrast, in the North, support for 
separatism is almost negligible. Here the majority either favour French 
centralism or some kind of Basque homerule. Naturally, in the South as well as 
the North, the support for Basque autonomy is much stronger among those 
who identify themselves as Basques, are born in Euskal Herria, and speak the 
Basque language. For instance, of those born in the BAC, 41 percent said in 
1978 that they supported the goal of an independent Basque state.153 

Only two comparative surveys of Basque sentiments in the North and the 
South are known to this author. These are presented in Table 4.6. 

151. The southern exception is Nafarroa, in which the patriots win some 15-30 percent of the 
votes, which is due to the fact that the Basques are in a minority in that province. See J. Montabes, 
'New Regionalist Parties in Spain,' Paper presented at the ECPR Joint Sessions, Workshop on 
Regionalist Parties in Western Europe, Madrid, April 18-22, 1994; Corcuera, 'La Configuración 
del Nacionalismo Vasco,' pp. 146, 157. On election results in the North, see Jacob, Hills of 

Conflict, pp. 387, 395. 
152. October News (3): News from the Basque Country. Available: http://www.igc.apc.org/ehj/ 

html/noct(3).html (October 31, 1995); J. Loughlin, 'Regionalism and Ethnic Nationalism in 
France,' in Y. Mény & V. Wright, eds., Centre-Periphery Relations in Western Europe (London: 
George Allen & Unwin, 1985), pp. 207-235, at p. 213; Linz, Conflicto en Euskadi, p. 385; Jacob, 
Hills of Conflict, pp. 387, 395; D.L. Horowitz, Ethnic Groups in Conflict (Berkeley: University of 
California Press, 1985), p. 20 (footnote 54); Representative of EB (310). 

153. Arino Ortiz, El Estado de las Autonomias, p. 666 f; Garmendia, Luna & Pérez-Agote, 
Abertzales y Vascos, p. 85. 
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TABLE 4.6 Desired political solution among Basques in 
the South and the North (percentage)154 

Southern Euskal Herria Northern Euskal Herria 

Linz0 Lancaster^7 Linzc Lancaster^ 

(1978) (1984) (1978) (1984) 

Centralism 18.0 11.5 51.0 53.0 

Homerule 62.0 45.1 46.0 21.0 

Independent state 15.0 34.5 (see Other/No 12.0 

answer) 

Other/No answer 5.0 8.9 3.0 14.0 

Total 100.0 100.0 100.0 100.0 

(1,140) (113) (386) (100) 

a Data collected from the three provinces of the BAC (Araba, Bizkaia and Gipuzkoa) and 

Nafarroa. 

^ Data collected from Bilbo. 
c Data collected from the three provinces of Northern Euskal Herria (Lapurdi, Zuberoa and 
Nafarroa Beherea). 

^ Data collected from Baiona. 

It is quite obvious that the politicization that does exist in the North is to a 
large extent due to influence from the South. Large numbers of Southern 
refugees settled temporarily or permanently in the North in the wake of the 
Civil War. This led to the emergence of numerous private and organizational 
links.155 The creation of the Northern radical EB party is illustrative of how 
Southern and Northern influences have met. As a representative of the EB 
party said: 

[Euskal Batasuna] was born out of the influence of people coming from the 
South. [...] They taught us a new way to look upon our own country. This is 
what I felt myself, and what the people in the movement felt. Sure, right now, it 
is not the same kind of influence, because time has passed. [...] But I think the 
true reason for the birth of EB is the influence of people from the South, as one 
part. And as a second influence, we had people from the inland of the French 
Basque Country, people educated in agriculture, who were inspired by 
cooperative thinking. EB is a mix of those two influences, from the refugees on 
the coast, and from the inland people with an agricultural background.156 

154. Linz, Conflicto en Euskadi, pp. 102 f, 380 f; Lancaster, 'Comparative Nationalism,' 
p. 572. 

155. Representative of the BAC presidency (306), and Representative of EB (310). 
156. Representative of EB (310). 
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Nevertheless, the great majority of the population in the North vote for 
statewide parties, primarily the conservative Gaullist party. But overt patriotic 
politicization is only one option; Basque cultural and linguistic mobilization is 
comparatively strong in France. Moreover, it is noteworthy that Northern 
Basques are traditionally conservative and strongly Catholic. In the words of a 
radical patriot: 

It is a problem of ours that we have so many people engaged in culture, but not 

in politics. We have an apolitical tradition. It comes from the Church, and from 
the Francophiles.157 

Because of their conservative orientation, many are very reluctant to 
support the patriotic parties which, except for the PNV and EA, have a 
Marxist orientation. Another option is to abstain in protest to the non-
proportional voting system or the French state in general. However, there is 
no indication that this occurs in the Basque Country; the level of abstention in 
the département of Pyrénée-Atlantique does not deviate from the French 
average.158 Whatever their choices in politics, the Northern Basques have 
preserved their language, a sense of identity and cultural diversity in other 
spheres of their lives. In short, the relatively low degree of ethnic 
politicization demonstrates the legitimacy of the French state, rather than the 
complete success of French nation-building.159 

The use of violence by ETA and IK is particularly interesting in terms of its 
effect on Basque identification. Some 80-85 percent of the population in 
Southern Euskal Herria condemns the use of violence without reservation. The 
other 15-20 percent supports the violence. This is imperfectly shown by 
electoral support for HB. ETA's armed campaign has clearly cut a deep wound 
in the Basque community, dividing it into two polarized factions, pacifists and 
pro-ETA radicals. While ETA certainly enjoys a very strong legitimacy within 
a significant part of the Basque community, especially youth, the overall con
sequence has been an internal polarization and fragmentation of the Basque 
community as a whole. It is not simply a question about how many are for or 
against, as in any other issue, for it is a highly emotionally charged and 
politicized conflict. If a goal of ETA is to arouse the radical patriotism of the 
entire population of Euskal Herria, it has clearly failed. On the other hand, 
neither the moderate patriots nor the espanolistas have successfully persuaded 
the radicals to abandon the armed campaign. While none have successfully 

157. Representative of EMA (308). 

158. 'L'évolution des partis politiques par département,' Le Monde (March 23, 1995). 
159. Loughlin, 'Regionalism and Ethnic Nationalism in France,' p. 226. 
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bridged the pacific-violent divide, ETA at least has made sure that the goal of 
independence still obtains a top position on the political agenda. While it is 
extremely unlikely that ETA will ever realize its radical goals, its existence 
and popular support indirectly ensures that the nonradical parties do not 
completely abandon explicit patriotism. As a BAC government representative 
put it: 'You cannot forget about 160,000 votes.'160 

In the North, Basque insurgency has very little support, limited to some 
hardliners within the radical camp. It is noteworthy that the radical EMA 
emerged out of the clandestine IK as an effort to use parliamentary means and 
mass action rather than violence. Three of the Northern interviewees 
expressed a fear of violence, and said that violence was counterproductive. 
Only the EB representative believed that violence is a necessary means to 
obtain negotiations aimed at independence, at least in the fight against the 
Spanish state.161 

In short, while a violent campaign can arouse strong patriotism and enjoy an 
overwhelming popular support within an autocracy, which ETA experienced 
during the Franco dictatorship, this is much more difficult to achieve within a 
democratic system. In a democracy the effects of violence on identity are more 
likely to be internal polarization and fragmentation, perhaps even civil war. 

POLITICAL AUTONOMY 

Basque political autonomy in the North is almost nonexistent. Or, more 
correctly, it is extremely decentralized. The only Basque polities are the 166 
weak and tiny municipalities. As I have said, however, the question of 
collective Basque autonomy is not dead in France. That 60 percent of the 
mayors in the North demand a genuine Basque département is illustrative of 
this. Yet since this section deals with existing autonomy rather than the goals, 
not much more can be said about the North. As long as the French government 
refuses to grant the Basques any regional powers, the remaining option seems 
to be to unify the North within an association of Basque municipalities. The 
autonomy of this would, of course, be even weaker than that of the 
municipalities themselves, but it could be a useful platform for a concerted 
struggle for political autonomy. 

160. Attitude data is presented and analyzed by Linz, Conflicto en Euskadi, pp. 614-644. Cf. 
Pérez-Agote, "El Nacionalismo Radical,' p. 16 f; A. Garbati, 'Los partidos vascos se unen ante 
los violentos,' El Periodico (June 13, 1995); Representative of the BAC government (302). 

161. Representatives of EMA (308), EA (309), EB (310), and Komite Izpegi (311). Cf. Linz, 
Conflicto en Euskadi, pp. 388-398. 
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The situation is quite different in the South. Here it is relevant to 
concentrate on the BAC. The governments of the other Basque polities, a few 
hundred local ones, and three provinces subordinated to the BAC, have a 
limited scope and range of political autonomy. Located in the southwest corner 
and most densely populated part of Euskal Herria, the BAC has the most 
extensive political powers held by the Basques. 

The context of transition from autocracy to democracy in Spain was clearly 
receptive to a strategy of negotiation aimed at territorial homerule. That the 
new Spanish government was committed to the idea of regionalization as a 
means of making Spain democratic but while avoiding secessions, certainly 
improved the circumstances for successful negotiations. Not all Basque goals 
were realized, for instance those concerning congruence, as will be discussed 
below. However, in terms of scope and range of political autonomy, the 
Basques were the most successful regional group in Spain. 

