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CHAPTER 1

General introduction

Frangois Grin, Laszl6 Maracz and Nike K. Pokorn
University of Geneva / University of Amsterdam / University of Ljubljana

This introductory chapter offers a brief account of the history behind this book,
which originates in the MIME project, where ‘MIME’ stands for ‘Mobility

and Inclusion in Multilingual Europe’. This project, which was funded by the
European Commission’s Directorate-General for Innovation and Research as
part of the DG’s seventh Framework Programme, presents an exceptional degree
of interdisciplinarity. A dozen different disciplines from the social sciences and
humanities were involved, with a total of 25 participating teams from 16 dif-
ferent countries. The project’s analytical framework, which federates the inputs
from these various disciplines, rests on the concept of trade-oft - in this case, be-
tween two desirable, but non-converging goals, namely ‘mobility’ and ‘inclusion’.
This general introduction shows how the trade-off can be used as a structuring
device to approach the ‘multilingual challenge’ confronting Europe and its cit-
izens, before describing the main thrust of each of the subsequent 25 chapters.
The findings presented here, which go beyond the results provided in the MIME
project outputs, aim to make this interdisciplinary experience available to a wide
readership of scholars.

1. An unusual book

The aim of this book is to make accessible to readers some of the key results of a
far-reaching research enterprise on the challenges of multilingualism and how to
address them. For several reasons, this volume is somewhat unusual in the literature
on multilingualism, diversity, and language policy.

First, its contents are unique in that, possibly for the first time, language policy
is simultaneously approached from the perspective of a dozen different disciplines
spanning the social sciences and humanities. This book combines research rooted
in economics, the education sciences, finance, geography, history, law, political
science, philosophy, psychology, sociolinguistics, sociology and translation studies
(mentioned here in alphabetical order) and we are not aware of any previous col-
lection offering a comparable range of disciplinary perspectives on language policy.
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Second, these different perspectives are not merely lined up like beads on a
necklace. This would have been a perfectly valid multidisciplinary endeavour, but
this collection aims to be interdisciplinary. All the contributions in this book address
the challenges of multilingualism with a shared analytical framework that helps us
develop an integrated approach to the management of linguistic diversity, without,
however, restricting each contribution’s ability to draw on a discipline-specific body
of theory, methods and findings. Such an approach proves useful as a stepping-stone
for the identification and formulation of consistent language policies across various
dimensions in the life of contemporary societies, whether political, educational,
legal, socioeconomic, or geopolitical, for example.

Third, this book proposes an atypical combination of specialty and generality.
It is specialised, in the sense that each chapter develops a compact, yet in-depth
treatment of a specific problem, examined with the tools of a canonic discipline.
Unsurprisingly for a volume about multilingualism, it includes contributions by
scholars from the language sciences working with sociolinguistic concepts, but
sociolinguistics is just one discipline among others. For example, some chapters
in this book have been written by lawyers who use legal concepts to discuss the
constitutional conditions surrounding multilingualism, or the place of multilin-
gualism in consumer protection. One chapter authored by geographers examines
our relationship to space and how this relationship is liable to change in response
to the diverse makeup of the multilingual city. Elsewhere, economists use the core
principles of microeconomic analysis to explore the dynamics of intergenerational
transmission. Every chapter reflects the state of the art in its field and is accordingly
specialised; at the same time, each chapter is an element that fits into the general,
integrated perspective on multilingualism mentioned above.

Finally, this volume is a little unusual in that its somewhat ‘textbook’ approach
is, in itself, an exercise in bridge-building. Precisely because its chapters draw on
the tools, concepts and methods of a wide range of disciplines, a special effort is
required to ensure that everything is accessible to all readers. Specialists in trans-
lation studies are used to their colleagues’ writing, but they are not necessarily
familiar with the conceptual apparatus of psychologists. Educationalists do not
always get the point that economists are trying to make, and the latter, in turn, are
liable to miss the nuance that a sociolinguist wishes to convey when talking about
‘code-switching’ rather than ‘code-mixing’. This is why a few paragraphs in every
chapter are set aside to describe the key concepts used in it, as well as the ration-
ale that underpins its questions — or rather its Fragestellung, the way in which the
questions are asked.

There are several ways to use this book. It may be read cover to cover, in order
to take in the full scope of a research endeavour designed to address an unusually
wide range of issues and - perhaps most importantly - always to remain alert to
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the interactions between processes unfolding at the micro, meso and macro levels.
However, some readers may choose to focus on a set of specific questions and head
straight for the relevant chapters. This strategy will probably deliver more benefit
if one devotes a few moments to the next sections of this introductory chapter, in
which the analytical framework that links all the chapters together is described.

2. Background of the MIME project

The origins of this book lie in a research project entitled ‘Mobility and Inclusion
in Multilingual Europe’ (MIME), financed by the European Commission (EC) as
part of its seventh Framework Programme for Research and Development (FP7).
The EC’s call for proposals was published in July 2012; proposals were submitted
to the Commission in January 2013; the MIME project was selected in June of the
same year and carried out over a four-and-a-half-year period from March 2014
through August 2018.!

The EC’s call for proposals was unusual as well for a number of reasons. The
first is the exceptionally wide range of issues that the Commission invited research-
ers to investigate. Eight groups of issues were listed by the EC, and the project was
expected to shed light on ‘the multilingual challenge for the European citizen’ by:

1. investigating politics and institutions in a comparative perspective, spanning
European and non-European experience;

2. analysing the management of multilingualism and its dynamics through policy
and practice (involving issues of majorities, minorities, rights, and hegemony);

3. studying how a lively diversity can mesh with efficient communication at the
micro, meso and macro levels, which respectively concern actors such as in-
dividuals or households, companies or other large organisations, and society
as a whole;

4. revisiting (second/foreign) language education in general (curriculum design,
school formal and non-school formal education, etc.);

5. reassessing multilingual education under changing macro-level conditions;

1. From 2014 to 2018, the MIME project has given rise to well over 500 products in the form
of papers in scientific journals, chapters in edited volumes, lectures, conference panels, etc. Sev-
eral synthetic reports, called publishable summaries, are available through the Cordis website
of the European Commission (https://cordis.europa.eu/project/id/613344/reporting/fr), but
user-friendlier versions of these and other documents can be retrieved from the MIME project
website at https://www.mime-project.org/outcomes/. An extensive panoply of research results is
available in the freely downloadable MIME Vademecum (Grin et al., 2018).
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6. assessing the progress and potential of language technologies, new media, and
their many uses (e.g. language certification);

7. evaluating the role of translation and interpreting, along with their social im-
plications for migrant integration;

8. offering foresight on the future of a multilingual Europe in a globalised world,
including the contribution of the language industry.

Research on the issues mentioned in this list normally takes place in separate, non-
interconnected projects. Such projects are variously anchored in applied linguis-
tics, education, political science, international relations, or sociology; in fact, most
research on multilingualism focuses on even more specific issues, with projects de-
voted, for example, to advances in certain types of language technology, the sociolog-
ical conditions of the linguistic integration of adult migrants in multicultural cities,
or the effects of various types of ‘inclusive practices’ in multilingual classrooms. The
MIME project, by contrast, could not restrict itself to a specific dimension of multi-
lingualism, whether technological, sociolinguistic, pedagogical or other. Given the
range of the issues to be addressed, no fewer than 25 teams in 16 different countries
were involved in the project.

The EC’s call for proposals also explicitly requested an interdisciplinary ap-
proach, going so far as to name a dozen different disciplines as founts of relevant
perspectives on multilingualism. This requirement was, of course, a logical one
given the vast thematic scope of the call; but just as importantly, it was also sincere.
National funding bodies, project evaluation boards and appointment committees
at universities typically tend to sideline, rather than support, interdisciplinary ap-
proaches (Bromham, Dinnage & Hua, 2016; Lyall, 2019), and institutions’ appeals
to interdisciplinarity ‘often amount to academically correct background noise’
(Grin, 2019: 128). It is also not unusual for ostensibly interdisciplinary projects to
provide little more than a thin interdisciplinary veneer on some rather traditional,
unadventurous juxtaposition of a couple of established disciplines. The MIME pro-
ject took the expectation of interdisciplinarity very seriously, bringing together
scholars from all the disciplines listed in the first section of this introduction. It
is important to emphasise that (if only to prevent an imbalance that could have
defeated the project’s sincere commitment to interdisciplinarity) none of the dis-
ciplines represented in the MIME project enjoyed a dominant position. Somewhat
unusually for research on language policy, MIME was not an applied linguistics
project with a sprinkling of other disciplines as an alibi. The project was designed
to put the problem in the foreground, in the form of a ‘multilingual challenge’ that
needed to be addressed, and this challenge raised questions that do not come in
neat disciplinary boxes. The researchers from the participating disciplines, who
pooled their knowledge of multilingualism, were animated by a shared interest in
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languages, multilingualism and linguistic diversity, and how societies deal with
them (Grin et al., 2014).

The ‘multilingual challenge’ should be understood as a very generic notion,
since there are many situations where linguistic diversity raises complex questions,
and as the above list of issues indicates, MIME needed to come up with responses
to a wide range of manifestations of diversity, including:

1. the protection and promotion of regional and minority languages in Europe;

2. the presence and visibility, in an EU member state, of the official languages of
other member states as a result of intra-European mobility;

3. the challenges of effective second- and foreign-language learning in education
systems, which raises, in particular, the issue of the special role of major lan-
guages, including one or more lingua franca(s);

4. the language issues surrounding the presence of other (historically extra-
European) languages accompanying migration flows;

5. the problem of efficient and fair communication in multilingual organisations —
not least in the European institutions themselves;

6. anumber of more specific questions connected to the management of multi-
lingualism, such as the linguistic dimensions of consumer protection or the
specific language needs of retirees settling in another EU member state.

Against this backdrop, one of the first objectives the MIME project set itself was to
design and implement a robust analytical framework allowing an integrated inves-
tigation of these topics across the traditional boundaries of academic disciplines.

3. The trade-off model

Developing the corresponding analytical framework requires researchers to try
and avoid preconceptions, including the heavily ideological interpretations of the
issues at hand often encountered in public discourse, in the media, and in academia
itself. In the case of the MIME project, this meant asking ourselves why and how
the ‘multilingual challenge’ is a challenge (or a problem) at all.

Our answer to this question was that, very much in line with the core principles
that inspire it as a political project, the European Union is pursuing two goals that
are both worthy and involve languages in complex ways that do not necessarily con-
verge. These two goals are ‘mobility’ — which means mobility between linguistically
different spaces, including, though not restricted to, the mobility of people across
EU member states for education, work, leisure, etc. - and ‘inclusion;, i.e. making
sure that European society in general, and specific locales within it (big European
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cities, suburbs, small towns, the countryside) are places where all residents can
feel comfortable and know that they belong. Over a short time span, combining
these two goals has become increasingly difficult and has been raising ever more
complex problems. Until very recently, different geographical units could organise
themselves as relatively independent systems, and set up modes of governance
postulating a degree of immunity from the processes developing in other units. The
digital revolution, the development of information and communication technolo-
gies, the associated decline in the cost of maintaining regular contacts with other
parts of the world, the increasing contribution of international trade to around a
third of world GDP, the accelerated sharing and spread of cultural patterns, icons
and memes - in a word, the wide range of phenomena often subsumed under the
notion of ‘globalisation’ - have made it increasingly challenging for Europe to en-
sure the combination of mobility and inclusion.

Positing mobility and inclusion as the twin goals of Europe’s approach to the
management of diversity in a globalising world in turn requires clarifying our
treatment of linguistic diversity itself both as a social, political and cultural point
of departure — an element of context in the European project — and as an area of
governance or policy object. An important feature of our handling of this question
is the notion that linguistic diversity is not intrinsically ‘good’ or ‘bad’. It just is,
and different forms or degrees of diversity have various effects that may be deemed
positive or negative, and perceived as advantages or drawbacks.?

Both advantages and drawbacks may be material or symbolic, and both the ma-
terial and symbolic facets must be taken into account when comparing alternative

2. This point requires a short excursus in the epistemology of research. Bucking currently pop-
ular trends in some segments of social sciences and humanities, the researchers involved in the
MIME project have done their best to carefully separate the ideological from the analytical, and
the normative from the positive. We are of course aware that a totally detached vision of any
social issue is not possible, and that all scholars bring their references, preferences and opinions
into their scientific work. The fact that no discourse can be entirely value-free, however, is no
excuse for abandoning any pretence of objectivity; it does not justify wilful obfuscation and
mix-up between epistemologically different questions, of which some currents in contemporary
sociolinguistics offer abundant examples. What we think is right and what we think is true be-
long to different epistemological levels; so do what we think is wrong and what we think is false.
Therefore, the undisputed difficulty (and, admittedly, the ultimate impossibility) of keeping the
positive and the normative fotally separate does not invalidate the classic principles of scientific
investigation, and even if objectivity is an unreachable goal, it remains a criterion providing
scholars with a method and a roadmap. Therefore, every effort is made in this book to explain
our methodological choices, working hypotheses, and theoretical assumptions as transparently
as possible. We can, however, make one ideological position perfectly clear: as citizens, all the
authors of this book are deeply sympathetic to linguistic diversity and share the conviction that
a drift towards linguistic uniformity would be a grievous loss for Europe — and beyond.
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ways of handling linguistic diversity or, in other words, when comparing alterna-
tive language policies. As diversity increases, so do the associated advantages and
drawbacks. The challenge may be reinterpreted as one of identifying the degree
of diversity that delivers the highest level of well-being to the greatest number of
residents and best meets citizens’” expectations in a democratic society.

Of course, identifying and measuring these advantages and drawbacks is an ex-
ceedingly difficult task at the best of times. Analysts must do their best, and some-
times exercise creativity, when structuring a policy problem (Rossi et al., 2004).
However, citizens as well as policymakers acting on their behalf through language
policies may have to settle for policies whose effects are not exhaustively identified,
or whose evaluation takes major benefits and costs into account, but omits minor or
indirect impacts (Dunn, 1994).

In our case, this standard difficulty is compounded by the negative relationship
between mobility and inclusion, which, as just noted, are goals that do not generally
converge; at the same time, they are dynamically related in the sense that achieving
more of one typically entails getting less of the other. This tension between two
justified objectives gives rise to a classic trade-off problem, and multilingualism is
a ‘challenge’ precisely because it points towards goals that are not easily reconciled.

On the one hand, a crucial aspect of the Europe’s political project is to become
a strongly integrated union whose citizens can freely move between member states
for work, study, leisure or retirement, which we call mobility. This notion denotes
a broader range of processes than physical migration. It reflects the growing mul-
tiplicity of motivations and modalities associated with the geographical, or some-
times virtual, movement of people. Mobility requires easy communication among
people with different linguistic backgrounds. This can be achieved by appropriately
combining multiple communication strategies which involve various ways of using
languages, but challenge the association traditionally made between a particular
language and a particular geographical area.

On the other hand, the diversity of languages within Europe raises issues of
inclusion, of which languages are a crucial dimension. Let us recall that linguistic
diversity is recognised as a core value of the Union. It is manifested in the linguistic
specificity of different parts of the EU, whose member states have different official
languages (sometimes more than one, with various internal arrangements at na-
tional and/or sub-national level). Inclusion, then, supposes a sense of belonging
to and connection with one’s place of residence, whether one was born there, or
has moved and chosen to settle there. This sense of belonging or connection may
in particular be reflected in participation in the social, political, economic, and
cultural life of the country, region or local area of residence, implying familiarity
with the local language. The maintenance or emergence of a sense of belonging
and connection requires the many languages and cultures that make up European
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diversity to be recognised and nurtured, since both require a linguistically and
culturally identifiable setting that one can belong to and feel connected with. In
plain terms, ‘inclusion’ requires something to be included in. At the same time, nur-
turing these settings with their respective uniqueness enables long-time residents
to feel secure, including in their capacity to extend inclusion to newcomers. While
inclusion implies the integration of newcomers into local conditions, it does not,
however, require them to relinquish the linguistic and cultural features that they
bring with them, and can allow the emergence of multi-layered identities.

This trade-oft between mobility and inclusion provides the prism through which
we have looked at various facets of the ‘multilingual challenge’, across the areas of
concern mentioned in the EC’s call, across specific types of linguistic diversity, and
across disciplinary boundaries. In this integrative framework, if society opts for
an exclusive emphasis on the need for inclusion in a specific place in the EU, this
could materially or symbolically hamper citizens’ mobility. An exclusive emphasis
on inclusion makes mobility more complicated for people, whether in material or
symbolic terms. More inclusion will generally entail less mobility. Conversely, an ex-
clusive focus on mobility can have a detrimental effect on inclusion because, through
the potentially uniformising forces it encourages, it may erode the sense of place,
specificity and rootedness associated with different locales within the EU. At worst,
if this focus on mobility is perceived as undermining local languages and cultures,
it can cause a negative backlash among some citizens who may feel deprived of their
sense of place. More mobility may be disruptive for inclusion processes.

This trade-off reflects our initial observation that diversity entails both benefits
and costs (again, material and symbolic). These benefits and costs are inextricably
linked to each other, particularly through the dynamics of mobility and inclusion.
In other words, linguistic diversity is a challenge for the European citizen precisely
because it has both costs and benefits, and both are closely connected. It follows
that Europe’s response to the challenge of linguistic diversity should take due ac-
count of these interconnections. This situation can be expressed with the help of
a diagram (Figure 1.1), in which the extent of mobility and inclusion is measured
on the x and y axes respectively.

The downward-sloping line represents a limitation or, in formal terms, a ‘con-
straint’; it symbolises the fact that, starting from a situation such as that symbolised
by point A, the only way to increase mobility is to sacrifice some inclusion. Society
may therefore end up at point B, which is merely another location along the con-
straint. Conversely, if one were to start from B and try to increase inclusion, this
would mean sacrificing some mobility.

The constraint reflects realities of the type mentioned a few paragraphs earlier.
Consider the situation in which, starting out from the combination of mobility
and inclusion symbolised by point A in Figure 1.1, efforts are made to facilitate
mobility. Citizens would then be allowed, without any particular requirements, to
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Inclusion
y N

> Mobility
Figure 1.1 The basic mobility/inclusion trade-off

settle anywhere they like in the territory of the EU, and to demand access to various
services in their own language, without making any serious effort to learn the local
language. This, ultimately, harms inclusion by eroding the linguistic features of the
context in which inclusion can take place.

As long as the constraint applies, the policy problem can therefore be refor-
mulated as one of finding the best possible combination between mobility and
inclusion - or, in terms of Figure 1.1, to identify the best point along the blue line.
Appropriately chosen policies can then be designed and implemented in order to
move closer to the combination of mobility and inclusion identified as preferable.
Note that, depending on societies priorities in terms of mobility and inclusion, any
point on the constraint (A, B, or some other combination of mobility and inclusion)
may be deemed preferable, and this preference may change over time; it is the role
of political institutions to enable citizens to bring preferences to the fore, so that
policy choices can be made accordingly. The main point here is that the two goals
of mobility and inclusion tend to pull society in different directions.

However, we may also go further and consider the possibility that innovative
policies may help to shift the constraint outwards. Suppose for example that Europeans
want to put a little more emphasis on mobility, but still want to strongly support new-
comers’ inclusion in the local social and cultural fabric, which typically requires them
to learn the local language. In order to encourage them to do so, mobility-enhancing
policies should be tied to policies that make the acquisition of the local language
cheaper and, ultimately, unavoidable. This may, among other measures, take the form
of free language classes for newcomers. Tying mutually complementary policies to-
gether amounts to an outward shift of the constraint, as shown in Figure 1.2:
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Inclusion
y

» Mobility
Figure 1.2 Outward shift of the constraint

Well-designed policies place point C within reach, and starting from A, more mo-
bility can now be achieved without sacrificing inclusion.

The MIME project, then, proposed addressing the ‘multilingual challenge’ with
a two-tier approach:

- first, to identify, given existing constraints (which restrict the extent of mobility
achievable while preserving a certain level of inclusion, and vice versa), the best
balance between the two;

- second, to identify policy orientations that would help relax this constraint —
in particular, to formulate new measures (or novel combinations of measures)
that can increase mobility without impeding inclusion, or improve inclusion
without restricting mobility. The guiding principle is to increase compatibility
between mobility and inclusion.

Much of MIME researchers’ attention has been devoted to the study and reinterpre-
tation of classical language issues in terms of this trade-off model, in order to reveal
adaptations to existing arrangements that can increase compatibility between mo-
bility and inclusion in various areas (constitutional provisions, educational systems,
day-to-day interaction in various neighbourhoods, etc.). In the following section,
we present the chapters in this volume, briefly showing how each has adapted the
trade-off model to a specific aspect of the multilingual challenge.
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4. 'The contributions to this book

Following on from the approach sketched above, Chapter 2 by Francois Grin is also
concerned with the general framing elements of the MIME project. The chapter
takes a closer look at the epistemological and methodological requirements of using
a policy analysis approach in the study of language policy and discusses the role
of interdisciplinarity and the treatment of complexity in this exercise. Given this
complexity, it would have been unrealistic to aim for one all-encompassing model
of linguistic diversity and its treatment through public policy. Instead, the chapter
proposes a typology, or template, for the identification of the main features of lan-
guage policies across disciplines and domains. This template uses eight dimensions,
which can serve to organise interrelated analyses into a consistent language policy
plan for highly complex settings.

Chapters 3,4 and 5 address the directly political dimensions of the MIME project.

In Chapter 3, Astrid von Busekist investigates linguistic diversity in political
(quasi)-federations and assesses non-European experiences, such as Canada, the
US and India. These (quasi)-federations employ various strategies, like linguistic
subsidiarity and reciprocity which may carry over to the European Union to strike
a balance between mobility and inclusion of (internal and external) migrants. In
order to resolve the mobility/inclusion trade-off, the author argues for the intro-
duction of a language passport which she has called ‘Linguapass’ to recognise and
document the linguistic skills of migrants.

In Chapter 4, Christopher Houtkamp and Laszl6 Mardcz analyse the status
of traditional minority and migrant languages in the European context. Both lan-
guage types are usually assigned fewer rights than the official, majority languages,
although traditional minority languages have been assigned limited rights under
pressure of supranational regulations. This provides a strong argument for an
EU-wide supranational language policy for migrant languages which supports the
upgrading of these languages. The authors argue that this upgrading should involve
the personality principle as a central element of the language rights assigned to
traditional minority languages. This principle helps optimise the balance between
mobility and inclusion and is also relevant to ‘motility’, denoting potential mobility,
in which different languages may trigger different types of mobility.

In Chapter 5, Edgar Dobos, Noémi Nagy and Balazs Vizi study the protection
and promotion of regional and minority languages in Europe. International minority
rights instruments scarcely address the questions of mobility and multilingualism.
In their case study of a multilingual area in Serbia, Vojvodina, they conclude that
formal adherence to international standards does not guarantee the effective imple-
mentation of minority rights in domestic settings, which may cause forced migration
and homogenisation. The authors call for a robust and common European minority
rights regime in order to guarantee minority rights.
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Chapters 6, 7 and 8 propose a more sociological perspective on the multilingual
challenge.

In Chapter 6, starting from the changes that have affected patterns of mobility
since the turn of the millennium, Rudi Janssens investigates some core sociological
processes that underpin the emergence of a ‘new’ mobility paradigm and the asso-
ciated tensions with changing conditions of inclusion. These developments entail,
in particular, a profound transformation of the network phenomenon, which has
always been essential in the study of migration. Against this backdrop of new mo-
bilities, Janssens examines changing patterns of inclusion in the linguistically very
diverse setting of Brussels, and the role of competence in French, Dutch, English
and other languages in the bottom-up negotiation of mobility and inclusion.

In Chapter 7, Peter Kraus and Melanie Frank study the emergence of new lin-
guistic identities in connection with the dynamics of Europeanisation and transna-
tionalisation. They examine how the interplay of old and new patterns of linguistic
diversity is affecting the trade-off between mobility and inclusion in multilingual
societies, showing that historical processes of nation-building have affected modern
identity-building by linking particular languages to particular collective (national)
identities. They then turn to the political implications of ‘complex diversity’ as
a challenge to the institutional monolingualism of nation-states. Case studies of
the cities of Riga and Barcelona, which offer examples of specific types of com-
plex diversity, illustrate the consequences that different institutional approaches
to multilingual realities can have in terms of creating more or less open identity
frameworks for the citizens.

Chapter 8, by Virginie Mamadouh and Nesrin El-Ayadi, turns to the spatial
implications of multilingualism as features of the contemporary city. Places are
not merely given - they are influenced by the linguistic diversity of the city, and
residents’ sense of place and belonging may be encouraged at the level of the city
as a whole and/or in specific neighbourhoods. Hence, public spaces shape people’s
perceptions of linguistic diversity and multilingualism. The chapter introduces key
geographical concepts and examines new forms of linguistic diversity in European
cities fostered by globalisation, Europeanisation, transnational migration and
digitalisation. A ‘humanistic geography of urban multilingualism’ highlights the
perceptions and representations of languages and their links to a sense of place
and belonging. A ‘political geography of urban multilingualism’” examines local
policies and city networks regarding the management of linguistic diversity and
the trade-off between mobility and inclusion.

Chapters 9 to 11 look at the role of education in the study of this trade-off.

In Chapter 9, Gabriele Iannaccaro, Vittorio Dell’Aquila and Ida Stria identify
the gap between individual linguistic repertoires and the repertoires that are gen-
erally acknowledged in society as one of the principal factors hampering social and
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linguistic inclusion, also in school environments, which may cause linguistic fric-
tion and linguistic unease. The authors argue that specific teacher training focusing
on the recognition of speakers’ varied repertoires and the reduction of linguistic
discomfort would represent a suitable strategy to alleviate tensions and support the
inclusion of mobile people.

Mark Fettes, in Chapter 10, compares different policy frameworks or initiatives
geared towards the linguistic inclusion of students with a migration or minority
background, focusing in particular on processes at the meso level of communities,
municipalities, school districts, teacher training programs, and other local or re-
gional institutions. Fettes argues that systemic change could be achieved primarily
in three areas that should be adapted and expanded in order to promote the lin-
guistic inclusion of students: building of local educational partnerships, training of
teachers, and recognition, validation and assessment of community skills.

In Chapter 11, Célio Concei¢do and Elisa Caruso focus on mobility and inclu-
sion in higher education language policies. Their analysis, which combines docu-
mentary sources and data collected through recent case studies, argues that existing
language policies in higher education do not appropriately handle the trade-off
between mobility and inclusion. Their findings suggest that while internalisation
has made higher education multilingual and open to a diversity of linguistic rep-
ertoires, thus arguably facilitating mobility, it has also promoted the use of English,
with the need for visibility and comparison with other institutions being the most
frequently quoted justifications. By establishing English as a lingua franca for re-
search, teaching and higher education governance, internationalisation in higher
education may fail to ensure adequate levels of inclusion.

Chapters 12 to 15 focus on communication and discuss some mediation strat-
egies used to alleviate language barriers encountered by mobile people.

Nune Avayzyan and Anthony Pym, in Chapter 12, address the issue of linguistic
inclusion through a description of the linguistic exclusion of Russian-speakers in
the province of Tarragona, Spain. Interviews with selected members of this lan-
guage group show that they feel excluded if no mediation services are provided in
official situations, because of the policy of promotion of Catalan and the generally
low level of English spoken in the region. The results also indicate that this sense
of linguistic exclusion has motivated the Russian-speakers interviewed to learn
Spanish, the dominant language of the state, but not Catalan, the territory’s tradi-
tional language of inclusion.

In Chapter 13, Nike K. Pokorn and Jaka Cibej explore migrants’ attitudes to-
wards community interpreting. The research rests on 65 interviews with short- to
long-term migrants using 18 different languages as their L1s. The results show that
migrants, regardless of the country of origin, the status of their L1, the level of ed-
ucation and the intended length of stay in the host country, have a rather negative
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attitude towards interpreting: they doubt the accuracy of this mediated transfer and
consider it an impediment to their personal autonomy. However, they express the
need to use interpreters and translators in the early stages of their stay in the host
country, particularly in high-risk situations.

In Chapter 14, Sabine Fiedler and Cyril Brosch examine the languages choices
and language learning of exchange students in the Erasmus Programme. Drawing
on data collected by means of online questionnaires and interviews with more than
500 participants, Fiedler and Brosch conclude that a large majority of exchange
students consider learning the language of the host country to be an important
incentive for their stay. However, in practice, due to poorly organised language
courses or even a lack of them, they spend most of their time with other exchange
students. Results also show that while the students manage to raise their proficiency
in English or French in countries where these two languages are dominant, the
level of linguistic proficiency they achieve in less widely spoken languages varies
significantly.

In Chapter 15, Alice Fiorentino and Machteld Meulleman explore the role of
intercomprehension in short-term mobility experiences, in particular between
Italian and Spanish in two Italian adoptive families when staying in the adopted
child’s home country before going back to Italy together as a family. Conversation
analysis reveals that both families spontaneously resort to intercomprehension as
one of their main mediation strategies. However, since the use of intercomprehen-
sion spontaneously decreases over time in favour of the child’s use of the parents’
language, the authors conclude that the use of intercomprehension is a transitional
and propaedeutic communication strategy which nevertheless brings about strong
cohesion between speech participants.

Chapters 16 to 20 draw on political philosophy, economics and law and exam-
ine fundamental aspects of language policy.