However, to negotiate with the state was not the only strategic action which 
influenced the establishment of Basque homerule. Mass actions and the 
violence of the radical patriots indirectly influenced the realization of 
autonomy. Contrary to ETA's intentions, their violent delegitimization of the 
autonomy statute, manifested by the killing of 227 people between 1978 and 
1980, promoted the transfer of powers to the new polity. The radical demand 
for full independence was not realized, but ETA helped to persuade the 
Spanish government to agree to Basque autonomy. The argument of the 
Basque moderate patriots, which the Spanish government seems to have agreed 
with, was that only a very extensive transfer of power to the Basques would 
satisfy the great majority of the Basque community.162 

The BAC's territorial homerule is spelled out in the autonomy statute and in 
the economic agreement. The formal scope of autonomy is very broad, 
including infrastructure, social welfare, culture, tourism, environment, agri
culture, fishing, education, research, urban and rural planning, and rules and 
regulations of public administration.163 Moreover, the BAC government has 
the power to establish municipal territories within its own polity. Perhaps most 
importantly, it has an autonomous police force, Ertzaintza, and fiscal auton
omy. With regard to all of the formal competencies, the Basque parliament has 
legislative power. However, the range of the autonomy is circumscribed by the 

162. Clark, The Basque Insurgents, p. 133; Sullivan, ETA and Basque Nationalism, pp. 228; 
Heiberg, The Making of the Basque Nation, pp. 127, 129. 

163. Eusko Jaurlaritza, Euskal Herriko Autonomia Estatutoa; Eusko Jaurlaritza, The Economic 

Agreement. See also 'The Spanish Constitution,' Article 148. The scope of autonomy is con
tinuously being enlarged. In 1996, for instance, the scope of fiscal autonomy was enlarged. See 
'El Concierto permitira recaduar los nuevos impuesto que cree Madrid,' El Diario Vasco 

(November 4, 1996). 
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fact that the Spanish constitutional court has the power to overturn a Basque 
law as 'unconstitutional.' As is noted in Article 38 of the autonomy statute: 

1. The Laws of the Basque Parliament shall be subjected to control for their 
constitutionality by the Constitutional Tribunal only. [...] 

3. The acts and agreements and rules and regulations emanating from the 

executive and administrative bodies of the Basque Parliament shall be open to 

appeal before the Administrative Law Courts.164 

Another restriction on the range of autonomy is the one imported on the 
Basque police force. This delicate issue concerns the legitimate monopoly of 
violence, and thus the very foundation of the Spanish state. It is therefore not 
surprising that the state has ensured some formal restrictions over the police. 
For instance, Article 17.6 states that 

the State Security Corps and Forces may intervene in the maintenance of public 

order in the Autonomous Community in the following cases: 

(a) When called upon by the Government of the Basque Country. Inter

vention shall cease at the request of the same. 

(b) On their own initiative, when they consider that the general interest of the 

State is gravely compromised. [...] In cases of particular urgency and in order to 

fulfil the functions directly entrusted to them by the Constitution, the State 

Security Corps or Forces may intervene directly under the sole responsibility of 

the Government. [...J165 

It is also noteworthy that the creation of the Ertzaintza and its replacement 
of the Spanish police in Euskal Herria has been a long process and is not yet 
fully complete. The implementation of other competencies of the autonomy 
statute is also ongoing, for instance on social security and the stock market. 

However, it must not be forgotten that ETA and the majority of the radical 
movement have never accepted the autonomy statute, which they see as 
insufficient and as a continuation of 'the domination of Spain in Euskadi.' 
Therefore, the strengthening of the BAC's autonomy is in one sense a Pyrrhic 
victory. With the introduction of the autonomous police force, the BAC 
government soon found itself engaged in a vicious civil war. The Basque 
insurgency was no longer simply a conflict between ETA and the Spanish state, 
but, in addition, a conflict between two Basque armed forces - ETA and the 
Ertzaintza. In other words, the installation of a Basque police force para

164. Eusko Jaurlaritza, Euskal Herriko Autonomia Estatutoa, Article 38, p. 183 f. 
165. Ibid., Article 17.6, p. 176. Cf. The Spanish Constitution,' Article 149. 
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doxically had a disintegrative effect on the Basque community. The moderate 
patriots find themselves caught between the radicals and the Spanish govern
ment, and incapable of satisfying either of them. 

In a Machiavellian perspective, ETA has made a fundamental strategic 
mistake. In general terms, they have obviously failed to adapt to changing 
circumstances. Their armed struggle enjoyed a notable popular legitimacy 
during Franco's dictatorship, but they lost much of their support when Spain 
became a democracy.166 In terms of autonomy, their violent campaign has not 
paid off as they would have liked. Even though it indirectly helped the 
moderate patriots to establish the BAC, this is not what the radical separatists 
had hoped for. To continue with an armed campaign in a democratic and 
relatively accommodative state context, especially when it is opposed not only 
by Spanish but also Basque armed forces, is purely counterproductive. Indeed, 
in ETA's case, it is ethnic fratricide.167 

For the other radical patriots, it must be said that they are very good at mass 
actions. However, to rely exclusively on la lucha de la calle, is something 
resembling political self-mutilation. Mass actions may temporarily satisfy 
patriotic sentiments or encourage a useful popular unrest. In the long term, 
however, mass action alone hardly leads to a self-ruling polity. In a 
Machiavellian perspective, an actor must have a flexible disposition of means 
in order to make the best out of every situation. Therefore, to opt out of 
parliamentary politics - which is the key instrument in a democratic context -
is politically imprudent. It may satisfy myths of political martyrdom, but this 
is of little use in actual polity-building. Therefore, it is surprising that the 
radicals refuse to empower the only existing Basque polity which, in reality, 
approximates their sacred goal of independence. This is even more surprising 
in view of the fact that many of them hail the Basque autonomy of 1936, 
though this was more limited than the present autonomy.168 

As long as the insurgency continues, this will be the major source of 
division in Euskal Herria, in the South as well as the North. However, in the 
unlikely case that the violence ceases, there is no reason to expect that the 
people who are today split between pacifists and hardliners would quickly 
integrate into a harmonious community. On the contrary, the cessation of 
violence would probably only mean that internal conflicts about socio
economic issues would become predominant. The more power and resources 

166. Linz, Conflicto en Euskadi, pp. 617 ff; Pérez-Agote, 'El Nacionalismo Radical,' p. 16 f; 
Heiberg, The Making of the Basque Nation, p. 107. 

167. Cf. Fusi, El Pais Vasco, pp. 228 f, 236 f. 
168. Ibid., p. 227. 
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within a polity, the more willing people seem to be to fight about who gets 
what, when and how. 

However, the comparatively extensive political and financial resources 
linked to the BAC definitely create new possibilities. Within the polity, Basque 
culture and language has official status. Even though Spanish is the most 
widely used language, Euskara is slowly being strengthened through official 
language planning, education, and Basque media. Homerule has put Basques in 
control of public institutions, including administration, schools and regional 
media. The strong political influence of patriots in the regional government 
has made it possible for their interests and values become predominant in 
society and policy making. Furthermore, autonomy has made it possible for 
the BAC government to establish new relations and programmes linking the 
separate parts of Euskal Herria. While a Basque government is certainly not 
necessary for establishing transborder linkages, it makes a qualitative 
difference. More specifically, a government has the power of status - it makes 
relations and policies official which formally represent a Basque polity. 
Importantly, it can point to the fact that it has been democratically elected. The 
representative role of a government bestows it with an authority which few 
other institutions enjoy. In a transborder setting, it can claim to be the head of 
a territorial building block. This leads us to the question of congruence. 

CONGRUENCE 

In view of Euskal Herria as a whole, the Basques have not achieved very 
much. They still lack an overarching polity for the whole of the Basque 
territory. However, with transborder programmes linking the BAC with 
Aquitaine and Nafarroa, the Basques have achieved a partial indirect con
gruence. Though this is very little, it is a significant step in a historical per
spective. Perhaps this borderland cooperation is what is possible to achieve 
under present circumstances. To repeat, these circumstances are a semi-federal 
and fairly accommodative Spanish context; a centralized and to some extent re
pressive French context; and an overarching EU context which is supportive of 
transborder ventures. Yet, I would argue that there is a further step which is 
possible given present circumstances: the creation of a common organization 
comprising the BAC, an association of Northern Basque municipalities, and the 
Forai Community of Nafarroa. This would greatly improve the congruence of 
Euskal Herria. It would hardly lead to real transborder autonomy, but it could 
be a useful symbolical redemption of the homeland. 

For those who deny the legitimacy of all other polities but a sovereign 
Basque state, there are only two options: voice or exit, that is, confrontation or 
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isolation. Both strategies are pursued by the radicals. Violence and mass 
demonstrations are combined with isolation from parliamentary politics and, 
in the rural Basque-speaking areas, cultural isolation. However, none of the 
radicals' goals have been achieved. 

Conclusion 

Like the Sami case study, this chapter has corroborated the interpretations 
about implications and remedies suggested in chapter two. In addition, it has 
suggested a number of interpretations which were not foreseen in the armchair 
analysis. These concern the process of partition, the complexity of contextual 
variation and separation, the complexity of applied ends and means, and the 
specification of outcomes. 