In Chapter 16, Michele Gazzola, Torsten Templin and Bengt-Arne Wickstrom
propose a formalised treatment of the trade-off, in which the choice of acquisition-
and status-oriented language policies generates different combinations of mobility
and inclusion, operationalised respectively by the spatial distribution of users and
the prevalence of bilingualism. The effects of the model are examined in a dynamic
setting in which policy measures interact, over time, with the decisions that users
make on the basis of the expected costs and benefits. The model is illustrated by
two scenarios, one in which majority speakers move into a region with a strong
minority language in a given country (such as Spanish-speakers migrating into
the Basque country) and another where migrants using a foreign language settle
in a country that comprises enclaves of speakers of this foreign language (such as
Spanish-speakers moving to the USA).
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Chapter 17, by Helder De Schutter, Sergi Morales-Galvez and Nenad Stojanovic,
takes an in-depth look at the territoriality principle, which establishes a link be-
tween a certain geographical area on the one hand and a language (or set of lan-
guages) on the other hand. This principle is widely referred to, and countries like
Belgium, Finland and Switzerland are often quoted as examples. However, as the
authors show, ‘territoriality’ can stand for very different realities, which may cre-
ate conceptual and normative confusion. Starting out from the justifications for
and critiques of the territoriality principle, this chapter proposes a fundamental
re-examination of the territoriality principle with a view to making it more con-
sistent and more operational.

In Chapter 18, Brian Carey and Andrew Shorten look at the moral principles
that underpin concepts of linguistic justice. Such a conception is expected to meet
certain standards of public justification, which also bear upon the procedure used
to arrive at it. This chapter examines the legitimacy of concepts of linguistic justice
in relation to three crucial issues: the definition of the relevant constituency, the
degree of multilingualism of the deliberation on linguistic justice, and the weighing
of the interests of various groups. This leads the authors to conclude that in many
cases linguistic justice means adopting a multilingual regime.

Chapter 19, by Marco Civico, presents the technique of agent-based modelling
(ABM), which proposes an astute strategy to deal with the complexity of real-world
processes. Standard techniques of formal mathematical modelling, whose strong
suit is internal consistency, are quickly overwhelmed by this complexity. The tradi-
tional response is to introduce various assumptions, which make it possible to iden-
tify various important relationships between dependent and independent variables.
This, however, amounts to assuming away some of the complexity, thus reducing
the relevance of the analysis. ABM, by contrast, operates with computer-based sim-
ulations, which makes it possible to find solutions with far less a priori restrictions.
Using an ABM approach, analysts can also test the likely effects of a wide range
of policy options, identifying along the way the conditions that can make various
policy measures more effective.

In Chapter 20, Robert Dunbar and Rdéisin McKelvey look at the legal regu-
lation of mobility through laws and policies on immigration and naturalisation,
which may include requirements for competence in the official language of the
host country. While such language requirements can promote greater inclusion and
enhance the life chances of immigrants, this approach may be seen as incomplete,
in that it does not sufficiently provide for language teaching and mother-tongue
education for children of migrants. This may end up hampering processes of in-
clusion, since the latter is facilitated by ensuring that migrants have effective ac-
cess to crucial public services such as health care and social services. International
obligations in this area generally do not provide appropriate responses; however,
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principles put forward in international human rights, particularly the principle of
non-discrimination and equal protection under the law, along with the principle
of proportionality, suggest more adequate responses.

Under the heading ‘Frontiers of multilingualisny’, Chapters 21 to 26 reflect a
particularly novel facet of the MIME project, which ventured into hitherto little-
explored dimensions of multilingualism.

In Chapter 21, Zaneta Ozolina and Rihards Bambals discuss the security impli-
cations of the management of multilingualism in the Baltic states, especially Latvia.
Since the restoration of the country’s independence in 1991, Latvia has had to deal
with the imposing proximity of Russia, whose dominant geopolitical weight endows
its language and culture with formidable influence in the Baltic states. In such a
setting, there is a danger of language being used as a tool for manipulation and
propaganda, and a potential source of unrest in society. According to the authors, a
way to counterbalance this is to implement resilience-building measures involving
broader support for government institutions across all ethnic and linguistic groups.
This requires ensuring equal access to these institutions, as well as state-sponsored
opportunities to learn Latvian, Russian, and other languages.

In Chapter 22, Christine Kaddous and Laura Marcus investigate the various lan-
guage requirements in EU consumer law, showing that there is no general rule in the
matter to guide the EU legislature; requirements differ from one field to another, as
borne out by the examination of the case-law of the Court of Justice of the European
Union. National linguistic requirements may also conflict with EU primary and/or
secondary legislation. The authors propose to classify language requirements in EU
consumer law on the basis of the objectives pursued by the legislature, with a view
to helping member states adopt and adapt their national regulations. They also rec-
ommend promoting multilingualism in EU consumer legislations, which may foster
both the mobility and inclusion of EU economic operators and citizens in general.

In Chapter 23, Lia Pop discusses some of the sociolinguistic dimensions of
the experience of the Roma, who generally display a particularly high degree of
mobility. She observes that Romani-speakers often quickly develop essential skills
in a wide range of languages as they move across European countries. According to
Pop, this is due to an informal approach to foreign language acquisition which she
refers to as ‘learning all from all’. It involves simplifying, selecting and validating
teaching contents in order to facilitate some of the group’s collective goals, making
the roles of teacher and student interchangeable, and developing playful learning
practices within the group. Apart from its intrinsic interest, this informal language
learning strategy may suggest avenues to inclusion in host societies that may be of
interest beyond Roma communities.

In Chapter 24, Per Gustafson and Ann Elisabeth Laksfoss Cardozo look at the
linguistic challenges confronting mobile retirees. They examine the linguistic and
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communication strategies of relatively affluent retirees from Scandinavia settling in
the Spanish province of Alicante. The authors conclude that in settings with estab-
lished expatriate infrastructures and a strong association with the tourism industry,
mobile retirees use their native language or English as a lingua franca for commu-
nication. Conversely, in places without these features, obstacles for learning the
local language will be smaller and inclusion in the host communities will be easier.

In Chapter 25, Guillaume Fiirst and Frangois Grin propose a statistical exam-
ination of the relationship between multilingualism and creativity. Using an espe-
cially collected database of nearly 600 adults and applying targeted measurements
of creativity developed in psychometric research, they conclude that multilingual-
ism and creativity at the individual level are positively and significantly correlated.
Moreover, this positive relationship also holds in multivariate analysis, enabling the
authors to show that creativity is enhanced by multilingualism as such, as distinct
from multicultural experience - a distinction hardly ever made in the literature.

Finally, Chapter 26, by Paul Dembinski, Philippe Rudaz, Hannah Soissons and
Marc Chesney, is located at the interface of questions that had never been consid-
ered jointly. The authors ask whether the use of Global English in the workplace
affects the attention of non-native English-speakers to ethical dilemmas. The em-
pirical examination of two groups of workers in the financial sector confirms their
working hypothesis that non-native English-speaking employees of organisations
operating in English may suffer from communicational, or linguistic, asymmetry,
which may impair their level of ethical alertness.

5. Concluding remarks

Beyond specific findings on a wide range of issues, which the MIME project has
approached through the lens of the trade-off between mobility and inclusion, a few
fundamental findings emerge in sharper relief.

Analysis of the trade-off between mobility and inclusion leads to a reconsidera-
tion of the meaning of ‘inclusion’ and its implications for policy. In many contexts,
‘inclusion’ seems to be little more than a feel-good term with imprecise contours —
other than being the opposite of its ‘bad’ opposite: exclusion. However, a few ele-
ments stand out as necessary to give actual substance to the notion of inclusion.

Let us first observe that there must be a social, political, cultural, linguistic or
other environment for people to be included in. This means that different locales
need to retain a strong sense of identity, which in turn implies cultivating their
uniqueness and hence their difference from other places. It follows that language
policy, when supporting multilingualism and linguistic diversity, should make sure
that local linguistic specificity is not compromised, since it is essential to the unique
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profile of each place. The very notion of linguistic diversity is meaningless without
the possibility of identifying and cultivating the elements that make up this diver-
sity. Ignoring this basic fact may feed a negative backlash, reflected in narrowly
nationalistic or even xenophobic outcomes at the ballot box.

Affirming the linguistic specificity of each locale (which may be tied to one or
several languages) is one of the key dimensions of people’s sense of place. If they
feel secure in their sense of place and in the priority accorded to the language(s)
associated with it, people are in a much better position to encounter and welcome
the linguistic and cultural ‘Other’. A clear sense of place, along with the comfort of
feeling secure in it, is a precondition for making space for an expanding range of
cultural and linguistic expressions, as is likely to occur rapidly with globalisation;
itis, by implication, a precondition of linguistic human rights. Similarly, ‘inclusion’
must by definition be for everybody;, i.e. it is not only a guiding principle adopted
for the benefit of autochthonous minorities or immigrant communities. Inclusion
must also be perceived by majorities as part and parcel of a social, political and
cultural project that it is in their own interest to support.

All this has far-reaching implications for linguistic diversity management, be-
cause it helps us clarify the meaning and import of linguistic diversity. Beyond the
advantages and drawbacks of linguistic diversity, the crucial point (which the type
of research described here puts back in the spotlight) is that diversity, by definition,
is predicated on the existence of distinct, identifiable elements. This has implications
for how we work on and with linguistic diversity, whether as practitioners or as
scholars, whether in language education or constitutional law.

The undisputed fact that the elements that make up a diverse world are not
closed sets (or that their boundaries are typically porous) does not affect the funda-
mental notion that diversity makes no sense without distinct, identifiable elements.
This applies to what we regard as biological species as well as to what we regard as
languages; and this convergence holds true even if we keep clear (as we should)
of simplistic biological analogies, such as assuming that languages are akin to bio-
logical organisms, or that they live and die in the same way. Therefore, some cur-
rently popular but questionable claims about language and multilingualism ought
to be taken with a pinch of salt. Consider for example the notion that languages,
because they supposedly blend into each other (and because ‘named’ languages
are constructs), do not really ‘exist,, or the claim that the very concept of a ‘mother
tongue’ should be discarded. Such musings may be intellectually entertaining, but
they ultimately undermine the diversity that they claim to promote, because di-
versity simply cannot exist without distinct and identifiable elements. Policies that
(blithely ignoring actors’ lived experience) deny the existence of the latter imperil
the well-being of persons and communities, whether large or small, who are the
carriers of this diversity. They are also detrimental to majorities, because the lively
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manifestation of linguistic diversity is the very condition of a stimulating, mutually
welcoming encounter between languages and cultures.
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CHAPTER 2

Principles of integrated language policy

Frangois Grin
University of Geneva

This chapter proposes a novel perspective on language policy as a form of public
policy, highlighting some of the epistemological implications of this approach
and discussing its linkages with more standard approaches originating in applied
linguistics. After introducing the relevance of interdisciplinarity and complexity
as defining features of this enterprise, it focuses on the connections between
principles of public policy on the one hand, and the specificities of language
policy on the other hand. To this end, this chapter develops an entirely novel
typology of the main dimensions of language policy (type, domain, sphere,

tier, welfare, target, causation and instrument), with which the latter may be
extensively described and characterised. These dimensions bring to the fore the
importance of jointly considering the micro, meso and macro levels at which
language policies necessarily unfold. Given the extreme complexity of practically
any language policy, and the associated difficulty of establishing the full range of
effects (including both advantages and drawbacks) of alternative policy choices,
analysts often need to fall back on pragmatic solutions in the selection and de-
sign process. Accordingly, this chapter emphasizes the role of plausibility as a
valid criterion for evaluating such effects.

1. Introduction

The aim of this chapter is to present and discuss some fundamental principles of
an integrated approach to language policy.

The term ‘integrated’ has two dimensions.

First, it refers to a goal of applicability across very different language policy
issues. Principles of integrated language policy are relevant whether a policy ad-
dresses, for example, the protection and promotion of a threatened language, the
need to arbitrate between the conflicting claims to recognition of users of different
languages, or the problem of selecting a range of languages for official use in a
multilingual organisation.
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Second, ‘integrated’ refers to another desirable property, namely the ability to
consider jointly the numerous planes of reality that need to be taken into account
when developing a policy plan in a given context. For example, the protection
and promotion of a threatened language often raises both educational and legal
questions. However, a successful plan may also need to include measures in other
areas — for example the media or regional economic activity. In most cases, many
more phenomena come into play, such as citizens’ attitudes towards and representa-
tions about language and languages, resulting in a list that can never be exhaustive.

Aiming for an integrated perspective on language policy invites us to reflect
upon some of the conceptual foundations of language policy and planning (LPP),
in particular deliberate, explicit forms of it. By ‘deliberate’ I mean measures that not
only include but also extend beyond the minimal, unavoidable language policies
that societies must adopt, such as choosing the language or languages that a state
uses for normal operations, from tax collection to the provision of public education.

Section 2 describes how the questions addressed in this chapter mesh with the
analytical approach to the ‘multilingual challenge’ set out in the MIME project.
Section 3 introduces fundamental concepts and tools. Section 4 proposes a method
for the implementation of these concepts, as well as specific language policy se-
lection and design tools. Section 5 discusses some of their implications. Section 6
offers some concluding remarks.

2. Integrated language policy in MIME

We have noted, in Chapter 1, that the MIME project answered a call for research
proposals issued by the European Commission. This call was not only particularly
broad in its thematic scope, but also listed ten different disciplines in the social
sciences and humanities that research teams were invited to take into consideration
as sources of input. The call further requested ‘foresight’ on the future of a multi-
lingual Europe in a globalised world.

This exceptional range, together with an expectation of practical guidance on
how to deal with the ‘multilingual challenge’ - in the broadest sense - confronting
European citizens has led the research consortium to identify interdisciplinarity,
complexity and policy relevance as the essential conceptual foundations on which
a project should be built.

The MIME analytical framework recalled in Chapter 1, whose core is the trade-
off model combining mobility and inclusion, offers a way to meet the simultane-
ous requirements of an interdisciplinary approach intended to do justice to the
complexity of the questions involved, while proposing policy-relevant responses
to them. More specifically, the MIME project was designed to:
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- explicitly allow integration of inputs from distinct disciplines, thus transcend-
ing, in a sense, the mostly sociolinguistically inspired frameworks that used to
dominate (and to a significant extent still do) research in language policy (see
references in Section 4);

- be sufficiently broad to encompass a great variety of language problems, in full
awareness of their fluidity and interconnectedness;

- lend itself to the development of language policies, whether in terms of ex-ante
selection and design, of implementation and monitoring, or of ex-post evaluation.

These priorities have proved helpful in identifying the deeper implications of the
‘multilingual challenge’ confronting European citizens, which can be summarised
as follows:

- What are citizens’ reasons for preferring a certain linguistic environment over
another?

- How can language policies actually help European societies attain the preferred
linguistic environment?

- What are the material and symbolic costs of alternative language policy sce-
narios, and how can they be identified — and then measured?

- How can a society make the most of the resources it invests in language policies
and make the latter cost-effective, not just in financial, but also in symbolic
terms?

- What is fairness in language policy, and how can it be assessed and ensured?

Against the backdrop of these questions, which map out the epistemological and
analytical landscape into which the MIME framework fits, let us now turn to the
concepts that have guided our research effort towards the formulation of general
principles for integrated language policies.

3. Key concepts and tools
Interdisciplinarity

Even though interdisciplinary is often mentioned as a necessary feature of LPP,
this ambition is not always taken seriously, whether by academic institutions or
funding agencies, whose practices often belie their exhortations (on the practice
of interdisciplinarity in institutions, see Lyall, 2019). In this respect, the call under
which the MIME project has been funded was a commendable and welcome ex-
ception. Since language pervades almost all aspects of human experience, only a
committed and far-reaching interdisciplinary effort is up to the task of formulating
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an integrated language policy plan spanning the various domains that make up a
linguistic environment. Just how central this is will become clearer later on when
we consider the question of complexity.

Implementing interdisciplinarity, however, requires an explicit strategy for co-
operating across traditional disciplinary boundaries. This involves in particular:

- clarifying the different meanings that similar terms frequently take on in dif-
ferent disciplines (for example, references to ‘norny, ‘normativity’, etc., mean
different things for linguists and political theorists; what an economist sees as
micro-level analysis is quite macro-level for a sociolinguist);

- understanding - at least at a general level - each other’s methodologies, which
requires, in particular, navigating the complementarity between qualitative and
quantitative work, and stating very explicitly what a particular approach can
and cannot say;

- producing policy-relevant proposals fitting into the linguistic environment
which a policy plan is intended to modify.

This requires a form of interdisciplinary practice which the sociologist Coenen-
Huther (1989: 6-8) has characterised as a process of combination (‘interdiscipli-
narité par articulation’): different disciplines are seen as providing mutually com-
plementary perspectives on a research object. The MIME model, with its focus on
the trade-off between mobility and inclusion, is one possible meta-level framework
that helps to operationalise such complementarity, but other frameworks are quite
conceivable.

A further requirement of workable, operational interdisciplinarity is a degree
of agreement on some ‘theory of truth’ - i.e. what type of proposition counts as
scientifically valid.! Such agreement does not necessarily mean that scholars ap-
proaching a given object from different disciplinary angles interpret it in the same
way. However, it should at the very least enable an interdisciplinary team to identify,
spell out and locate the precise locus of insuperable epistemological disagreement,
if it ever comes to that; but fruitful cooperation is possible until an epistemological
incompatibility threshold is reached.

Interdisciplinarity goes beyond the mere juxtaposition of disciplines. When
dealing with language policy issues, foregrounding the research questions (and,
by implication, the possible policy responses to them) rather than the respective
disciplinary canons leads research teams to pool their insights. For example, a

1. This precaution is hardly necessary if all teams involved in a project essentially adhere to
a classic scientific canon that recognises the ‘correspondence theory of truth’ (Pluckrose and
Lindsay, 2020: 237 fF.), in which the key criterion for a statement to be considered true is corre-
spondence with empirical observation.
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sociologist’s contribution to the question of immigrants’ inclusion in a multilin-
gual urban context may highlight the importance of providing them with adequate
access to free classes in the host country language (e.g. Janssens, 2018). However,
our understanding of the complex ways in which the process of ‘inclusion’ unfolds,
in a given urban context, may be greatly enhanced if we consider the findings of
urban geographers about residents” perceptions of a city’s linguistic landscape (e.g.
Mamadouh & El Ayadi, 2018), and if we include this information, alongside data
about immigrants’ participation in language classes, in an account of inclusion
processes. In a similar way, the contributions of translators and interpreters help
us expand the range of responses to the challenges of inclusion (e.g. Pym, 2018).

Summing up, ‘interdisciplinarity by combination’ requires starting out from the
problem to be solved and engaging, from an early stage, in the reasoned identifi-
cation of its different facets. This implies active cooperation between practitioners
from various disciplines. Their respective contributions are then combined into a
framework that has, from the start, been designed to accommodate them - such as
the trade-off model presented in Chapter 1. This points to the crucial importance
of policy analysis as a supplier of frameworks into which inputs from various dis-
ciplines can be fitted.

Complexity

As noted above, the MIME project was submitted in response to a call for proposals
about ‘the multilingual challenge for European citizens’. This seemingly innocu-
ous formulation actually spans a wide array of issues including, for example, the
protection of minority languages, the granting of facilities for the use of the official
languages of other EU member states, the linguistic integration of migrants, the
teaching of foreign languages as part of a general language education policy, effi-
cient and fair communication in EU institutions, or the optimal use of language
technologies. Handling this bewildering range of questions within a single research
project immediately raises the question of how to deal with complexity.

The complex nature of language problems is well known in sociolinguistics and
language policy. Most LPP issues encompass not just linguistic, but also cultural,
economic, educational, geographical, historical, legal, psychological, political and
social aspects. It has been pointed out long ago that language issues are never ‘just’
about language (Nelde, 1992; Edwards, 1994; Spolsky, 2012), because language suf-
fuses every aspect of human experience, and also because each of these canonic
disciplinary perspectives could be broken down further. For example, the more
explicitly linguistic aspects of language policy range from historical philology and
toponymy to patterns of intergenerational transmission, its political aspects span
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problems of linguistic justice as well as organisation in the civil service, its economic
elements encompass the micro-level choices of consumers of goods and services
offered in various languages, as well as the macroeconomic consequences that lan-
guage policy orientations may have for the gross domestic product of a national
economy. Since all these dimensions are closely intertwined, even an apparently
self-contained language policy question soon confronts analysts with major cog-
nitive and epistemological challenges. In other words, it is difficult to tease apart
various language problems in order to handle them separately, because they usually
come in thick and complex bundles.?

The linguistic challenges confronting the European Union, its member states
and their citizens are among the most complex of all, since they combine a large
number of language issues, in which the local, sub-national, national, cross-border,
regional and supra-national levels constantly influence each other.? These issues
may be organised into six broad categories:

1. therole, in the operation of European institutions, of member states’ languages
(which means, in general, their respective official language or languages);

2. the extent of the recognition to be granted, in a given member state, to the
official languages of other member states;

3. the protection and promotion of Europe’s minority languages and, more gen-
erally, the continent’s cultural diversity, in line with the ideals proclaimed in
the treaties;

4. the extent of recognition to be granted to the languages typically brought in
by ‘third-country’ nationals, typically non-EU migrants, where mobility raises
issues of integration and multiculturalism;

2. Some bundles are comparatively less complex, even if, in the absolute, they all remain so.
Consider the task of designing LPP responses to the challenge of protecting and promoting Maori
in Aotearoa/New Zealand, where the dominant language is clearly English. The corresponding
language policy plan is likely to be relatively more straightforward than in South Africa, which
has opted for 11 official languages, a figure that includes nine languages of the Bantu family and
two European languages. This total does not include other local languages with a longstanding
presence in the area, such as those usually referred to as ‘Khoi-Sar, nor does it include languages
brought in more recently by immigrants from other parts of Africa.

3. Regional refers to specific parts of Europe as a geographical entity. They may include non-EU
member states. For example, the protection and promotion of Irish (in an EU member state) is
strongly influenced by the presence of English, whose historical anchoring point is the UK, now
no longer an EU member state; the promotion of multilingualism in Scandinavia involves not
just Denmark, Finland and Sweden which are member states, but also Norway, which is not. The
strengthening of Estonian, Latvian and Lithuanian cannot ignore the presence of the neighbour-
ing Russian Federation.
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5. the special case of sign languages which, although they tend to be neglected,
are beginning to receive more serious attention, in Europe and beyond;

6. all the consequences of the above regarding the mutually consistent regulation
of languages in the statal, public and private spheres, encompassing public pol-
icy as well as private action.

The policy implications addressed in item 6 of this list are extraordinarily far-reach-
ing. Obviously, they affect language education and calls for choices to be made
regarding the linguistic dimensions of education systems, which must juggle ‘first,
‘second’, foreign, ‘international’, ‘heritage’ and ‘host-country’ languages, along with
the special needs of Deaf learners. However, language education is only one aspect
of these far-reaching implications. Further dimensions include the provision of
translation and interpreting in courts of law and the operations of officially mul-
tilingual structures, whether at supra-national level or in the administration of
multilingual jurisdictions, the management of linguistic diversity in the media,
and the regulation of language in economic life. As regards the latter, language
issues arise not only with respect to publicly visible forms of language use such as
the labelling of market goods. They also turn up in other areas of economic activity
such as contracts (is a work contract in country X valid in any language?), labour
relations (are bosses allowed to issue orders to staff in any language they choose,
or should the local official language be used?), or advertising (may language on
billboards or posted alongside on-line content be regulated in order to preserve a
given linguistic environment?).

Throughout much of its history, language planning, whether as a field of sci-
entific inquiry or an area of state action, has tended to approach such groups of
questions separately. An additional limitation is the frequent emphasis, in soci-
olinguistic commentary on language policy, on discourse rather than real-world
processes (see for example several contributions in Tollefson and Pérez-Milans,
2018). However, growing willingness to countenance complexity as such (Civico,
2018, 2019) and greater awareness of the interdependencies fostered by globali-
sation and Europeanisation have led to a more general acknowledgement of the
interconnections between these categories of questions. Accordingly, the MIME
project has drawn on strands of research resting on a broad vision of multilingual-
ism in which, rather than individual languages, it is linguistic diversity itself that
constitutes the fundamental area of investigation (Grin, 2003a, 2020). This focus
on diversity can now serve to usher in the notion of linguistic environment as the
ultimate object of language policy.

The aim of integrated language policy is to affect our linguistic environment in a
consistent fashion and in a desirable direction. ‘Linguistic environment’ is the term I
propose using (Grin, 2003a: 178) to describe the sum total of a society’s demolinguistic
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and sociolinguistic features: what languages are known by residents and what lan-
guages are used, by whom, with whom, in what contexts, how, and why. The ‘who’
in the preceding sentence includes any type of actor, from individual persons to
private-sector businesses, the media, non-profit and third-sector organisations, and
state institutions. The ‘how’ encompasses not just the language registers known and
used, but also actors’ attitudes and representations - for example, the prestige they
assign to different varieties, or the degree of confidence (or, conversely, of insecurity)
that people may experience when using certain languages in certain contexts.

Clearly, the increased frequency of interlinguistic contact brought on by glo-
balisation, growing European integration, and rapid technological progress eroding
linguistic and cultural distances between various locales are all major causes of
complexity. Various locales influence each other more than they used to, making
it more complex — and more difficult - to steer even a local linguistic environment
in a given direction. This also holds true for the linguistic environment of a larger
entity, such as Europe as a whole, unless one simply rejects diversity in favour of
uniformity.

Referring, at any level, to the linguistic environment (which may be more or
less linguistically diverse) as the true object of LPP amounts to a call for internal
consistency in the handling of various facets of this environment. For example, pro-
moting a minority language in the education system makes little sense if a similar
ambition does not also inspire legislation on the language(s) of advertising in the
public space. Likewise, celebrating Europe’s ‘rich linguistic diversity’ rings hollow
if European institutions use English only - as in the funding of scientific research
through ‘Framework Programmes’. Acknowledging the complex nature of language
problems and the contradictions that typically pervade them therefore invites us to
pay particular attention to the sources of such contradictions.

At an early stage, the MIME project has identified the interrelationships be-
tween different tiers of decision-making as a chief source of possible inconsistencies
impairing society’s capacity to meet the challenges of multilingualism (Grin, 2018).
More specifically, much of the latter’s complexity hinges on the non-alignment of
constraints and incentives between the micro level of individuals, the meso level
of organisations, and the macro level of society as a whole. Converging evidence
suggests that for society as a whole (that is, at the macro level), linguistic diversity
is more advantageous than uniformity (Grin, 2003a, 2020).

Various analytical paths point in this direction, but they all depend on the fact
that, as it increases, diversity gives rise to both increasing benefits and increas-
ing costs. The costs are mostly linked to the challenge of communication between
speakers of different languages, which requires translation, interpreting, or foreign
language learning, all of which are costly, although many of these costs are falling as
progress is made in automatic translation. The benefits stem from the stimulating
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character of a multi-faceted rather than uniform world, rather as diversity in animal
and vegetal species makes our environment more attractive, and may also gener-
ate economic value. Furthermore, recent quantitative research (including in the
MIME project) reveals a positive and statistically significant relationship between
plurilingualism and creativity at the individual level (Grin & Fiirst, 2018; see also
Fiirst & Grin, Chapter 25 of this volume); creativity is correlated with innovation,
and hence with prosperity. Fundamentally, starting from uniformity (that is, zero
diversity), benefits are likely to increase at a falling rate, and costs to increase at a
growing rate. Although this does not mean recommending unbridled, unregulated
linguistic diversity, it follows that optimal diversity (which maximises the positive
difference between benefits and costs) is necessarily positive.

However, just as in the case of environmental quality, market signals may not
be sufficient to ensure that individual decisions are aligned with the common in-
terest. Decentralised decision-making may not suffice to nudge society towards
a positive level of linguistic diversity. In such cases, it is appropriate for the state
to enact public policy.* The trickier problem, however, is that at the intermediate
layer of meso-level actors, including organisations such as private-sector companies
and universities, constraints and incentives tend to differ from those confronting
macro- and micro-level actors (Grin, 2021a). Although the latter have an interest
in positive levels of diversity, meso-level organisations’ goals tend to be more nar-
rowly defined than those of actors in the tiers below or above them. For example,
a private company’s strategy is chiefly guided by the goal of maximising profits; a
university seeks to attract students and funding to deliver teaching and research.
Complex though they are, these goals are narrower than those of people making
choices about all aspects of their lives (Becker, 1976), or those pursued by a state as
the organised arm of society as a whole (Wheelan, 2011). Consequently, meso-level
actors often have more to gain from uniformity - such as relying on monolingual
solutions. This discrepancy between meso-level actors on the one hand and macro-
and micro-level actors on the other lies at the root of much of the complexity we

4. 'This problem of non-alignment is well known in economics, especially environmental eco-
nomics, where it is approached through the concept of ‘external effects’ or externalities. Exter-
nalities, which may be positive or negative, result from the action of an agent. However, whereas
agents usually bear the consequences of their actions, this is not the case with externalities. For
example, if someone decides to drive her car to work instead of using public transport, she will
get the benefit (flexible, comfortable transportation without the hassle of going to a bus station,
queuing, and having to stand in a crowded bus) and pay most of the associated cost (fuel, park-
ing fee, wear and tear of the car, and road hazards), but not all of it (engine noise, air pollution,
and risk to pedestrians, cyclists, and other motorists). Hence, since they do not pay the full cost
of driving their cars to work, agents may be tempted to use them too often. The polluter-pays
principle recommends internalising this (negative) externality.
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encounter when confronting ‘the challenge of multilingualisny’. The co-presence
of and mutual influence between the local, subnational, national, cross-border,
regional and supra-national levels mentioned above only deepens this complexity.