Since the establishment of the Spanish-French border in 1659, the process of 
Basque partition has been characterized by a static border location and 
relatively few changes in the significance of the border. For a very long time, 
the experience of a 'frozen' border made the likelihood of redemption very 
small. The notable exception is the most recent period, from the establishment 
of Franco's Fascist Curtain to today's deregulation of internal EU borders. 
These two recent periods stand out in the long history of Basque partition. 
While the Fascist Curtain was historically the most insurmountable obstacle to 
redemption, the subsequent development of a European patchwork has opened 
opportunities for transborder polity-building which have not been seen since 
the Middle Ages. 

Furthermore, the Spanish and French states have been and still are very 
different and also very separate. To some extent, the different experiences of 
Southern and Northern Basques have pulled them apart. While Franco 
fomented a very strong patriotic and anti-Spanish sentiment in Southern Euskal 
Herria, the induced assimilation in France has counteracted a patriotic 
mobilization. While the Southern Basques have generally enjoyed territorial 
homerule, the Northern Basque polities were eliminated already in 1789. The 
lack of a compatible building block in France is a formidable obstacle to trans-
border polity-building. Thus, contrary to the dominant view, I would argue 
that France, regardless of intentions, has indirectly been more repressive than 
Spain. To some degree, however, the integration of France and Spain in the 
EU counteracts the contextual separation. 

Turning to strategic lessons, it must first of all be noted that all Basque 
patriotic parties are much closer to each other than is commonly believed. All 
patriotic parties share the same basic commitment to Basque identity, auton
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omy and congruence. They all dream of a redemption of Euskal Herria. None
theless, they are very far from a broad patriotic coalition. They are not only 
split on left-right issues, but also on the strategic ends and means of patriotism. 
Particularly since the democratization of Spain, factionalism has been deva
stating for the Basque patriotic movement. The radicals are clearly the most 
imprudent. They have caused a Basque civil war by stubbornly adhering to 
violence; they have failed in all negotiations because of an unyielding 
separatism, and they have lost many votes because of their awkward Marxism. 
In addition, the major radical party, HB, has disarmed itself by opting out of 
parliamentary politics. Over and over again, the radicals have failed to adapt 
to changing circumstances. This spells political ruin, not only for the radicals, 
but risks harming the Basque ethnoterritorial group as a whole. 

This leads us to specific outcomes. Apparently, the Southern Basque patriots 
have been more successful than their kin in the North in terms of identification 
(patriotic votes) as well political autonomy (the homerule of the BAC). These 
achievements are victories for the moderate patriots, for it is their goals which 
have been realized. Neither moderate nor radical patriots have been successful 
in France. This further corroborates that outcomes largely depend on the 
circumstances, which have apparently been much more beneficial in Spain. 
Finally, the Basques have not achieved very much in terms of congruence. The 
BAC polity and the transborder regional programmes it is involved in can be 
seen as merely symbolical manifestations of the Basque homeland. Yet, even 
this is a historical achievement. It is only today, because of a general European 
commitment to transborder regional cooperation, that it has been possible to 
take this small step towards redemption. 
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[S]ince no sure remedy can be prescribed for such disorders, to which republics 

are liable, it follows that it is impossible to constitute a republic that shall last 

forever, since there are a thousand unpredictable ways in which its downfall 

may be brought about. 
N. Machiavelli1 

Redeeming Sâpmi and Euskal Herria: 
A Comparative Analysis 

TERRITORIAL SETTINGS 

The territorial settings of the Sami and the Basques are very different. While 
the Basques are split between two states, the Sami are partitioned between as 
many as four. The tiny Sami population (60,000-100,000) is spread over a 
very large territory, and they are almost everywhere a minority. By contrast, 
the three million Basques in Spain and France live in a rather compact area in 
which they are generally a majority. The exception to their majority position 
is the southern half of the Forai Community of Nafarroa. The Sami exceptions 
to their numerical inferiority are five municipalities in northernmost Norway 
and a single one in northernmost Finland. The imagined Sami homeland 
(Sâpmi) is an enormous but vaguely delineated zone of about 600,000 km2. By 
contrast, the Basque Country (Euskal Herria) is quite small (21,000 km2), and 
has distinctive boundaries. 

At first sight, the Basques have far better preconditions for obtaining power 
than the Sami. Early Sami and Basque history suggests that the Sami territories 
were more easily conquered. The Basques not only armed themselves but 
created several larger polities above the local or tribal level. Machiavelli 
would rejoice at the preconditions for conquering in Sâpmi, or, if he took the 

1. The Discourses. Trans. L.J. Walker (London: Penguin Books, [1517-1518] 1981), III.17, 
p. 455. 
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Sami perspective, sigh sadly over them. If the Sami had any means of defence, 
it was their mobility, the long distances, and the harsh climate. The Sami had a 
sense of land title, but the original Sami livelihoods - fishing, hunting and 
reindeer herding - meant that they did not stake out a piece of land exclusively 
for themselves. This became a weakness when they were confronted with the 
colonizers from the south. 

HISTORIES OF PARTITION 

There are also significant differences between the Sami and Basque histories of 
partition. While the Spanish-French border has been fixed for nearly 350 
years, the number and location of borders criss-crossing Sâpmi have changed 
five times over a period of 200 years (1751-1944). Are the implications of a 
static border very different from those of a process of shifting borders? At 
first sight, it might appear so. For instance, the great many border establish
ments and adjustments in Sâpmi have been followed by more population 
transfers than in the 'once-and-for-all' partitioned Euskal Herria. (The two 
waves of Basque migration were not the result of border conflicts, but Spanish 
civil wars, i.e. the two Carlist Wars in the 19th century and the Civil War in 
the 1930s.) 

A closer look reveals that, in general, the significance of borders has had a 
greater impact than the stability of their location. This is supported by the 
histories of both cases. Compare for instance the Swedish-Finnish partition in 
1809 with the 1920 Finnish-Russian partition and border adjustment of 1944. 
The first led to some everyday problems but was still a permeable partition. 
The latter two were curtainlike mutilations which almost completely destroyed 
the Skolt Sami communities. Another noteworthy example is the Lapp Codicil 
(attached to the Swedish-Norwegian border treaty of 1751). This significant 
document - which Sami leaders often call the Sami 'Magna Charta' - explicitly 
recognized the right of the 'Lappish nation' to exist, and specifically allowed 
nomadic Sami communities to continue their seasonal transborder migration. 
Likewise, the Basque experience of the Fascist Curtain is very different from 
the internal and very permeable EU border that exists today, despite the fact 
that the border location has not changed at all. It is only after Franco's death 
and the Spanish EC/EU-entry that the window has opened for transborder 
polity-building. In short, the impact of a changed border location depends on 
the significance of the border. Once a community is partitioned, the signi
ficance of partition is what matters. The only exception is when a partitioning 
boundary is fixed beyond the homeland, in effect ending the partition. 
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While the processes of partition appear to be different in the two cases, 
there are nevertheless important similarities between each historical phase of 
partition. Before the first formal interstate border was established in Sâpmi, 
the colonizing powers established vaguely defined overlapping taxation zones. 
This experience of a messy patchwork is to some extent comparable with the 
incomplete and overlapping polities of, for instance, the Spanish, French and 
Navarrese kingdoms before the partition in 1659. Importantly, the messy 
patchwork of these early phases appear to have been far more beneficial for 
the autonomy, congruence and identity of the Sami and the Basques than the 
subsequent splits between separate, sovereign states.2 

War has been an important event, and both partitioned groups have two 
types of experience: (i) war seldom involves every segment of the group, or it 
affects the segments differently, and (ii) despite the usual physical suffering, 
war strengthens identity and sometimes autonomy, while congruence usually 
suffers. For instance, unlike their Southern kin, the Basques in France were 
not directly involved in the Spanish Civil War. Yet, they were indirectly 
affected by the flood of Basque refugees coming from the South. In effect, 
overall Basque identification was strengthened. Furthermore, the autonomy of 
the Southern Basques benefited for a brief period as a result of the homerule 
granted by the Republican government. In the Sami case, the Second World 
War had very different effects for the different segments of the group. While 
the Sami in Finland and Russia suffered greatly, reindeer herders migrating 
across the Swedish-Norwegian border enjoyed a de facto autonomy due to the 
accommodative policy of the German occupying power. 

How, then, may these historical experiences affect subsequent patriotic 
struggles? I can suggest the following two conclusions, both of which 
corroborate what others have already stated: (i) the common experience of 
war or terror are very useful for future identification and mobilization. 
Several decades later, or perhaps even after several centuries, a traumatic 
experience may provide a unifying myth.3 The significant role in con
temporary Basque patriotism of the Spanish Civil War and Franco's repression 
are good examples. In addition, (ii) a historical experience of self-rule serves 

2. This conclusion is in line with the results of the analysis of pre-Westphalian polities in Y.H. 
Ferguson & R.W. Mansbach, Polities: Authority, Identity and Change (Columbia: University of 
South California Press, 1966). 