At this point we come to a fork in the conceptual road. One possible avenue is to
marshal the concepts and methods of complexity theory (e.g. Page, 2010), and some
of the research carried out in the MIME project does precisely that (see Civico, 2019
and Chapter 19 of this volume). However, given the wide range of issues that the
MIME project investigates, as well as the need to devise policy responses to them, a
formal treatment of the manifold interconnections just sketched out is not realistic.
At the same time, because of the need to devise policy responses, the analytical
challenge must be approached in a pragmatic way. One possible strategy, which
only partly does justice to the complexity of the issues at hand but nevertheless over-
comes the limitations of traditional, discipline-bound language policies, is to think
not in terms of an all-encompassing theory of linguistic diversity, but in terms of a
collection of mutually consistent, interrelated analyses, along with the conceptual
gangways, passages and ladders that enable us to circulate between them. Before
examining this strategy in Section 4, let us take a closer look at the third imperative
of the MIME project, namely policy relevance.

Policy relevance

Engaging in language policy raises several structuring questions, in particular why,
how and for whom. The foundational question of why language policy is important
is intimately connected to the question of what language policy, in the broadest
sense, is intended to achieve. Addressing the question of how language policies
operate requires us to identify inputs, outputs and outcomes, and to consider what
resources (inputs) are invested in language policy, with what direct effects (outputs),
and generating what actual results (outcomes). Finally, no reflection on language
policy is complete without addressing the question of its beneficiaries, that is, for
whom language policy is selected, designed and implemented.

The selection, design and implementation of language policy may be approached
in different ways. One well-established strategy is to start out from the concept of
policy cycle (Knoepfel et al., 2015; Weimer & Vining, 2017; Rossi, Lipsey & Freeman,
2019). The concept of the policy cycle is central to the discipline of policy analysis.
It has strong ties with economic theory (Wheelan, 2011), and it is routinely used to
evaluate public policies in areas such as transportation, health or the environment.
Some of the conceptual apparatus of policy analysis has been adapted to language
policies (Grin, 2003b; Gazzola, 2013; Wickstrom, Templin & Gazzola, 2018; Gazzola,
Grin & Vaillancourt, 2020); currently ongoing research revisits language policy and
characterises it as a process involving a succession of stages matching the standard
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policy analysis framework. When applying this type of approach, the standard stages
of policy analysis may be cut up more or less finely, and the stages themselves may
be defined slightly differently. Differing representations of the policy cycle do not,
however, imply notable differences in their underlying philosophy. Rather, they differ
in that they cast the net more or less wide, including more or less of what surrounds
the core of the policy process. This core is typically made up of five phases: (1) agenda
setting, (2) policy formulation, (3) policy adoption, (4) policy implementation and
(5) policy assessment (Dunn, 1994: 17). However, one may also view the emergence
of awareness of a language-related problem in a given social, political and economic
context as a phenomenon that should be part of the analysis and, consequently,
choose to insert a corresponding ‘stage zero’ focused on this emergence in collective
consciousness, which precedes ‘agenda-setting’.

Let us, however, approach the task in a slightly different way, focusing on the
identification of the elements of the problem at hand, including the features that
make it complex. It is useful for such identification to precede actual immersion
in a full-fledged policy analysis exercise. This choice does not, however, imply in-
compatibility, since the questions addressed in this chapter arise before those that
normally come up in the standard phases of a policy cycle. These initial questions
may also be thought of as a set of epistemological precautions, or perhaps as a first
pass allowing identification of the issues that will need to be taken into consider-
ation in subsequent steps; they inform the process whereby citizens, civil society
organisations, political parties, governments, the media and research become aware
of a question that language policy will have to deal with.

4. From theoretical principles to application

Developing an integrated approach to language policy requires us to reason in terms
of linguistic environment and take stock of its complexity, an exercise in which the
identification of possible tensions between the incentives and constraints operating
at various levels (such as micro, meso and macro) often proves crucial.

For this purpose, we may draw on existing typologies of LPP, which differ
substantially in how they structure the endeavour (see for example Cooper, 1989;
Kaplan & Baldauf, 1997; Dell’Aquila & Iannaccaro, 2002; Ricento, 2006; Spolsky,
2012; Johnson, 2013; Cardinal & Sonntag, 2015; Hult & Johnson, 2015). Since there
is no clearly established ‘best practice’ for linking up the principles outlined so far
with language policy in practice, our more modest goal here is to offer orientations
through a pragmatic response to the complexities of integrated language policy.
This strategy requires focusing on eight dimensions in terms of which language
policies may be characterised.
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1. Letus begin with a very classical dimension and ask the question “What type of
policy are we dealing with?” Here, ‘type’ refers to the classical distinction pro-
posed by Kloss (1969) between status planning (i.e. the position of one or more
languages vis-a-vis other languages) and corpus planning (i.e. the internal fea-
tures of language - writing system, spelling, lexical and terminological innova-
tion, etc.).> We will call this dimension TYPE.

2. 'The second dimension refers to the contexts of language use; it answers the ques-
tion “What areas of life does a policy measure seek to influence?” This dimension
may be characterised in terms of another classical concept, namely the ‘domains’
of Fishmanian sociolinguistics. For example, the European Charter for Regional
or Minority Languages operates with the following domains: education (Art. 8
of the Charter), judicial authorities (Art. 9), administration and public services
(Art. 10), media (Art. 11), cultural activities and facilities (Art. 12), economic and
social life (Art. 13) and transfrontier exchanges (Art. 14). Policy measures are
assigned to one of these seven categories. We will call this dimension DOMAIN.

3. In order to characterise a language policy, it is useful to answer the question
“Does the policy primarily affect, and/or unfold in, the private, the public or
the state sphere?” Some policies bear on language use in the state sphere, which
means the internal operations of the state as well as bilateral, non-public contact
between the state and private citizens. Other policies affect the public sphere,
where they may involve state as well as non-state actors (in other words, what
is ‘public’ is not necessarily ‘official’ or part of the public sector). Language pol-
icies affecting the public sphere may include the choice of language(s) used by a
publicly funded radio station, or the regulation of the language(s) that private-
sector companies are allowed to use in advertising. Finally, some policies are
intended to influence language use in the private sphere, which I define as what
happens in the home, or between actors outside work and away from any form
of public scrutiny. An example of such policies is subsidisation by the state of
online language classes, in order to encourage citizens to study a language in
their spare time; similarly, a state may cover the cost of translating children’s
books into a minority language to reduce their price in bookshops, thus en-
couraging parents to read bedtime stories to their children in the language. We
will call this dimension SPHERE.

4. Ttis useful to address the question ‘Which are the different categories of actors
affected?” While there is no harm in identifying groups of actors involved in
different activities, this could imply redundancy with the bomaIN dimension;

5. Some authors single out ‘acquisition planning’, which essentially means language education
planning’, while others see acquisition planning as part of status planning.
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likewise, differentiating between actors operating in the private, non-profit,
or public sector could overlap with the preceding dimension (SPHERE). The
crucial point here, as noted earlier, is to distinguish between micro-, meso- and
macro-level actors, because they face different incentives and constraints. We
will call this dimension TIER.

The welfare implications of the language problems concerned address the ques-
tion “What does the policy considered imply for the use of scarce resources
and their distribution among groups of actors?” Policy interventions always
raise matters of resource allocation, resource distribution, or both; some are
primarily efficiency-oriented, others primarily fairness-oriented (Wickstrom,
Templin and Gazzola, 2018). Of particular relevance here is the distinction be-
tween the market and the non-market (or ‘symbolic’) nature of these allocative
and distributive effects. We will call this dimension WELFARE.

Identifying the targets of policy intervention raises the question ‘What are the
actual levers that a policy is trying to pull in order to induce change in the
desired direction?” Answering this question requires spelling out what is some-
times called ‘programme theory’ (Rossi, Lipsey & Freeman, 2019). For example,
minority language vitality depends on a number of factors, or variables, that
can be identified through various models, such as Fishman’s graded intergen-
erational disruption scale (GIDS; see Fishman, 1991) or the policy-to-outcome
path model (P-TOP’; see Grin, 2003c), where the language policy targets may
be peoples’ capacity, opportunities, or desire to use a particular language. We
will call this dimension TARGET.

The closely related question of the causal chain activated by policy interven-
tion asks ‘According to what causal processes should a policy engender the
type of change desired?’ This is crucial because it goes right to the heart of the
‘programme theory’ mentioned just now in item 6. However, it goes beyond
specifying the policy target, for it directs us to spell out the workings of a policy
in terms of the logical links between inputs (the resources invested in a pol-
icy), outputs (the direct effects of the intervention) and outcomes (the effects
in terms of the facets of reality that a policy is intended to modify in a given
direction). We will call this dimension CAUSATION.

Finally, we may ask ‘What policy instruments are being used in this policy?” A
distinction can be made between ‘command and control’ (e.g. mandatory be-
haviours or, conversely, prohibitions) and ‘incentives’, which operate indirectly
through taxes and subsidies, or through moral suasion. The latter measures
affect the material and/or symbolic costs of the choices that actors can make,
but the latter remain free to make their decisions. Another instrument is the
production and allocation of language-related goods and services by the State
itself. We will call this dimension INSTRUMENT.
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Type, domain, sphere, tier, welfare, target, causation, instrument: taking these eight
dimensions into account already yields quite an integrated characterisation of a
given language policy. Note that this list is not assumed to be exhaustive, whether
extensively or intensively. To put it another way; it is neither final (additional di-
mensions may be brought in) nor closed (each of these dimensions may be cut up
more finely).

Combining the eight dimensions (numbered d;, dy, ..., ds), each with its spe-
cific range of possible realisations (numbered rq, 14y, ..., Ids), a policy may belong
to any of P different patterns:

8
P=ITra
izl

Given the interdependencies between dimensions, the actual number of patterns
will tend to be smaller than P (for example, a policy whose ‘sphere’ is ‘private’ is
very unlikely to use ‘command and control’ as its ‘instrument’. Conversely, adding
dimensions and/or cutting dimensions more finely will generate a number of pat-
terns larger than the initial P.

Consider, for example, the hypothetical decision to restrict the use of English as
a medium of instruction in Dutch universities, in order to strengthen the long-term
prospects of Dutch as a language used in tertiary-level teaching and scientific re-
search. That such a decision seems unlikely is not the point here; the idea is rather
to show how we can use a typology of dimensions in order to generate a relatively
integrated perspective on the policy. Assume this policy allows the use of English
for some courses but bans Bachelor (BA) and Masters (MA) programmes made up
entirely of courses in English, with the result that, in order to complete their degree,
all students must earn credits for at least one course taught through the medium of
Dutch, at least once in every academic year.

The eight dimensions just discussed would lead us to characterise this policy
as follows.

1. TYPE: status planning.
DOMAIN: (tertiary) education.

3. sPHERE: mainly public, subsidiarily private (since the measure may affect stu-
dents’ language use, once they have to absorb and revise course material in
Dutch).

4. TIER: student body (micro), university administration (meso), and society as
a whole (macro);

5. WELFARE: the effects of the policy span the allocation of resources (redirecting
resources towards the production of teaching through the medium of Dutch)
and the distribution of resources among actors (by increasing the legitimacy of
Dutch, it enhances the prestige of speakers of Dutch, whether as a first or as a
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foreign language);® note that these welfare effects span material and symbolic
resources.

6. TARGET: students’ language skills or ability (enhancing Dutch for scientific
purposes); opportunities to use a language (in this case, Dutch); and attitudes
towards the language (not only students, but the public at large receives the mes-
sage that the authorities consider Dutch a legitimate vehicle for tertiary-level
education).

7. CAUSATION: the policy is intended to operate by redefining the range of op-
portunities and exclude English-only streams; it may be expected to engender
knock-on effects by enhancing the legitimacy of Dutch in higher education
and supporting students’ confidence when using Dutch for scientific purposes.

8. INSTRUMENT: mainly ‘command and control’, although incentives might also
be used, for example by linking central government funding of universities to
the proportion of courses taught through the medium of Dutch.

The P index defined above only characterises one policy measure. For a state that
adopts M policy measures for each of the N languages present in the territory over
which it has jurisdiction, an integrated language policy plan will be defined by K
elements, where:

K=PxNxM

5. Discussion: Adding plausibility

A country’s (or some other authority’s) language policy is rarely, if ever, described
as comprehensively as suggested here. Even if it is extensively described, this is
typically not done in terms of a systematic, yet integrative identification of its facets.
This is why most language policies may be said to be, in a sense, incomplete and
under-identified. Gathering and processing all the data needed to fill all the K infor-
mational elements will generally not be a realistic goal, unless of course all the terms
in the equation are drastically reduced from the start - but this would quickly defeat
the very purpose of the exercise, which is to approach integratedness. Formulating a
genuinely integrated language policy should therefore be seen less as an obligation
for language policies than as a tool providing guidance towards more integrated and
hence more complete and more consistent language policies. One of its chief uses,
indeed, is to prevent internal inconsistencies from going unchallenged.

6. One could say, in Bourdieusian terms, that the policy increases the value of Dutch relative
to English on the ‘linguistic market’ of the Netherlands.
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Authorities usually get by because they very rarely develop comprehensive lan-
guage policies and usually avoid considering the linguistic environment as a whole.
For example, education authorities may develop a general strategy for the teaching
of foreign languages and the language(s) of instruction, but they tend not to se-
riously check whether their strategy in this respect is consistent with other goals
regarding the relative visibility of various languages. Thus a policy that appears well
designed may appear so only because its focus is relatively narrow.

Broader language policies, such as an integrated language policy plan for the
protection and promotion of a language, may have claims to more extensive validity.
For example, Quebec’s language policy is not only very comprehensive; arguably as
a result of its comprehensiveness, it is more internally consistent than most of the
language policies developed by other states or sub-national entities (Georgeault &
Pagé, 2006). However, the challenge remains a difficult one, and the issue of consist-
ency, or even compatibility among language policy measures, often arises.

Given the need for society to make decisions with respect to such issues, as
well as the likely impossibility of formulating and then applying some kind of all-
encompassing theory of LPP, a pragmatic approach to LPP selection and design is
necessary. The solution therefore probably lies in striking a proper balance between
some degree of simplification through the use of typologies, as proposed above, and
adequate rendition of the real-world issues involved, which constant interdisciplinary
dialogue can prevent us from neglecting. Developing a set of mutually consistent,
mutually compatible models, each applying to a specific subset of issues in the man-
agement of diversity, is accordingly a pragmatic solution. Attention should therefore
be paid to the conditions that must be met for this mutual consistency, or mutual
compatibility, to be achieved. Theoretical approaches to the handling of complexity
(Morin, 1990; Bar-Yam, 2005; Page, 2010; Room, 2011) can stand us in good stead
here, but they are only now beginning to be applied to language policy. Mutual com-
patibility is something that must be checked, and if not formally established, then at
least made plausible.