3. Cf. A.D. Smith, The Ethnic Revival (Cambridge: Cambridge University Press, 1981), pp. 74-
78; A.D. Smith, National Identity (London: Penguin, 1991), p. 27; M. Esman, Ethnic Politics 
(Ithaca & London: Cornell University Press, 1994), pp. 10, 13, 15 f, 30, 225, 244; D. Bell, 'Ethni
city and Social Change,' in N. Glazer & D.P. Moynihan, eds., Ethnicity: Theory and Practice 
(Cambridge, Mass. & London: Harvard University Press, 1975), pp. 141-174. See also this book, 
ch. 1, the subsection 'Patriotic Core Values: Identity, Autonomy and Congruence.' 
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to both legitimate the demand for autonomy and provide a model for it. 
Support for this comes from the reinstatement of Basque homerule in 1980, 
which explicitly drew on the Basque autonomy statute from the 1930s. This 
conclusion is clearly in line with Machiavelli' s argument: 

[A] city used to being free [...] has a pretext in rebellion the name of liberty and 

her old customs, which never through either length of time or benefits are for

gotten. And in spite of anything that can be done or foreseen, unless citizens are 

disunited and dispersed, they do not forget that name and those institutions, and 

in any emergency instantly they run back to them, as Pisa did a hundred years 

after she had been reduced to servitude by the Florentines.4 

Another noteworthy historical similarity are the barriers that split the Sami 
and the Basques for a major part of the 20th century. While the Iron Curtain 
separated the West from the East, the Fascist Curtain along the Pyrenees 
separated the West from the South. Stalin's barrier between Russian and 
Nordic Sami is comparable to Franco's isolation of Southern Basques from 
their Northern kindred. These curtains were not simply contact barriers, but 
also barriers between separate political systems and opposed ideologies. 
Consequently, transborder cooperation either had to be done clandestinely 
(which was very dangerous), or it was simply impossible. Borders like these 
are most likely to be unilaterally established by autocracies. 

Both Stalin's Soviet Union and Franco's Spain were centralized autocracies. 
Yet, despite these similarities there were some notable differences in their 
policies toward the Sami and the Basques. Of course, size matters: 3 million 
Basques out of 33 million Spanish citizens was a more significant group than 
2,000 Sami out of 241 million Soviet citizens. While Franco was obsessed with 
destroying every sign of Basque identity and culture, Stalin does not seem to 
have had any keen interest in the tiny Sami population on the Kola Peninsula. 
While Franco pursued a policy of hostile assimilation specifically targeted at 
the Basques, Stalin practised a general induced assimilation policy aimed at all 
peoples in the Soviet Union. In fact, with regard to type of assimilation policy, 
the Soviet Union was more similar to democratic France than autocratic Spain. 
The effect of induced assimilation policy is indicated by the similarly weak 
identification and mobilization of Sami in the Soviet Union and Basques in 
France. By contrast, Sami and Basque identification were and still are stronger 
in the Nordic countries and Spain. 

4. N. Machiavelli, The Prince. Trans. A. Gilbert, in Machiavelli: The Chief Works and Others. 

Vol. 1 (Durham: Duke University Press, [1513] 1965), ch. 5, p. 24. 
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In the last ten years, the Sami and the Basques have had similar experiences 
of a changing European context. Spain became a democracy and entered the 
EC, in effect removing a number of barriers between Northern and Southern 
Basques. Later, the Soviet Union disintegrated and the successor Russian state 
began to open up its western borders. To the Sami as well as the Basques, the 
EU has become a new overarching political and legal context. In this European 
patchwork, both peoples have taken advantage of new opportunities for 
borderland cooperation. In both cases, cooperation transcends the former 
Curtains. 

The two histories of partition lead me suggest four major types of phases: (i) 
patchwork, (ii) separate substate polities, (iii) state consolidation, and (iv) 
curtain (see Table 5.1). Three of these types of phases have been shared by 
both peoples. That they have shared these phases during roughly the same time 
periods indicate a common pattern of European history which has simul
taneously affected the Sami and the Basques.5 However, the phase of 'separate 
substate polities' is unique to the Basques and covers the period between the 
Spanish-French partition in 1659 and the French Revolution in 1789. During 
this period, the Basques enjoyed internal autonomy in seven separate but 
contiguous provinces which covered the area of Euskal Herria. 

TABLE 5.1 Historical phases of partition 

Historical Phases The Sami The Basques 

1. Patchwork The Middle Ages - 1751/1826 The Antiquity - 1659 

2. Separate substate polities - - The Seven Provinces (1659-1789) 

3. Separate State 1751-1944 1789-1938 

Consolidation 

4. Curtain The Iron Curtain (1944-1990) The Fascist Curtain (1938-1975) 

5. Separate State The democratization of Spain 

Consolidation (1976-1985) 

6. Patchwork 1990- 1986-

It is noteworthy that the patchwork of overlapping polities in the distant past 
in principle can be compared with the contemporary patchwork. There are of 
course many differences between these two periods. It is nevertheless fruitful to 
view the recent emergence of new overlapping territories in the form of EU 

5. This supports the interpretation of common patterns of historical state- and nation-building in 
Europe. See C. Tilly, ed., The Formation of National States in Western Europe (Princeton: Princeton 
University Press, 1975); A.D. Smith, The Ethnic Origins of Nations (London, 1986), pp. 129-152. 
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membership and borderland institutions as comparable to the taxation zones 
and interpenetrating kingdoms of the Middle Ages. In comparison with the 
other types of phases, a patchwork appears to be the least threatening of all. It 
facilitates or even encourages transborder cooperation and partial redemption 
across interstate borders. Likewise, there is no reasonable doubt that a curtain
like situation is the most threatening. Thus in terms of threats and oppor
tunities, the following hierarchy is suggested (from best to worst): (i) patch
work, (ii) separate substate polities, (iii) state consolidation, and (iv) curtain. 
In sum, while the historical processes of partition have been different, each of 
the historical phases reveal significant similarities. 

CONTEMPORARY STATE CONTEXTS 

In comparing the six contemporary state contexts, it seems reasonable to group 
them in the following way: (i) France and Russia, (ii) the Nordic countries, 
and, on her own, (iii) Spain. Many of the similarities between France and the 
Soviet Union did not vanish when the latter was replaced by the new Russian 
state. Although present day Russia is characterized as a transitory state rather 
than as a stable autocracy, it is still in practice rather centralized. Both states 
maintain a parallel state administration system down to the provincial level. 
Moreover, both states are still generally unwilling to let ethnic groups build 
self-ruling polities. The Sami and the Basques are hardly recognized as more 
than peripheral folkloristic remnants. For these reasons, the French and 
Russian states are considered to be relatively repressive towards the Sami and 
Basque groups. 

Of all six partitioning states, the three Nordic ones have most in common. 
Not only do they have similar political systems and institutional structures for 
responding to Sami demands, but they are also informally integrated in many 
other respects. Nordic cooperation and harmonization policy are certainly 
advantageous to the Nordic Sami. The Nordic Council, for instance, is 
responsible for financial allocations to the Sami Council. Moreover, all three 
states have established similar Sami Parliaments. In a comparative perspective, 
all three Nordic states are relatively accommodative, especially in comparison 
with Russia. Nevertheless, there are small but significant differences between 
them. Sweden is the least accommodative Nordic state. However, the most 
accommodative policy, Norway's, has proven to be of great strategic value for 
the other Sami. The Norwegian blueprint has been successfully used to 
influence state Sami policy in Sweden and Finland. Since the Nordic countries 
have harmonized and partly integrated their policies in many other issue areas, 
it has been possible to increase harmonization in their Sami policies as well. 
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Like the Nordic states, I see Spain as an accommodative state. But it is 
accommodative in a very different way. Spain's development towards a demo
cratic semi-federal system has been advantageous to the Southern Basques. 
This is the only context in which any of the groups studied here have obtained 
territorial homerule above the local level (i.e. within the BAC). Unlike the 
Sami Parliaments, the BAC homerule is based on territorial (jus soli) rather 
than ethnic (jus sanguinis) criteria. Fortunately for the Basque patriots, they 
have the support of a large and stable majority of regional voters. Where the 
Basques are not in a majority, as in the Forai Community of Nafarroa, they 
simply cannot take advantage of the territorial homerule. 

From the viewpoint of the partitioned groups, it is also relevant to consider 
the partitioning contexts as wholes. In the Sami case, the relatively similar and 
harmonized Nordic contexts stand in stark contrast to the Russian one. The 
former Iron Curtain is still the main dividing line in terms of contextual 
separation and variation. So far, the new EU borders which separate Sami in 
Sweden and Finland from their kin in Norway and Russia has had no signi
ficant disintegrative effects. The Spanish-French contextual variation is com
parable the Nordic-Russian one, although the Nordic and Russian contexts are 
also much more separated. In the last ten years, Spain and France have become 
somewhat more harmonized and integrated. They coordinate hard-line policies 
towards the Basque insurgents, ETA and IK. In addition, as a result of their 
membership of the EU and the Schengen Accord, their common border has 
been deregulated and opened for transborder cooperation. 

PERCEPTIONS AND PATRIOTISM 

The Sami and Basque interviewees have strikingly similar perceptions of 
partition. All who reveal some commitment to patriotism simultaneously 
consider partition to be a fundamental predicament. Clearly the most common 
and widely mentioned perceptions have to do with contextual separation and 
variation. These aspects are considered to be much more important than how 
open or closed the borders are to trade and travel. The interviewees think that 
simply living under separate political, legal and cultural systems serves to pull 
them apart. Furthermore, the greater the political and cultural differences 
between the states, the greater the obstacles to redemption - the ultimate goal 
of living together as one single people under one common polity. 

The partition plays a significant role in the homeland mythologies of both 
groups. Partition is exploited as a common threat: patriotism leads people to 
perceive partition as a trauma and as an injustice. Nevertheless, the bulk of 
everyday politics is dealt with separately in each state. It seems that partition 
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and redemption are considered to be particular issues to be treated at 
particular times, rather than as aspects of everyday policy issues. Not even in 
the relatively harmonized Nordic context do the Sami respond jointly to issues 
which nominally concern only one segment of the community. 