Making something plausible is less demanding than proving it, but it still re-
quires attention, and is necessary in order for the resulting aggregate language policy
discourse or actual language policy plan to make sense. The need for this is shown
by the limitations of many important, arguably dominant lines of sociolinguistic
discourse about language, some of which appear to assume that they form the bed-
rock of LPP. However,they often generate propositions that may prove impossible to
fit into the set of mutually compatible models just advocated (or at least their ability
to fit into such a set remains in doubt). Consider some ethnographic approaches
favoured by interactionist applied linguistics, such as conversation analysis (see for
example several contributions using an ethnographic approach in Berthoud, Grin
and Lidi, 2013). These contributions emphasise the detailed interpretation of a
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small number of observed interactions between participants operating in a given,
carefully described setting. Such interpretations, though heuristically valuable, of-
ten turn out to be somewhat idiosyncratic, which raises questions about whether
they can be generalised (Grin, 2021b, in press).

6. Concluding remarks

In the foregoing discussion, we have noted that LPP is characterised by such com-
plexity, particularly when addressing large-scale policy issues, that aiming for one
all-encompassing, unified model of language policy is unrealistic. Some princi-
ples of integrated language policy can be identified, but rigorously applying these
principles may prove very onerous, since a policy plan would involve specifying
K elements generated by the product of multidimensional patterns (P), languages
(N) and specific policies (M). Including such a wide range of issues often proves
unrealistic, whether theoretically or empirically.

A perfectly valid strategy is to settle for an orderly collection of explicitly inter-
related analyses, each focusing on a particular component of a language policy plan
and trying, where possible, to characterise the component concerned with the help
of shared conceptual elements. The coordinated consideration of various compo-
nents of language policy then becomes easier, and mutually consistent analyses of
various language policy problems become possible. In this process, the identifica-
tion of the micro, meso and macro levels at which actors operate (possibly within
the confines of each policy measure, but possibly also across several measures),
may prove particularly important. One key feature of the distinction between the
micro, meso and macro levels is the structure of constraints and incentives char-
acterising each of them. They affect the conditions in which actors opt for one or
other course of action, and they have a direct bearing on the success of policies.
Clarifying the structural tensions between these tiers may be a precondition for
ensuring compatibility between the various measures which, taken together, make
up an integrated language policy plan.

Summing up, policies need to be consistent in order to be successful, and much
of this consistency depends on the alignment of incentives across tiers.

Wherever the notion of collective interest is relevant (as, for example, in envi-
ronmental policy), the macro-level tier of aggregate, collective interest is the one
that should set the tone. Given the network nature of language, this is generally
true of integrated language policies. Consistency, in turn, can be greatly enhanced
by sustained interdisciplinary awareness, which, if directly applied to the language
problems to be solved, provides one of the best possible reality checks.
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CHAPTER 3

Cross-jurisdictional linguistic cooperation
in multilingual federations

Proposals for Europe

Astrid von Busekist
Sciences Po, Paris

Political federations or quasi-federations characterised by linguistic diversity
have developed various strategies to strike a balance between mobility and in-
clusion of (internal and external) migrants. This chapter first looks at the com-
parative performance of linguistic management and coordination between the
central state and federal entities, mainly comparing Canada and the US, while
exploring possible comparisons with India, in order to provide the EU with
examples of language policies in large economic and political unions. We show
that the experimental potential of sub-state entities, the cooperation between the
public and the private sector, and reciprocity among sub-units are key to achiev-
ing linguistic non domination (Section 1). It then suggests mobility and inclu-
sion equilibria via linguistic subsidiarity and reciprocity for the EU (Section 2).
It concludes by introducing a new tool, a language passport’ we have called
Linguapass (Section 3). The expected benefits of Linguapass on an individual
level are to recognise and document the linguistic skills of migrants in official
and non-official languages and hence to facilitate their mobility and inclusion;
on a collective level, commitment to equal and reciprocal accreditation and
funding of Linguapass by the EU as a whole, as well as by European regions and
some large existing language clusters, is a novel form of equitable and feasible
language cooperation and coordination.

1. Introduction
This chapter proposes a scheme for linguistic subsidiarity and reciprocity in the EU

while downplaying linguistic domination, using findings from other federations or
quasi-federations: the US, Canada, and India.
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Our contribution builds on preliminary research! showing that the fuzziness
of complex asymmetrical arrangements in federal entities makes it difficult for gov-
ernments to shape nationwide political cooperation and compensation schemes to
cope with the costs of inclusion of migrants while enhancing their internal mobility.
Asymmetrical de facto and de jure language situations are both the result of, and lead
to, a variety of linguistic arrangements ranging from highly interventionist policies
(Quebec) to laissez-faire policies that are most likely to accommodate linguistic di-
versity, as in the U.S. India’s deep and unique ethnic and linguistic diversity offers a
blend of laissez-faire, domination and interventionism. Equilibria in large multi-level
political unions are the result of tensions between ‘overt’ and ‘covert’ language poli-
cies (Schiffman, 2012: 149-150; Goldberg, 2006; Johnson, 2013: 10-11),2 and more
crucially between centripetal and centrifugal tendencies. We would argue that the
attempt to achieve a fair balance between economic, political and social inclusion
and mobility of migrants in such constellations, and to avoid language domination,
depends on the experimental potential of what we have called the ‘federal principle.?

Three provisional conclusions have emerged, allowing a detailed comparison
with the EU, and clarifying our proposal regarding Linguapass: (a) the experimen-
tal potential of federalism relies on limited decentralisation: without restricting the
relative normative autonomy of federal subunits or states (as in the US), regional
self-determination in language matters must be governed by common and public
principles and not left to the private sector (as in India); (b) imposition of vehicular
languages and cross-regional transfer schemes, as in Canada’s equalisation payments,
is necessary to avoid power inequalities between large immigration (sub)states with
greater bargaining power in drafting and implementing language policies; and (c) ef-
fective inclusion and mobility are not an impossible goal to achieve. In the US,
second- and third-generation migrants are as mobile as their native counterparts.

1. The preliminary research conducted within the MIME project also included China and South
Africa. For reasons of relevance (and space), we have dropped these countries in this chapter.

2. Overt language policies are expressed through laws, executive directives and regulations,
and define the legal framework framing the goals identified by policymakers. Covert policies are
unwritten and often unnoticed mechanisms, embedded in practices, which may run contrary to
overt policies. They reflect latent assumptions in a given political culture about the comparative
worth of ethno-linguistic groups and may be inferred from the way in which overt language
policies are implemented.

3. Theoretically, the federal principle holds that the various levels of governance are not hier-
archically ordered, but instead cooperate. In practice, competition for power between tiers of
government may be either beneficial or detrimental to individual citizens” freedom, depending
on the architecture of the federation. The principle stipulates that the collective elements of the
political constellation are equal among themselves as well as with regard to the common authority.
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This is not only due to federal guidelines, and not only achieved despite the relative
normative autonomy of the states, but is largely due to ethnic and linguistic social
networks. We therefore believe that a coordination game between governments (fed-
eral and sub-federal) and civil-society networks (formal and informal) is both useful
to accelerate language acquisition, and socially worth encouraging. Building on these
findings, we have designed a possible policy for linguistic subsidiarity, based on the
principle of reciprocity (Sections 2 and 3).

2. Comparing mobility and inclusion in federal entities:
Canada, the US and India

2.1 Canada

Canada is one of the Western federations that receives the most immigrants. Ac-
cording to the 2011 census, 20.6% of the country’s total population is composed
of newcomers; of these, 70.5% do not have either English or French, the official lan-
guages, as their mother tongue. In Canada, the balance between mobility and inclu-
sion reflects unequal power relations between majority and minority language groups.
We start our comparison with Canada because the standoff between two languages
allows a simplified analysis of linguistic domination the EU aspires to escape. The
English-speaking majority, through the central government, assures its members in
the French-speaking province of Quebec robust protection of their language; on their
own territory, the majority includes members of the minority through assimilation.®
Linguistic non-domination benefits the (English-speaking) minority within the mi-
nority in Quebec, assimilation or linguistic non-domination of French-speakers in
the rest of Canada (RoC). For the present purposes we include immigrants as well
as internal migrants in our Canadian example, as we are looking at mobility through
inclusion into ‘societal cultures’ that differ in particular with regard to different ‘na-
tional’ or majority languages. It also facilitates comparison with the EU (see below).

4. 2011 census, available on the official website of Statistics Canada, 2011. Retrieved from: https:/
www12.statcan.gc.ca/census-recensement/2011/dp-pd/index-fra.cfm.

5. Bill 101 was intended to abolish the historical religion-based ‘school boards’ in order to
modernise them and to distinguish them on a linguistic basis, notably to accommodate intra-
Canadian mobility. Canada has an elaborate case law regarding the Canadian governments at-
tempts to exempt companies under federal jurisdiction from Bill 101, notably the military and
banks, important employers in terms of numbers, and in terms of their qualitative, strategic im-
portance as societal institutions. The current government of Quebec is still talking about looking
for means to reverse these decisions today.
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Canada shows how federal politics generate specific asymmetrical arrangements,
even within a relatively simple frame of linguistic diversity. Canada is less populated
and diverse than India or the EU, but nevertheless illustrates neatly how language pol-
icies affect the outcome of the inclusion/mobility trade-off. There is a clear correlation
between language regimes and assimilation rates across provinces, and this trend is
observed over time.® Comparing all Canadian provinces - except for Quebec - with
Canada as a whole, it becomes obvious that the only officially bilingual province, New
Brunswick, has been able to slow down the assimilation rate of its French-speaking
population.” Figure 3.1 illustrates the variations between the number of individuals
who say their native language is either French or English, and the number of indi-
viduals who use either French or English most at home.® We use these two variables
as a means of grasping the influence of policies and social dynamics on phenomena
such as assimilation or preservation of linguistic diversity. The red bar represents
the percentage of people who say English is the language they most use at home, in
proportion to the number of people who say English is their mother tongue. The blue
bar represents the same proportion for French.
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Figure 3.1 Impact of sociolinguistic dynamics on the use of native language
(French or English) at home outside Quebec’

6. As shown in the Enquéte nationale sur les ménages / National Household Survey. The gap be-
tween the reported mother tongue and the (most) spoken language at home confirms this evolution
over time: the permanence of a small gap between these two variables among English-speakers in
Quebec and the considerable decline among Franco-Quebecers outside Quebec clearly shows the
impact of language policies on sociolinguistic dynamics (on an assimilation/preservation contin-
uum of the status quo and minority language rights).

7. Canada itself is officially bilingual according to the Constitution (Article 16.1 & 16.2).

8. Our data includes all answers and not only unique answers, e.g. individuals who say French
or English, and another language, or French, English and other languages are either their native
languages or as the languages they use the most at home.

9. http://www12.statcan.gc.ca/census-recensement/2016/dp-pd/dt-td/Rpeng.cfm
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New Brunswick is the only province where French is declining less rapidly than
elsewhere, whereas the progression of English is comparable to what is observed in
the English-speaking provinces. This suggests that the trade-off between mobility
and inclusion of internal migrants is not mainly resolved through assimilation to
the English language, in contrast to other provinces — with the exception of Quebec.

On the other hand, Quebec’s interventionist language policy prevents the
demolinguistic assimilation of the French-speaking historical minority into English-
speaking North America.!? Conversely, the strong protection enjoyed by the English-
speaking minority in Quebec favours the preservation of diversity. Figure 3.2
illustrates how Quebec’s language policy allows the maintenance of relatively stable
numbers of French-speakers in Canada, despite the fact that English continues to
thrive owing to intervention by the Canadian government and court decisions over
Bill 101." Finally, it should be noted that, despite the prima facie equal protection
of French and English in Canada, absolute numbers differ greatly.
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Figure 3.2 Impact of sociolinguistic dynamics on the use of native language
(French or English) at home in Quebec and the rest of Canada (RoC)'?

10. For example, French-speaking parents in British Columbia (Rose-des-Vents) had to go to court
to obtain schooling in French for their children. See Association des parents de I'école Rose-des-
vents vs. British Columbia (Education), 2015 SCC 21, [2015] 2 S.C.R. 139.

11. Originally, in 1977, Article 73 of Bill 101 stipulated that publicly funded English-medium
education was reserved for parents who had received English-only education in Quebec. In this
sense, the Constitution was explicitly designed to curb Quebec’s linguistic self-determination..

12. http://www12.statcan.gc.ca/census-recensement/2016/rt-td/lang-fra.cfm.
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This bar chart shows that a large political union like Canada generates different
and specific equilibria regarding the inclusion/mobility trade-off scheme: in New
Brunswick, French is declining more slowly and English is progressing more slowly
than in the RoC owing to the particular language regime of the province specified
by the Canadian Constitution.!? In the English-speaking provinces in the RoC,
sociolinguistic dynamics, including the linguistic laissez-faire policies of provin-
cial governments, display a very high rate of assimilation of both French-speakers
and immigrants. Lastly, in Quebec both French and English are adopted by im-
migrants, as a result of the political competition between provincial and central
governments to protect individual rights and to gain political allegiance. These
particular equilibria observed in Canada can be explained by the political ability
of the English-speaking majority to impose its language on the minority language
group, and this is consistently the case across regions.

The lack of reciprocity in the protection of minority language groups across
provinces leads to politically organised language domination in Canada. The con-
straints faced by French-speakers, and the province of Quebec in general, is that the
English majority outnumbers every other group and acts as an English-speaking
nation via the central government.!

The conclusion from the Canadian case hence seems to be that the rights of lin-
guistic minorities (the balance between mobility and inclusion) are best protected
in a linguistically interventionist regime.

13. See Section 16 of the Charter of Rights and Freedoms, enshrined in the Canadian Constitu-
tion. This being said, if the decline of French is slower than elsewhere (outside Quebec), it has
worrying implications over time.

14. In his classic work Multicultural Citizenship, a Liberal Theory of Minority Rights, Oxford
University Press, 1995, Will Kymlicka comments as follows on the balance between centralisa-
tion and decentralisation in Canada: “While most Quebecers want an even more decentralized
division of powers, most English Canadians favour a stronger central government. One of the
challenges facing Canada, therefore, is finding an acceptable form of “asymmetrical federalism”
which grants Quebec powers not given to the other provinces. Other federal states face similar
problems’ (p. 28). The author adds a footnote arguing that English Canada has always been op-
posed to giving special powers to Quebec (on a number of occasions Quebec has indeed used the
‘notwithstanding clause’ for its linguistic policy). When provinces call for more centralisation,
this is precisely because they are acting as nations.
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2.2 United States

In the US, current (federal and state) policies seem to struggle to find a coherent
and comprehensive way of balancing mobility and inclusion. Some reasons for
this are structural and hence allow another type of comparison with the EU than
Canada: namely the way language policies, their justification and their usefulness
are understood and assessed by the public, institutions and individuals (migrants
and natives alike). Institutional agendas matter as much as perceptions, and policies
as much as politics. Another structural similarity between the EU and the US is the
great autonomy of member states in the EU, which is less true of the provinces in
Canada, and the normative autonomy in important matters in the US. This federal
principle may account for these similarities but also allows us to make distinctions.
Other reasons are specific to the US and the EU: their immigration history, their
relationships with their closest neighbours, their types of migrants, the concentra-
tion of language groups in specific states, as well as the high scores of (social and
geographical) mobility within the second generation of migrants.

Mobility and inclusion policies are determined by a variety of factors. In or-
der to evaluate the trade-off (or the lack thereof) we have looked at official data
which the US provides abundantly;!'> but also public discourses, values (Knoll,
2009: 313-331),'6 the rationale for (selective) border control policies, the impact of
immigration on the American economy and the American welfare state. Although
federal policies are in principle binding on all states, variations within and between
states remain.

We have first found that these variations are generally, but neither systemati-
cally nor necessarily, negatively correlated to numbers of immigrants within states,
as well as to their linguistic and national or ethnic origin. In other words, states
with the highest numbers of immigrants do not systematically enforce more re-
strictive immigration policies, and the correlation between high numbers of groups
of a single ethnic origin does not systematically account for specific ethnically
targeted policies. Secondly, we have found that the trade-off between mobility and
inclusion is time-sensitive. In other words, although geographical concentration
of first-generation immigrants is very high, second and third generations seem to
be as mobile as their native counterparts; but it is virtually impossible to state that
their mobility is casually only related to their linguistic proficiency (Chiswick &
Miller, 2015: 18). However, our findings show that language proficiency is key, that

15. United States Citizenship and Immigration Services (USCIS), https://www.uscis.gov, Migration
Policy Institute, http://www.migrationpolicy.org/.

16. Religious people, as shown by Knoll (2009), for example, are more likely to welcome liberal
immigration policies.

printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. conlterns-of -use



52

Astrid von Busekist

EBSCChost -

the classic ‘third-generation language shift’ works well in the US (generally achieved
in the second generation), but that testing the language proficiency factor only is
misleading, as geographic concentration, ethnic and social networking, education
and bargaining power as well as political participation are important variables.

American states indeed have a dense network of loosely coordinated multilat-
eral (federal and state) agencies to encourage linguistic, educational and economic
inclusion. But the most efficient vectors of inclusion and employment for new-
comers of the first generation are ethnic and linguistic social networks, especially
in states where immigration rates are high: New York, Texas, California, Florida,
Illinois — unlike in India, where private networks support inclusion and employ-
ment (mainly relatives).

The fact that some states have large groups of immigrants provides these states
with great bargaining power in drafting and implementing language training poli-
cies in the ongoing debate between advocates and opponents of restrictive immigra-
tion and border control, and maintains a legislative status quo (Jeong, 2013: 611).
The political and linguistic agendas of specific states do not overlap with the polit-
ical agenda of the federal government: English is the de facto national language of
the US, in the absence of an official language at the federal level;'” however, 32 states
have declared English as their official language, but not necessarily to the exclusion
of native, indigenous or Austronesian languages.!® The tensions between the US
federal government and specific states hence generate asymmetrical equilibria be-
tween states. However, unlike in Canada, there is no systematic domination of one
language group as an explicit result of federal arrangements.

The loose coordination between the federal government and the states, despite
federal guidelines, is pragmatic: a means of dealing with both the relative normative
autonomy of the states, competing political preferences (regarding immigration in
particular) and the intergenerational dynamics of inclusion and mobility among
migrants. Within the broad national framework, each state has its own de facto
language policy.

In the US, language proficiency is therefore an important variable, but not
the only one allowing the trade-off between inclusion and mobility to be grasped;
first because achievement (educational and economic) and inclusion (mobilisation

17. English is compulsory at all levels in primary and secondary schools. But the US also pro-
vides extensive translation services, especially in politics (multilingual voting ballots) and in the
courts (court-appointed translators). At the college and university level, some English classes are
compulsory, and the level of English is tested through admission procedures for Americans, and
through standardised tests (Ielts, Toefl) for foreigners.

18. Congress: English Language Unity Act of 2017 (H.R. 997 - 115th). Retrieved from https://
www.govtrack.us/congress/bills/115/hr997.
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and political participation) are not perfectly correlated (some migrants enter with
valuable skills but poor language proficiency and vice versa, and some are high
achievers at the educational and economic level, but show less interest in political
participation), and second because numbers of mobile workers, from the second
generation onwards, are almost equally distributed between migrants and natives.
Lastly, since employers, although required to report illegal aliens through a federal
worksite that checks eligibility for employment, E-verify, do not seem to report
systematically in high-immigration states (Newman et al., 2012: 160-182),'? it is
difficult to conclude that language proficiency is the only variable for employment.

US (and Indian) linguistic laissez-faire policies, unlike the interventionist pol-
icies in Quebec, hence lead to a different type of linguistic domination: de facto
rather than de jure. This may be explained by the fact that there is one common
nationwide American ‘melting pot’ — a language which is also a ‘world language’.
Despite the numerous federal — and state — services the US provides (translation,
multilingual voting ballots, judicial assistance, and English Language Learners
(ELL) services), the shift towards English is rapid, as confirmed by census data.?’
In short, despite political encouragement of minority languages (such as appeals
to Spanish-speaking constituencies in electoral campaigns), protection of native
languages (such as Hawaiian), economic regulations,?! and demographic dynam-
ics, e.g. composition of language groups and balance between language groups, the
shift to English is relatively rapid in all groups (Ryan, 2013: 4-7).2> Mobility across
jurisdictions seems to act as an accelerator of language acquisition.

19. E-verify is a federal ‘worksite employment eligibility enforcement’ technology, which is sup-
posed to prevent or reduce illegal employment of immigrants, shifting actual checks from the
border to the workplace and allowing individual employers to report illegal aliens. However,
studies show that the increasing number of illegal immigrants within states (California and Texas)
is not encouraging the adoption of E-verify policies.

20. The self-assessment used in the 2013 Census data reveals that most people who spoke a
non-English language at home also reported that they spoke English ‘very well’. Overall, 58%
speak English ‘very well’, 19% ‘well’, 15% ‘not well’ and 7% ‘not at all’. Spanish is the second most
used language, steadily growing in numbers of speakers (25.9 million more in 2010 than in 1980),
but the percentage of Spanish-speakers with low proficiency in English has actually decreased
since 2005.

21. Illegal immigrant workers are protected the same way as natives through the Fair Labor
Standards Act and the Migrant and Seasonal Agricultural Worker Protection Act.

22. South Asian languages, for example, have displayed high levels of growth. Malayalam, Telugu
and Tamil grew by 115%, and Hindi by 105%. African languages (Ambharic, Ibo, Yoruba and
Swahili) also displayed significant growth, 111%.
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2.3 India

In India, the Constitution does not mention any national languages, but two ‘offi-
cial languages’ (Hindi and English), 22 ‘scheduled languages” (plus 1650 dialects,
composing some 200 languages in total). Indian governments have been aiming for
individual trilingualism in the official and the larger scheduled languages through
public schooling, facilitating mobility and communication catering to the educated,
but leaving out the vast majority of dialect speakers. India’s constitutional and in-
formal respect for linguistic diversity and mobility-enhancing policy is at first sight
admirable, but does not pass the test of political, economic and social inclusion pol-
icies. Linguistic domination in India is also de facto domination: English and Hindi
are the languages of reference, and politically and economically ‘enabling’ languages
(Montaut, 2004: 63-90).2* Hindi is also the language of the most powerful linguistic
nationalist grouping, with far-reaching implications for the its usefulness, especially
in the north of the country (Rai, 2001). India is also a major immigration country,
but numbers have been declining for many decades now;?* whereas internal migra-
tion has been growing steadily. This is why we have included India in our sample.

“Public policy is an ever-changing resultant of pushing and shoving by different
organized groups and interests. This or that language group (e.g. Konkani) which
may gather enough clout asserts itself, and after adequate political mobilization,
gets the language included in the Eighth Schedule, etc. This seems to be mainly
symbolic, as no one in Goa would like to send his children to a Konkani-medium
school. [...] There is the political logic (mass mobilization, opposition to the “op-
pressive” language, political glory and capital) and then the personal. A politician
who may be publicly “anti-English” or “anti-Hindi” may make very different choices
for his children”?

We conclude that in multi-level political constellations the experimental po-
tential of the federal sub-units should be encouraged (especially in states that have

23. ‘The Eighth Schedule of the Constitution lists 22 languages. In keeping with the mandate of
capturing the mother tongue, the 2001 census lists sub-categories under each of these languages.
The broad category of Hindi has 49 mother tongues listed under it, including Hindi. Of the 422
million people in this group, only 61% actually reported Hindi as their mother tongue. Bhojpuri
and Magadhi are among the top 5, with shares of 7.8% and 3.3% respectively. In Bihar, the reverse
is true. Less than one fourth recorded their mother tongue as Hindi. Bhojpuri and Magadhi
had a share of 33.6% and 20%, respectively’. Retrieved from http://www.livemint.com/Leisure/
N173WC1JA8d6KVybBycNIM/How-a-Bihari-lost-his-mother-tongue-to-Hindi.html

24. See https://www.macrotrends.net/countries/IND/india/immigration-statistics; and, especially
for internal migration: https://censusindia.gov.in/Census_And_You/migrations.aspx.

25. Personal Interview with Hindi language scholar Akshay Bakaya.
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witnessed an ongoing influx of immigrants: the five main immigration states in the
US, and the province of New Brunswick in Canada). Yet potential to innovate in
solving the trade-off between mobility and inclusion is dependent on the balance
between centralisation and decentralisation, in other words on common guidelines
spelling out general rules of non-domination and requiring reciprocity between
sub-units.

Building on our comparison, we now introduce two new principles we believe
to be heuristic for a coordinated language policy for the EU: linguistic subsidiarity
and reciprocity.

3. Towards optimal mobility and inclusion equilibria -
linguistic subsidiarity, reciprocity and a new tool: Linguapass

3.1 Lessons drawn from comparisons: The EU
and extra-European federations

The Canadian Constitution includes a Charter of Rights and Freedoms that is in
many ways comparable to that of the EU. Application of this Charter is supervised
by the Supreme Court, which has ruled many times on Quebec’s language policy
Bill 101 (Charte de la langue frangaise).?® In Canada, given the vulnerable status of
French outside Quebec, and the loopholes in legislation allowing English to thrive
in Quebec, we do not believe that changes to Bill 101 would achieve what we would
like to see, either in terms of a better balance between inclusion and mobility (e.g.
a balance that would not be to the detriment of French in the Canadian case), or
regarding the internal balance between the two major language groups. On the
contrary: legislation to protect one or other language group seems to widen the
gap. Rather, we believe that the central government should put pressure on the
English-speaking provinces to allow more resources to be devoted to the preser-
vation of French. The federal government has undertaken to encourage French im-
migration outside Quebec in order to increase the percentage of French-speakers,
but immigration alone is not enough. Resources are too scarce and political will too
feeble to achieve integration of migrants in French. As we will discuss in the next

26. Gouvernement du Québec (1977 [2015]). http://www2.publicationsduquebec.gouv.qc.ca/
dynamicSearch/telecharge.php?type=2&file=/C_11/C11.html In Quebec, the situation is some-
what polemical as article 73 of the Charte de la langue francaise grants English-medium public ed-
ucation only to children whose parents have themselves received education in English, anywhere
in Canada. Immigrants have to send their children to French-medium schools, as do French-
speaking parents too. The latter has been contested and successfully taken to court; see Gosselin
(Tuteur de) vs. PG. du Québec (2005).
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section, we believe that the emphasis should be on reciprocating minority rights
across jurisdictions, instead of favouring assimilationist patterns.

Meanwhile, differences and similarities between Canada and the EU are worth
noting. The two-language constellation, the demographic situation, and the con-
stant decline of French reinforce the domination of English in Canada, as opposed
to the EU where strong and populous members states are able to promote their lan-
guages within the Union; France is a good example of such active national language
protection policies. The deep linguistic diversity of Europe, as well as European
commitment to language diversity (Van Oers et al., 2010),%” may well be the best
safeguard for the EU, if the efficiency and lingua franca proposals advanced by
many scholars do not prevail.

The similarity between Canada and the EU, on the other hand, is more theoret-
ical than practical: pluralism and multi-level governance generate different equilib-
ria across jurisdictions. As we have noted, New Brunswick, Quebec, and the RoC
all function differently and generate different outcomes. In the EU, some member
states do not recognise linguistic minorities and do not offer these groups status
and rights (France typically), hence offering a wide range of possible constellations
within the EU. Yet, as we have observed for Canada, the more interventionism, the
more diversity in the realisation of political and economic inclusion. This is a lesson
that should be learned from the Canadian case.

In the US the situation is quite different, as there is no cleavage between a lim-
ited set of language groups, given that English is the uncontested ‘main’ language,
although Spanish is the largest group in terms of minority speakers. Individual
states recognise specific (native) language groups, but there is no reciprocity be-
tween Hawaii for example and other states in recognising their respective minority
languages. There is a similar problem in the EU.

The federal government issues guidelines for English language training through
a multiplicity of official acts, some of which are not necessarily designed for new-
comers or immigrants but do benefit these categories.?® The US also collects data
on a large scale to identify the linguistic shortcomings of its own citizens and new-
comers.?’ We have mentioned, however, that federal guidelines are not binding in

27. The EU is committed to diversity and requires that all languages be treated with equal respect;
see the Common European Framework of Reference for Languages (CEFR), http://www.coe.int/t/
dg4/linguistic/Migrants_Home_FR.asp. LIAM (Linguistic Integration of Adult Migrants) has a
dedicated website: www.coe.int/lang-migrants.

28. Such as the No Child Left Behind Act, the Every Student Succeeds Act, the Adult Education
and Family Literacy Act or the Workforce Innovation and Opportunity Act.

29. Limited English Proficiency (US Federal Interagency website). Retrieved from https:/www.
lep.gov/.
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applying standardised tests and enforcing them (approval for exit from special ser-
vices related to English learning within ESSA (Pompa, 2015) for example); in other
words, states are free to relax (or increase) the language requirements in these tests.*
The result is the lack of a state-wide evaluation system.*! ‘Despite ESSA’s (Every
Student Succeeds Act) focus on the needs of English learners, there are challenges
and potential pitfalls for these students’ advocates. There is no longer a single federal
accountability system; there will be more than 50 ....>* This is similar to the lack of
coordination and enforcement regarding language testing and training in the EU.