Another notable similarity between Sami and Basque political actors is that 
they share a basic commitment to patriotic core values, whether they are 
radical or moderate and regardless of left-right position. Furthermore, the 
different factions are generally unaware of their underlying consensus. 
Common autonomy, identity and congruence are as much core values to ETA 
as to PNV, or to SSR as to LSS. Tactical discussions on patriotic means and 
ends, as well as disagreement on socio-economic issues, gets in the way of a 
concerted strategy of redemption. This is characteristic of the Sami as well as 
the Basques. In comparison, however, the Sami have come much further than 
the Basques. 

STRATEGIES 

Turning to actual strategic goals, a striking difference between the two groups 
is separatism: it is supported by radical Basque patriots, but is not a goal 
among the Sami. In general, Sami patriots can be considered to be moderates. 
In their emphasis on homerule rather than statehood, the Sami resemble the 
Basque moderate patriots. Both have coopted the notion of 'Europe of the 
regions,' and recognize that low-politics transborder cooperation is common 
currency in today's Europe. The difference between the Basque and Sami 
moderate patriots is that the former emphasize territorial homerule while the 
latter seek ethnic homerule. This difference has to do with the fact that the 
Basques are generally a majority in their homeland, while the Sami are 
generally a minority. To struggle for territorial homerule is to the group's 
advantage only if it is a majority in the homerule polity. By contrast, ethnic 
homerule empowers the members of the ethnic group rather than the 
inhabitants of a territory. 

The Sami and the Basques share an emphasis on internal mobilization. This 
is their first and foremost concern. Both emphasize language education and the 
role of mass media. However, because of their greater numbers and geo
graphic concentration, the Basques rely much more on mass demonstrations 
and marches than do the Sami. Of course, the Sami cannot rally tens of 
thousands of people to a city. They are too few and too scattered. On those 
occasions when the Sami have succeeded with more significant mobilization, 
they have done so in coalition with non-Sami groups (e.g. the 'let the river 
live' coalition during the Âlaheadju river conflict). Coalitions with third 
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parties are more important for a tiny scattered group than for a group who is 
numerous and living close. 

In both cases, political mobilization has taken place mainly within each state. 
There have been notable efforts to simultaneously mobilize people on both 
sides of a partitioning border, but these are relatively rare. In general, the 
issues of partition and redemption are treated in separate fora and by 
particular actors. In the Sami case, these are, on the one hand, the newly estab
lished Sami Parliamentary Council consisting of the boards of the three Nordic 
Sami Parliaments, and, on the other hand, the forty year old Sami Council 
which also represents the Russian Sami. In the Basque case, redemption 
strategies split the radical and moderate patriots, as does almost everything 
else. The KAS Alternative and the Patriotic Unity forum give the radicals a far 
more integrated nongovernmental framework than the moderates have. On the 
other hand, the moderates have access to a relatively powerful government 
within the BAC. Through the BAC, and partly through provincial and local 
authorities, the moderates have linked up with the 'unredeemed' parts of 
Euskal Herria - Iparralde (the North) and Nafarroa. However, a comparison 
of the Sami and the Basque strategies leads to the conclusion that transborder 
cooperation is much broader, stronger, coordinated and balanced among the 
Sami than among the Basques. This impression is strengthened by the recent 
coordination between the three Nordic Sami Parliaments, and the Russian Sami 
membership of the Sami Council. 

It can be argued that the Basques are not entirely to blame for their weaker 
transborder cooperation. That is, while the Sami are partitioned into four 
small pockets, the Basques are divided into one major segment and a small 
rump segment. Therefore, the more split Sami have a greater incentive to 
redeem than the majority of the Basques. The Basques in the BAC can do 
without the rest of their community and homeland. By contrast, the Sami are 
much weaker in terms of both numbers and organization if they do not work 
together. Still, in a patriotic perspective, all parts of a homeland are equally 
important. Euskal Herria is simply not redeemed if the French part is 
excluded. 

Yet another difference is the use of violence. While both armed insurgency 
and legal violence is employed by Basque actors on an everyday basis, violence 
has been almost completely absent among the Sami. In a Machiavellian 
perspective, ETA and its northern counterpart, IK, have failed to adapt to 
changing circumstances. As Spain changed from a centralized autocracy to a 
semi-federal democracy, popular support for ETA dropped. Moreover, 
although ETA indirectly helped the moderate patriots achieve extensive territ
orial homerule (against ETA's intentions), none of the insurgents' goals have 
been achieved. Once democracy and homerule was established in Spain, armed 
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insurgency became counterproductive. If anything, the Basque armed insur
gency has caused a civil war, not only between the Spanish central state and 
ETA, but between ETA and the Basque autonomous police (Ertzaintza) as 
well. The resulting polarization between pro-ETA radicals and 'pacifists' has 
been devastating for the Basque community. Therefore, it was a Pyrrhic 
victory for the BAC to become armed, even though this expanded the scope 
and range of its autonomy. The fratricidal violence has not brought Euskal 
Herria any closer to redemption. 

In comparison, the Sami nonviolent behaviour is more instrumental. If some 
Sami adopted an armed campaign, it is most likely that a further fragmentation 
of an already very partitioned people would be the result. Nonetheless, it is not 
necessarily wise to speak about 'peacefulness.' A myth of 'peacefulness' is 
easily interpreted as weakness and servitude, and this is very dangerous. If a 
group is to be taken seriously and avoid being patronized, it must avoid 
confusing 'peacefulness' of means with 'peacefulness' of ends. 'Nonviolence' is 
a more potent myth, for it is compatible with a strong will, virility and action. 

As a final note on violence, my findings corroborate Esman's 1977 
conclusion that studies of 'less restive' groups can lead to the conclusion that 
ethnic conflict is, in fact, not declining.6 The Sami, although choosing less 
spectacular means than bombing and kidnapping, have proven themselves to be 
very active in ethnopolitical mobilization and polity-building. 

There are also notable differences between the Sami and Basque strategies 
toward third parties. While the Sami aim at global, circumpolar and Northern 
European targets, the Basques are more focused on European targets, 
especially the EU and European borderland associations. Moreover, while the 
Sami 'foreign policy' is usually a coordinated response 'on behalf of all three 
Nordic Sami Parliaments and/or the Sami Council, the main, and often only, 
Basque actor is the government of the BAC. Therefore, the Sami are more 
easily perceived as the 'single people' they claim to be. It is more difficult for 
the BAC government to make legitimate claims 'on behalf of Euskal Herria as 
a whole. Not surprisingly, the BAC has chosen a more indirect and low-key 
rhetoric in referring to all of Euskal Herria. Indeed, by speaking about Euskal 
Herria rather than Euskadi, the goal of redemption is characterized as more 
cultural than political. 

6. M J. Esman, ed., Ethnic Conflict in the 
versity Press, 1977), p. 64. Cf. W. Connor, 

(Princeton: Princeton University Press, 1994), 

Western World (Ithaca & New York: Cornell Uni-
Ethnonationalism: The Quest for Understanding 

pp. 52 f, 179 ff. 
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CONTEMPORARY OUTCOMES 

Who are the more successful - the Sami or the Basques? The outcomes for 
each of the three core values are defined by the indicators presented in the 
introductory chapter. The results reveal a significant variation not only 
between the cases, but also between the three core values in each case. 

A comparison of Sami and Basque identification is very difficult because of 
significant internal variation (the Basques), and because of a lack of data (the 
Sami). However, it is my impression that, in general, Basque identification is 
somewhat stronger and more manifest than Sami identification. Patriotic 
mobilization has been most successful in the BAC (Spain), and least successful 
in Nafarroa (Spain), France and Russia. Nordic Sami mobilization is probably 
somewhere in between (although this is hard to substantiate due to the lack of 
data). But it is noteworthy that the Sami seem to be more unified in their 
moderate patriotism than the Basques, who are split between radicals, moder
ates and supporters of state-wide parties. However, in the less patriotic areas, 
there are often more cultural expressions of identification, for instance in 
Northern Euskal Herria. Here the use of the Basque language is more 
widespread than in the more patriotic Southern Euskal Herria. Nevertheless, 
the inescapable conclusion is once again that induced assimilation is the most 
threatening context for a subordinated identity. Yet, even induced assimilation 
can be counteracted. The experience of the 1990s reveals that a long period of 
effective isolation can be overcome, and identification and polity-building 
resumed. There are indications of a revival among Northern Basques as well 
as among Kola Sami. The Russian Sami have begun to revive their traditions 
and language; they have recendy demanded a Parliament of their own, and 
they participate in transborder Sami cooperation. The Northern Basques have 
in recent elections voted more patriotically than ever before, and 60 percent of 
their 166 mayors support the goal of Basque homerule. These facts obviously 
contradict the dominant view that Sami patriotism is merely a Nordic 
phenomenon, and that Basque patriotism is 'dead' in France. It is politically 
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naïve and intellectually unrewarding to regard patriotism as forever a lost 
cause.7 

Turning to political autonomy, it is obvious that the Basques in general have 
been much more successful than the Sami. Basque autonomy is primarily 
exercised through the BAC, which enjoys an extensive territorial homerule, 
including legislative powers. A densely settled population of nearly three 
million which is committed to patriotism, the blueprint of the Basque republic 
of the 1930s, and a state government committed to regionalization, have 
combined to give the Basques the most extensive homerule in modern Spain. In 
comparison, the small and widely dispersed Sami population have a very 
limited ethnic homerule which is exercised by the three Nordic Sami Parlia
ments. Their scope of autonomy is mostly limited to the allocation of state 
subsidies for Sami cultural and language activities. 

A look at congruence - the primary value for redemption - reveals a 
surprising difference between the Sami and the Basques. In comparison with 
the Sami, the Basques have a much stronger autonomy, more people, a more 
compact homeland, and somewhat stronger identification. Yet, in contrast to 
the Sami, the Basques have not been able to build the foundation of a trans-
border polity. The transborder congruence of Sâpmi is much stronger than the 
congruence of Northern and Southern Euskal Herria. The Basques have not 
even been able to achieve congruence within Spain, for the citizens of 
Nafarroa have opted to stay outside the BAC. The new Sami Parliamentary 
Council is an officially representative body of Nordic Sami. The work on a 
common Sami Convention and the plans for a new 'Sami region' are other 
steps in the realization of a transborder polity. The Russian Sami are partly 
integrated in this, since they are members of the transborder Sami Council, 
and have an observer status in the transborder polity-building of the Sami 
Parliaments. By contrast, the Basques have a very limited and only indirect 
congruence through the borderland cooperation between the BAC, Aquitaine 

7. The view that Sami patriotism in Russia is dead is illustrated by A. Kiseljov & T. Kiseljova, 
Samerna i Sovjetunionen. Historia, näringsliv, kultur. Trans. E. Pålsson (Lund: Geografiska insti
tutionen, Lunds universitet, 1981); cf. K. Eidlitz, Revolutionen i norr. Om sovjetetnografi och mi

noritetspolitik (Phd. diss., Uppsala: Kulturantropologiska institutionen, 1974). That Basque patri
otism is dead in France, and that the relative silence of Northern Basque politics reveals an absence 
of ethnic conflict is argued by many scholars, for instance J. Grugel, 'The Basques,' in M. 
Watson, ed., Contemporary Minority Nationalism (London, New York: Routledge, 1990), pp. 100-
116; S. Tägil, 'De historiska regionernas egenart,' in S. Tägil, H.Å. Persson & S. Ståhl, eds., 
Närhet och nätverk - regionernas återkomst? (Lund: Lund University Press, 1994), pp. 7-21, at p. 
15; M. Anderson, 'The Political Problems of Frontier Regions,' West European Politics (Special 
Issue on Frontier Regions), vol. 5 (1982), no. 4, pp. 1-17, at p. 1. More generally revealing of this 
view is the notable lack of studies on Basque politics in France, or indeed comparative studies of 
Northern and Southern Basques. 
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and Nafarroa. This is only an imperfect materialization of Euskal Herria as a 
political reality. On the other hand, the BAC has a very broad scope and range 
of autonomy, including legislative power. These findings lead me to suggest 
two conclusions: (i), for congruence, it is more important to have compatible 
building blocks than to have a single powerful one. The BAC government 
cannot do much to establish a Basque polity in Nafarroa, and even less with 
regard to the Northern Basques. They are limited to indirect measures like 
trying to affect the identification and patriotic mobilization in these areas, so 
that their kindred can establish a Basque substate polity of their own. In 
addition, (ii) without fairly similar and harmonized contexts as those which 
exist in the Nordic countries, it is extremely difficult for transborder polity-
building to succeed. 

Finally, I would like to make a general comment on the prospects for the 
Sami and the Basques. Since these peoples were able to survive the heyday of 
European state nationalism, during which the ideal of the nation-state did not 
recognize internal heterogeneity, the prospects seem fairly good that they will 
also survive in the messy new world of permeable borders. Indeed, partitioned 
groups might be more suited for this world than most other groups. Their 
transborder affinities give them a comparative advantage. Therefore, they can 
certainly be expected to take advantage of the new worldwide prominence of 
transborder cooperation. 

How to Redeem: A Synthesis 

The overarching purpose of this inquiry has been to resolve the following 
puzzle: How can an ethnoterritorial group which is apparently permanently 
partitioned between separate, sovereign states be redeemed? In the following, I 
will attempt to synthesize the solutions which have been suggested in the arm
chair analysis, the case studies, and the comparative analysis. 

Which strategic goal is the most instrumental? In a Machiavellian 
perspective, there is no general answer to this, since much depends on circum
stances. If we focus on redemption across partitioning borders in today's 
world, however, sovereignty seems to be a less instrumental goal than trans-
border homerule. The reason is a contemporary worldwide phenomenon: it 
appears to be easier to change the significance of borders than their location. 
As the comparative analysis demonstrated, partition is either a clean-cut 
separation or a patchwork of overlapping polities. The goal of transborder 
homerule is obviously more suited to a patchwork environment than a clean-
cut partition. While patchworks were a general circumstance before the 
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emergence of the Westphalian system, there are indications of a similar patch
work emerging in the contemporary world. The difference is that formally 
sovereign states currently divide the whole world into neatly distinct terri
tories. Yet, as has been shown in this book, there are numerous ways in which 
interstate borders are permeated. Although they hardly dismantle interstate 
borders, borderlands and supranational governments are gradually con
solidating overlapping and interpenetrating polities. Obviously, absolute 
autonomy is impossible in a patchwork environment. A patchwork world 
demands that identity, autonomy, and congruence are not seen as absolute 
values, but rather as matters of degree. This is in line with Machiavelli's 
pragmatic view of polity-building, but disputes modern state-centric realism 
and its Utopian view of the sovereign and homogeneous nation-state. 

Therefore, a main conclusion of this study is that if the goal of sovereign 
statehood is abandoned, redemption is possible even when the ethnoterritorial 
group remains partitioned. This conclusion disputes the dominant view that 
irredentism is very unlikely to succeed. This mistaken view follows from the 
belief that sovereignty is (or must be) the ultimate goal of irredentism.8 The 
goal that solves the puzzle is a less ambitious transborder homerule. For three 
reasons, this goal seems to be particularly realistic in the new patchwork 
Europe: (i) the EU is an overarching supranational polity which is supportive 
of borderland cooperation; (ii) there is a broad network of borderland asso
ciations which provide useful coalition partners, and (iii) borderlands and re-
gionalization are common currency in contemporary European political 
rhetoric. To some degree, these circumstances also exist outside Europe. 
Asiwaju argues that the European model of borderland cooperation is applic
able to many parts of Africa. And there are already a number of borderland 
projects across the US-Canadian and US-Mexican borders. This process is 
facilitated by integration within the framework of the North Atlantic Free 
Trade Area (NAFTA). A great number of similar transborder projects have 
been initiated in East Asia, although these usually lack the joint bureaucratic 
frameworks found in Europe and North America.9 

Those who think that transborder homerule hardly satisfies patriotic core 
values, should be reminded that those who have opted for this goal have 

8. Representative of this view are the contributions in N. Chazan, ed., Irredentism and Inter

national Politics (Boulder & London: Lynne Rienner & Adamantine Press, 1991). Cf. D.L. 
Horowitz, Ethnic Groups in Conflict (Berkeley: University of California Press, 1985), pp. 281 -
288; B. Hettne, Etniska konflikter och internationella relationer (Göteborg: Padrigu Papers, 1990), 
p. 57 f. 

9. Cf. A.I. Asiwaju, ed., Partitioned Africans: Ethnie Relations Across Africa's International 
Boundaries 1884-1984 (Lagos & London: Lagos University Press & C. Hurst & Company, 
1985), ch. 12, pp. 233-251. 
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obtained more than rigid separatists have. If transborder homerule seems to be 
attainable without too much difficulty, this is what one should pursue. Further
more, to work for a less ambitious goal is less likely to lead to fear and suspi
cion on the part of the partitioning state governments. As Machiavelli argues, 
if patriotic dreams are to be realized, passions must be restrained: '[e]ither 
through impatience or through mistakes, [actors] are likely to take premature 
action and meet with disaster.'10 Demanding sovereign statehood can be 
expected to provoke partitioning states into opposing all autonomy develop
ments and defining the group as a common enemy. 

In what ways, then, can congruence be achieved? I conclude that there are 
basically five ways: 

(i) Stepwise building of a transborder polity 
(ii) Direct construction of a transborder polity 
(iii) Territorial self-mutilation 
(iv) Border adjustments 
(v) Supranational integration 

Only the first three, however, are strategies available to a partitioned group. 
The third and fourth may also lead to congruence, but they are fortunate 
changes of circumstances rather than strategies for a partitioned group. Of 
these circumstances, border adjustments are the least common. Today, the 
location of most interstate borders appears to be frozen. Supranational integ
ration is a more common development. This occurs when partitioning states 
submit at least a portion of their sovereignty to a common higher authority, as 
the member states of the EU have done with regard to the central institutions. 
Thus, the segments of a partitioned group are joined within the overarching 
supranational polity. The more sovereignty the partitioning states transfer to 
the supranational level, the less separated are the segments of the partitioned 
group.11 However, the precondition is that a supranational polity does not 
impose new partitioning borders. From the perspective of the partitioned 
group, a supranational polity should either include all or none of the segments. 

Turning to the three available strategies, I would argue that the stepwise 
strategy is generally the most instrumental for redemption. The stepwise 
strategy is to build separate polities within each state, and let these parts be 
subsequently united in a common polity. Every segment does not have to join 

10. Machiavelli, The Discourses, III.8, p. 429. 
11. A somewhat more pessimistic view of the effects of supranational integration for a parti

tioned group is held by D.L. Horowitz, Ethnic Groups in Conflict (Berkeley & Los Angeles: 
University of California Press, 1985), pp. 592-596. 
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at the same time, but can do so when it is made possible by developments in 
their 'parent' states. Thus the stepwise strategy is flexible and adaptable to 
varying circumstances, which is precisely what Machiavelli emphasizes. High 
degrees of contextual separation and variation imply very tough legal, cultural 
and practical obstacles to congruence. This makes a direct strategy (i.e. to set 
up a common transborder polity without first establishing building blocks in 
each partitioning state) highly inappropriate. Different state contexts call for 
different strategic responses. Therefore, a partitioned group cannot afford to 
exclude any kind of strategic actions, nor can it bind itself to a particular 
strategy. For instance, it is as ineffectual to take up arms in a democratic and 
accommodative context, as it might be useful to do so in an autocratic and re
pressive one. Following the advice of Machiavelli, and given that redemption 
is the ultimate goal, the actor should arm himself with a flexible yet 
coordinated approach which varies as circumstances dictate.12 Because of its 
flexibility and adaptability to varying circumstances, the stepwise strategy will 
generally make possible the realization of much more of the patriotic dream. 
This is apparently understood by the Sami as well as the Basques, for they have 
both opted for a stepwise strategy. Even the radical Basque patriots have 
abandoned their early strategy of direct redemption in exchange for a long-
term stepwise strategy. 

In contrast to a group confined to one state, a common polity for a parti
tioned group can hardly be built by a single actor. Actors representing each 
segment are most likely required. Fortunately, in contrast to nonpartitioned 
groups, partitioned groups have direct access to the domestic arenas of each 
partitioning state. This makes a stepwise strategy particularly useful. The step
wise strategy certainly requires contextual proximity and similarity, but to a 
much lower degree than does the direct strategy.13 For instance, the govern
ment of a constituent polity within a federal state may very well build a 
common polity with a provincial government within a neighbouring unitary 
state. The building blocks in each state need not be exactly similar; the key
word is compatibility.14 

12. Machiavelli, The Prince, ch. 18, p. 66. 
13. On specific requirements of a transborder polity, see M. Anderson, 'The Political Problems 

of Frontier Regions,' West European Politics (Special Issue on Frontier Regions), vol. 5 (1982), 
no. 4, pp. 1-17, at p. 12. 

14. Hence, by arguing that a stepwise strategy is the most instrumental, I have answered 
Rothschild's question 'whether all the partitioning states are to be adjudged inimical and hence 
equally targets of secessionist aspirations and activities, or if one is to be regarded as its potential 
ally against all the others,' J. Rothschild, Ethnopolitics: A Conceptual Framework (New York: 
Columbia University Press, 1981), p. 191. 
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One way of obtaining compatibility is to employ a blueprint strategy - a 
variant of the stepwise strategy. This is to use a political achievement in one 
state as a model for the struggle in other states: 'If we obtained this in state A, 
we ought to have it here in state B.' In contrast to nonpartitioned groups, par
titioned groups can refer to their own achievement in other states. However, 
the blueprint strategy is likely to work only in the following circumstances: 
(i) that one partitioning state government pursues a clearly accommodative 
policy which can be exploited as a blueprint; (ii) that the target states have re
latively good relations with the blueprint state, at least in the relevant issue 
areas, or that the targets states are generally receptive to international critique; 
and (iii) that the contexts of the blueprint and target states are relatively 
similar (in general terms like democracy, federal or unitary system, and 
national culture). 

The importance of the last point, contextual similarity, is shown by the 
comparison of the Sami and Basque cases. This revealed the surprising result 
that the generally weaker (Nordic) Sami have been more successful in re
demption than have the Basques. In contrast to the Basques, the Sami have a 
tiny and widely scattered population, are generally a minority even in their 
homeland areas, are split between as many as four states, and have never had a 
polity of their own above the local level. If these were the only things we knew 
about the cases, exactly the opposite results could have been expected. 
However, the Nordic state contexts are far more similar and less separated 
than the Spanish and French contexts, as are the Nordic contexts in comparison 
with Russia. In addition, this demonstrates that, so far, the impact of EU 
integration is relatively limited. The dissimilar states of France and Spain are 
both members, while non-member Norway is relatively harmonized with 
Sweden and Finland. In conclusion, contextual separation and variation matters 
more than how many states split the group. 

The third strategy, territorial self-mutilation, may also result in congruence, 
but only for the 'saved' segments. From the perspective of the group as a 
whole, it might be argued that a small rump segment could be sacrificed. 
Sometimes one must cut off a limb to save a body. This cannot be so easily 
argued if the group is split into pieces of equal size. However, voluntary 
abandonment is always a significant patriotic sacrifice. Therefore, it is 
questionable whether it could be seen as a redemption. If self-mutilation is to 
fulfil a patriotic purpose, I can think of only one situation when it might be 
called for: if everyday life in the rump part is completely unbearable. In this 
case self-mutilation can either be a permanent loss, with the intention of 
concentrating the community and the political struggle in other, less repressive 
parts. Or, it can be a temporary retreat in order to reorganize and gain 
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strength in a safer part of the homeland, with the intention of attempting 
redemption when circumstances become more fortunate.15 

Apart from the actual ways of redeeming a homeland, I find it important to 
emphasize another lesson for partitioned groups. The value of cooperation and 
coalitions with third parties is generally underestimated. To Machiavelli, 
creating coalitions is one of the least costly and most successful strategic 
actions.16 International and supranational organizations are particularly 
valuable for a partitioned group, for it is in these external fora that a 
partitioned group is most easily perceived as a single people. The unity and 
homogeneity of a partitioned group seem stronger if looked upon from a 
distance. 

Finally, I think it is worth recalling a general Machiavellian caveat: 

Never should any government believe it can always choose safe courses; on the 
contrary, it should suppose it can take doubtful ones only, because this is in the 
order of things, namely, that never do we try to avoid one disadvantage without 
running into another. So prudence consists in being able to recognize the 
seriousness of various disadvantages, and in choosing the least bad as good.17 

The Inquiry in Retrospect 

In this inquiry I have tried to shed light on a much neglected yet very common 
problem of ethnic groups - that they are split between separate states. It is my 
earnest hope that this book helps to counteract the tendency to look inside only 
one state at a time. Whether one supports the status quo, the challenging 
groups, or simply seeks a deeper understanding of politics, there is much to 
gain by studying borderlands. 

More specifically, I have suggested elements of a theory on the problem of 
partition and redemption. In particular, it has been argued that for the 
patriotic dream of redemption, a messy patchwork of overlapping polities is 
far better than a clean cut separation: the latter forces the group to pursue a 
sovereign state, something which has been shown to be unrealistic. The former 

15. Cf. the (state-centric) discussion about 'radical surgery' in Horowitz, Ethnic Groups in 

Conflict, pp. 588-592. Horowitz argues that a 'radical surgery' is a solution with usually negative 
effects for the partitioned group as well as the partitioning states. 

16. Machiavelli, The Discourses, II.4, p. 283 f; Machiavelli, The Prince, ch. 3, p. 15, ch. 19, 
p. 68, ch. 21, p. 83 f. See also Horowitz, Ethnic Groups in Conflict, pp. 365-440. 

17. Machiavelli, The Prince, ch. 21, p. 84. Cf. Machiavelli, The Discourses, 1.58, p. 121. 
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allows for partial redemption that is less ambitious than statehood. Here, the 
most generally applicable method is a stepwise strategy. 

Of course, the abductive interpretations which I have suggested are neither 
comprehensive nor conclusive. Nonetheless, I hope they give a preliminary 
understanding of the subject matter, that they are helpful in the further 
development of theory, and that they provide a guideline for additional case 
studies and comparative analyses. 

The subject matter has been limited to groups split between states which they 
do not control. This focus was fruitful because it clearly illuminated the threats 
of disintegration associated with partition. However, the lessons of the study 
have a wider applicability. The conclusions might be viewed as a contribution 
to the wider discourse on the relationship between politics, territory and 
identity. The problem of partition and redemption transcends the domestic-
international divide. Similarly, the analysis transcends academic boundaries. I 
have tried to synthesize lessons from political theory, international politics, 
and comparative politics. In addition to political science, the disciplines of 
history, law, anthropology and geography are directly concerned. Still, it 
would be an advancement to incorporate other types of partition besides 
groups that are a minority in two or more states and subordinate to all of 
them. In reality the predicament of partition is shared by many other types of 
groups. For instance, if a partitioned group achieved statehood in one part of 
its homeland, as happened to Macedonia in 1991, it nominally falls out of my 
focus. Yet the imagined homeland of Macedonia is still partitioned between the 
states of Macedonia, Greece and Bulgaria. 

Moreover, a more in-depth analysis of the legal aspects of partition is 
needed. Here I have merely argued that public legal status is worth pursuing 
and that international law might provide some protection for partitioned 
groups. The legal effects of partition as well as legal remedies for it is a 
pressing research task. What kind of transborder legal status and autonomy can 
a partitioned group obtain in today's legal systems? Answering this question 
requires an inquiry into the interplay between public and civil law in constitu
tional as well as international realms. 

Furthermore, in order to develop a more comprehensive as well as more 
strongly corroborated theory, further comparative analyses are needed. These 
should incorporate cases drawn from more varied historical and geographical 
settings. Comparative historical analysis is needed for improving our under
standing of the process of partition. The present inquiry has observed only two 
types of processes, one very complex, with multiple genesis and revision 
phases, and another rather simple, characterized by stability and continuity 
after a single genesis phase. There is much more to learn with regard to how 
different histories affect the predicament in subsequent periods. In addition, 
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comparative analyses should be made of cases from different parts of the 
world. This might illuminate a greater variation in the implications of and 
remedies for partition. Many examples are possible, but Poland, Germany, 
Vietnam, Korea, as well as Palestine, Ireland, Kurdistan, Macedonia, the 
Kazakh, the Blackfeet, and several partitioned African groups might be 
rewarding cases. These instances not only reveal different types and processes 
of partition, but are also drawn from different parts of the world. 

Finally, by drawing on Machiavelli, I have tried to reinterpret political 
realism as well as patriotism. In contrast to Hobbes and later realists, 
Machiavelli convinced me that realism does not have to be state-centric. Real
ism, and its focus on group security, has a general applicability. In my applica
tion, realism is polity-centric rather than state-centric. And states are but one 
kind of polity. Furthermore, Machiavelli inspired me to develop a patriotic 
perspective. Just as the concept of polity is more generally applicable than the 
concept of the state, patriotism is more generally applicable than nationalism; 
for nationalism is but one variant of patriotism. With this more generally 
applicable realism, it was possible to see that the patriotic dream of redemption 
can be realized despite partition, if the goal of sovereignty is abandoned. 
Whether your aim is to strengthen, come to terms with or combat patriotism, 
it is necessary to first understand its means and ends, to reveal what 
strengthens and threatens patriotism. The key is to view this from the perspec
tive of the patriot. Moreover, Machiavelli convinced me that strategy is about 
choosing ends as much as about choosing means. To Machiavelli, the important 
distinction is not between analysis and prescription, for strategic analysis is 
unavoidably prescriptive. Rather, the important distinction is between practical 
and impractical means and ends. Whether one likes them or not, the lessons 
learned can be consequential for both understanding and acting. 

To those who still think it is dangerous to tell the patriot how to be 
successful, I maintain that it is far more dangerous not to know what makes 
patriotism successful. If one does not understand what is most instrumental for 
the patriot, one can be neither a help nor a hindrance. 
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Appendix I: List of Organizations 

This list of organizations is not comprehensive. It includes only those organ
izations which have been mentioned in the text. 

SÄPMI 

Nongovernmental Organizations 

Duodjirâââi (Sami Handicrafts Council - transborder nongovernmental umbrella organization 

representing Sami handicraft workers in Norway, Sweden, Finland, and Russia) 

Jakt- och Fiskesamerna (The Hunting and Fishing Sami - Sami political party in Sweden). 

The Kola Sami Association (KSA, Sami interest organization in Russia, the Kola Peninsula) 

Landsförbundet Svenska Samer (LSS, The Swedish Sami National Union - Sami party and 

interest organization in Sweden) 

Min Geaidnu (Our Way - Sami party in Sweden) 

Norske Reindriftssamers Landsforbund (NRL, The National Union of Norwegian Reindeer 

Herding Sami) 

Norske Samers Riksförbund (NSR, The National Union of Norwegian Sami) 

Samerna (The Sami Party - participates in local elections as well as the elections for the Sami 

Parliament in Sweden) 

Samebevegelsen (The Sami Movement - Sami interest organization in Norway) 

Sâmi Listu (The Sami List - local Sami party in Ohcejohka, Finland) 

Saminuorra (The Association of Sami Youth, Sweden) 

Sâmirâââi (The Sami Council, transborder nongovernmental umbrella organization 

representing the Finnish Sami Parliament, NSR, NRL, SSR, SÄ, and KSA) 

Sârâhkka (Sami Women's Association, transborder nongovernmental organization) 

Skogssamerna (The Forest Sami - Sami political party in Sweden). 

Samenes Landsforbund (SLF, The Sami National Union - Sami interest organization in 

Norway, related to the Norwegian Labour party) 

Suoma Sâmi Nuorat (SSN, The Association of Finnish Sami Youth) 

Svenska Samers Riksförbund (SSR, The National Union of Swedish Sami - Sami party and 

interest organization. In the latter role, which is formally separated from the role as a party, it 

represents the great majority of Sami reinder herding districts in Sweden) 

Same Ätnam (SÄ, Samiland - Sami party and interest organization in Sweden) 

274 



Governmental Organizations 

Sàmediggi (Sami Parliament - in Norway, Sweden and Finland) 

Sami Parliamentary Council (Council comprising the Boards of the Sami Parliaments) 

Sami Parliamentary Managerial Board (Board comprising the Presidents of the Sami 

Parliaments) 

EUSKAL HERRIA 

Nongovernmental Organizations 

Abertzalen Batasuna (AB, Patriotic Unity - common movement of radical patriotic parties in 

Spain and France) 

Euskal Alkartasuna (EA, Basque Solidarity - radical patriotic party in France) 

Eus kal Batasuna (EB, Basque Unity - radical patriotic party in France) 

Ezkerreko Mugimendu Abertzalea (EMA, Left Patriotic Movement - radical patriotic party in 

France) 

Eus kadi Ta Askatasuna (ETA, Basque Homeland and Freedom - armed radical patriotic 

organization) 

Herriaren Aide (FIA, In Favour of the Country - radical patriotic party in France) 

Herri Batasuna (HB, Popular Unity - radical patriotic party in Spain) 

Iparretarrak (IK, Those of ETA of the North - armed radical patriotic organization in France) 

Izquierda Unida (IU, United Left - statewide Spanish party) 

Jarrai (Radical youth organization related to HB and ETA) 

Koordinaria Abertzale Sozialista (KAS, Patriotic Socialist Coordinator - common platform 

of radical patriotic parties and organizations) 

Partido Nacionalista Vasco (PNV, The Basque Nationalist Party - moderate patriotic party in 

Spain) 

Partido Popular (PP, Popular Party - conservative statewide Spanish party) 

Partido Socialista de Eus kadi - Partido Socialista Obrer o Espahol (PSE-PSOE, The Basque 

Socialist Party-The Spanish Socialist Labour Party - the Basque branch of the Spanish 

Socialist party) 

Governmental Organization 

Eusko Jaurlaritza (The Government of the Basque Autonomous Community, Spain) 
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Appendix II: Names of Places 

SÂPMI 

Sami State language Type of place 

Âleheadju Alta (Norwegian) Municipality 

Altevatn (Norwegian) District 

Anâr Inari (Finnish) Municipality 

Ârviesjâvrrie Arvidsjaur (Swedish) Municipality 

Beahcân Petsamo/Pechenga (Finnish/Russian) Municipality 

Dâlvvadis Jokkmokk (Swedish) Municipality 

Davvesiida Lebesby (Norwegian) Municipality 

Deatnu Tana (Norwegian) Municipality 

Deârnnâ Tärna (Swedish) Village 

Eanodat Enontekiö Municipality 

Gâivuotna Kåfjord (Norwegian) Municipality 

Gârasavvon Karesuando (Swedish) Village 

Giron Kiruna (Swedish) Municipality 

Guovdageaidnu Kautokeino (Norwegian) Municipality 

Kârâsjohka Karasjok (Norwegian) Municipality 

Lujâvri Lovozero (Russian) Municipality 

Julevu Luleå (Swedish) Municipality 

Ohcejohka Utsjoki (Finnish) Municipality 

PorsâQgu Porsanger (Norwegian) Municipality 

Romsa Troms0 (Norwegian) Municipality 

Sâpmi Sameland (Swedish and Norwegian), Homeland 

Saamenmaa (Finnish) 

Soadegilli Sodankylä (Finnish) Municipality 

Suonjil Suenjel (Finnish) Municipality 

Troanddin Trondheim (Norwegian) Municipality 

Ubmeje Umeå (Swedish) Municipality 

Unjârga Nesseby (Norwegian) Municipality 

Vâhtjer Gällivare (Swedish) Municipality 

Visteke Fredrika (Swedish) Village 
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Euskara 

EUSKAL HERRIA 

State language Type of place 

Araba 

Baiona 

Bilbo 

Bizkaia 

Donostia 

Euskal Herria/Euskadi 

Euskal Autonomi Elkarteko 

(Euskadi) 

Gasteiz 

Gernika 

Gipuzkoa 

Hegoalde 

Nafarroa 

Nafarroa Beherea 

Iparralde 

Iruna 

Lapurdi 

Zuberoa 

Alava (Spanish) 

Bayonne (French) 

Bilbao (Spanish) 

Viscaya (Spanish) 

San Sebastian (Spanish) 

Pais Vasco (Spanish); Pays Basques 

(French); the Basque Country 

Comunidad Autònoma del Pais Vasco 

(Spanish); the Basque Autonomous 

Community (BAC) 

Vitoria (Spanish) 

Guernica (Spanish) 

Guipüzcoa (Spanish) 

Pais Vasco Sur (Spanish) 

Navarra (Spanish) 

Basse Navarre (French) 

Pays Basque Nord (French) 

Pamplona (Spanish) 

Labourd (French) 

Soule (French) 

Province 

City 

City 

Province 

City 

Homeland 

Region ('Auto

nomous Com

munity') 

City 

City 

Province 

The Southern 

(Spanish) part of the 

homeland 

Region ('Forai 

Community') 

Historical province 

The Northern 

(French) part of the 

homeland 

City 

Historical province 

Historical province 
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