As in the US, the EU guarantees the free movement of workers and persons
within the European economic area® and is committed to acknowledging minority
languages within member states (Grin, 2003: 223),%* but labour legislation in many
EU member states is far more constraining, as access to the workplace generally
occurs in the national/official languages, which in turn influences economic and
social inclusion. The same seems to hold true of the EU. Well-educated individuals,
highly skilled workers, are mobile economically though not necessarily socially
included, as their lingua franca is often English; in contrast, poorly skilled migrants
face linguistic inclusion problems before considering economic mobility for the
above-mentioned reasons.

The true challenge and the major difference from the EU in terms of mobil-
ity and inclusion is cross-European communication (this is true of India as well,

30. See https://www.migrationpolicy.org/news/new-education-legislation-includes-important-
policies-english-learners-potential-pitfalls-their.

31. ‘Given ESSA’s overall thrust of reducing federal authority in education, however, ensur-
ing that EL needs are met will be complicated by the fact that education agencies in 50 states
and the District of Columbia will be interpreting the new mandates and perhaps implement-
ing them differently’. https://www.migrationpolicy.org/news/new-education-legislation-
includes-important-policies-english-learners-potential-pitfalls-their.

32. https://www.migrationpolicy.org/news/new-education-legislation-includes-important-poli-
cies-english-learners-potential-pitfalls-their.

33. Directive 2004/38/EC, Official Journal of the European Union, L 158/78.

The European Court of Justice has proven in the past that it can effectively constrain regional
governments on how far they go to enforce their linguistic norms for the sake of mobile workers’
socioeconomic freedom and equal inclusion. See for instance Las v. PSA Antwerp (2013), where
the Court ruled that the ‘the contested decree which requires all employers whose established
place of business is located in Flanders to draft all cross-border employment contracts exclusively
in Dutch is in breach of EU law’.

34. We also drew on European Commission, Directorate-General for Education and Culture
(2006). Promoting Language Learning and Linguistic Diversity: An Action Plan 2004-2006,
‘Building language-friendly communities’, COM2003 - 449 final, (pp. 11-12).
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especially in regard to poorly trained workers). Opting for diversity is a sign of
respect for all speakers and a means of local inclusion, but may hinder mobility in
the EU or in India as a whole.

This is a problem we are now addressing, and we believe we can offer a modest
solution through reciprocity, subsidiarity and a European language passport.

3.2 Multi-level governance, subsidiarity and reciprocity

The discussion above shows that it is extremely difficult for large political unions
to tackle the trade-off between mobility and inclusion in an optimal way for all
the partners involved. In this section, we build on our previous analyses to draw
political lessons relevant for the EU. We focus on how to improve multi-level gov-
ernance within the broader perspective of a sui generis European framework of
integration, and to downplay linguistic domination as a means of reaching a better
balance between mobility and inclusion (Vilanova, 2015: 125)*° and determining
how linguistic decentralisation should be politically entrenched.

The EU has been labelled a ‘coming together’ federalism (e.g. supranational
integration of states), whereas Canada for example is a ‘holding together’ federalism
(internal decentralisation of states) (Follesdal et al., 2015: 89-90). The governing
principle of federations in general and the EU in particular is subsidiarity: ‘Public
responsibilities shall generally be exercised, in preference, by those authorities that
are closer to the citizen. Allocation of responsibility to another authority should
weigh up the extent and nature of the task and requirements of efficiency and
economy.>® Subsidiarity is a way of federalising social agencies with specific social
goals and coordinating practices that both bind citizens and consolidate their co-
operation. Subsidiarity is at the same time a relief from state interference, a means
of fostering pluralism and diversity, and a way of encouraging citizens to participate
and to perform social tasks.

We therefore suggest extending subsidiarity to language-related issues under con-
ditions of reciprocity: a general political framework based on reciprocal, multilateral

35. Pere Vilanova recently commented: ‘In the case of the European Union ... one of the increas-
ing topics any debate has to deal with is “multi-level governance” and thus, with decentralization’

36. Art. 4 of the European Charter of Local Self-Government (October 15, 1985). See also Article
5(3) of the Treaty on European Union: ‘Under the principle of subsidiarity, in areas which do not
fall within its exclusive competence, the Union shall act only if and in so far as the objectives of
the proposed action cannot be sufficiently achieved by the Member States, either at [the] central
level or at [the] regional or [the] local level, but can rather by reason of the scale or effects of the
proposed action, be better achieved at [the] Union level (Maastricht, 1992). Protocol 30 to the
European Community Treaty spells out the EU’s commitment to subsidiarity in more detail.

printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. conlterns-of -use



EBSCChost -

Chapter 3. Cross-jurisdictional cooperation

59

recognition of languages as social goods (in the same way autonomy in other sectors
is recognised and reciprocally guaranteed by the principle of subsidiarity), including
regional and minority languages fostering intra-European mobility while providing
the means of inclusion. Keeping our federal principle and our two sets of norms in
mind (federal or quasi-federal and local), we suggest that a linguistic principle of sub-
sidiarity would be an apt solution, in much the same way political or institutional sub-
sidiarity is defined above: decentralisation, federalisation and coordination between
different tiers of national and regional governments, and supranational institutions as
applied to language issues: federalising social agencies with specific social goals, and
coordinating practices that at once bind citizens and consolidate their cooperation’ -
this is consistent with the current literature on European linguistic coordination as a
desirable policy for fostering inclusion.?”

Linguistic subsidiarity for the European regions would achieve a twofold goal
within a coordinated economic plan: firstly, entities such as Catalonia which demand
more linguistic and political self-determination would benefit from the system, but
would have to bear the cost of integrating migrants (intra-European and third-country
nationals) (a) with flexibility regarding their own particular situation (for example by
also offering alternative training in Castilian)®® and (b) within a well-defined legal
framework that specifies positive obligations promoting the protection of linguistic
minorities and the promotion of diversity more generally. Secondly, regarding reci-
procity, all languages would have equal status within Europe, and equitable, reciprocal
financing of our proposed system of subsidiarity would sustain mobility (see below
for a cost-sharing proposal).*® A welcome side-effect of this policy may be to re-
duce potential secessionism of regions desiring more autonomy and foster smoother
European inclusion of regions around principles they deem socially important: lan-
guage. It is compatible with linguistic territorialism but would play down exclusive
territorialism by offering a means of collective linguistic personality at a sub-state
level. Historical parallels could be drawn with the former Austrian-Hungarian Empire
and Karl Renner’s proposals regarding a ‘Danubian model of pluralism’.*

37. See for example: Grin, Frangois, and Michele Gazzola (2013). ‘Assessing Efficiency and Fair-
ness in Multilingual Communication: Theory and Application through Indicators’, in: Anne-
Claude Berthoud, Frangois Grin and Georges Ludi (eds), Exploring the Dynamics of Multilin-
gualism, pp. 365- 386. Amsterdam: John Benjamins.

38. The minority within the minority problem would be solved in this way.
39. For students, the passport could become an Erasmus requirement for example.

40. See A. von Busekist, « After Empire, Karl Renner’s Danubial Model of Pluralism », Nations
and Nationalism, 25/2, 2018, p. 544-563.
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In other words, we suggest that where sub-national communities or, more spe-
cifically, linguistic groups (e.g. the presence of several linguistic components within
sub-national communities or regions), demand more self-determination in order
to diminish the level of (objective or subjective) linguistic domination they experi-
ence, a certain amount of power in governing language issues should be devolved to
them. Yet this should not be unconditional and, most importantly, it should be done
within a political and legal framework that will not allow newly acquired power to
replicate domination, whether on a lower scale or over new segments of the popu-
lation.*! In conformity with our framework, we believe that this linguistic principle
of subsidiarity would neatly fit decentralisation mechanisms that exist in many
European countries, such as Spain, where ‘some peripheral nationalists [take the]
view that there is a vanishing practical distinction between the terms “nationalities”
and “regions’, as more competences are transferred to all communities to roughly
the same degree*?> Our principle would establish a European standard favouring
regional interventionism in language policies,** relating both to democratic and
economic inclusion and to geographical and social mobility.

The underlying idea is that subsidiarity is intrinsically linked to multi-level gov-
ernance, yet there is relatively little work so far discussing how it could be applied to
language goods or rights or used as a means to favour the optimality of the different
mobility-inclusion equilibria that a demoi-cratic Europe should politically organise
and sustain. The great strength of subsidiarity is that it already exists in the European
framework, as well as in multilingual member states: it is hence a politically attractive
and possibly feasible proposal, and some of the corresponding linguistic implications
have begun to be explored (e.g. Vaillancourt & Grin, 2002; Vitores, 2011).

On a practical level, as we have argued previously, the EU does not enforce
common rules regarding language testing, although access to a variety of services
and jobs is language-related, especially in countries with constitutional national
language provisions (France, Belgium), despite the best-case scenario mentioned
by the MIPEX indicator:** ‘All residents are or have been learning the language to

41. This is why, for instance, Quebec’s Bill 101 has remained a contentious matter within the
Canadian federal legal apparatus.

42. Vilanova, Pere, op. cit., p. 135.

43. As we have noted with regard to Canada, interventionism is efficient in diminishing domi-
nation and forceful assimilation into majoritarian language groups.

44. In its ‘worst-case scenario’ (http:/www.mipex.eu/key-findings), the MIPEX indicator states
“The few others that are eligible must prove their “integration” through discretionary interviews
and prove unrealistically high language proficiency, all without enough free courses and materials
to succeed’; the best-case scenario states ‘All residents are or have been learning the language to
the best of their abilities through free and flexible courses and materials’. Interestingly, however,
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the best of their abilities through free and flexible courses and materials’ If, from
a justice perspective, language skills are the substructure for access to a variety of
other means (voice and claim rights for instance), and help sustain ideals of inclu-
sion and mobility, then the principles of subsidiarity and reciprocity may make
them politically more attractive to citizens and migrants alike. A simple tool, which
we have called Linguapass, may be able to achieve such reciprocal subsidiarity, but
would have to pass the test of democratic approval by the EU member states.

3.3 Linguapass

Linguapass*> would be an individual language ‘point system’ documented by a
European language passport. The system would be democratically financed and
governed by the member states and the member (language) regions — in other words,
the European peoples — under the auspices of broad EU coordination, as well as
optionally, and in part, by the migrants themselves.*® The passport would be a single
official European document enabling Europeans as well as immigrants to benefit
from the opportunities for inclusion and mobility that come with language profi-
ciency. For example, an immigrant from Canada moving to Belgium would apply
for a European language passport documenting his or her ability to speak French
and English, say at level 3 (native/fluent or C2 in the CECRL index). It is impor-
tant to note that non-European languages should be ‘rewarded’, as employers may
also require non-European language proficiency. An immigrant with proficiency
in Hindi, Chinese or Arabic should therefore be awarded a number of points. This
would mitigate linguistic domination of third-country nationals. The number of
European languages they master may be low or non-existent, but their skills in their
native language may provide a means of employment and mobility. This is something
that has to be worked out democratically by the European partners and coordinated
with EU language requirements.

Depending on the proficiency level (beginner or A2 in the CECRL index, in-
termediary/professional?’ or B2 in the CECRL index, fluent or C2 in the CECRL
index), the migrant would thus accumulate points ranging from level 1 (beginner)

the EU Special Eurobarometer 437 does not correlate language and discrimination: http://ec.
europa.eu/ COMMFrontOffice/publicopinion/index.cfm/Survey/getSurveyDetail/instruments/
SPECIAL/surveyKy/2077

45. The same system may be applied in the ALENA or in India with the same expected results.

46. Provisos could be added enabling the less advantaged to benefit from either member-state,
member-regions or EU funding.

47. In other words, sufficiently proficient to take up a job. If not in a literary agency.
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to level 3 (fluent). Language training is free of charge, but accumulation of points
for third-country nationals (the Canadian or the Indian in our examples) would
optionally involve a fee. Upon arrival, the Canadian would pay for his passport in
proportion to the languages he masters.* Full proficiency in three or four languages
would make the passport cheaper than beginner’s level in one language only. The
fees could be kept to a minimum amount - for example, reimbursing printing
and processing fees: but again this is subject to debate among European partners.
Although this argument may sound unfair at any given point in time (a cheaper
‘admission ticket’ for linguistically skilled/multilingual individuals, justified by the
fact that those who need to learn languages represent costs for the host country
or region, whereas the others do not), the desired outcome is to equal out costs
between more or less proficient speakers over time. Proficiency would be tested by
an independent agency (in the country of origin or upon arrival).

To avoid linguistic domination, it is crucial that sub-units of the federation or
quasi-federal entity — not only member states — sustain the system we propose. We
have argued that lack of coordination and lack of enforcement of language regula-
tions result in de facto linguistic domination (US), and that lack of interventionism
leads to de jure domination (Canada). Decentralising language policy competences
within a single framework would alleviate the tensions we have observed elsewhere
and counter laissez-faire language policies which are generally detrimental to the
weakest language communities and less proficient speakers.

Apart from member states, the relevant sub-units at meso level are the European
regions, which are also often linguistic entities (Catalonia, Flanders). At macro level,
cross-jurisdictional language clusters could also choose to cooperate (German-
or French-speaking communities): this would extend mobility to single-language
clusters and to some extent reduce the costs of language training.

On the one hand, the incentive for member states to grant the linguistic sub-
sidiarity we advocate here is to ask regions to participate in proportion to their
demographic weight. On the other hand, it would make sense for language clusters
to cooperate and coordinate their practices in order to encourage cross-border
mobility and inclusion. In addition to the member states, we would hence have a
coordinated two-tier system: small regions and large clusters.

This would imply, however, that the list of the 24 official languages of the EU
is not necessarily the relevant list of languages to be documented on Linguapass.
Catalan, for example, although only semi-official but an important source of em-
ployment, should be one of the documented languages.

48. With the same proviso as noted above.
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We have argued that language training should be free of charge. But how many
languages should the EU reasonably finance? If we take means and opportunities
for mobility seriously, we would suggest that (at least) two language training cycles
should be provided, and that professional proficiency B2 should be the ideal out-
come. Regions should have a say on the level they require for level 3 proficiency
(C2). A Catalan-speaker moving to Poland, for instance, would have level 3 profi-
ciency in Catalan and Castilian, and level B2 in English. None of these languages
is spoken in Poland, but Poland would offer the Catalan free language training
in Polish in order to achieve level 2 proficiency. The same would hold true if a
Polish-speaker moved to Catalonia.

4. Conclusion

This is a modest proposal to adopt linguistic subsidiarity and reciprocity as building
blocks of European linguistic integration and means of inclusion and mobility for
Europeans and immigrants alike. Our circular system (2 language learning cycles)
would also promote and actively encourage mobility (see Figure 3.3).

Arrival in
Member State or
Member Region
(MSR) 1

Situation B

Linguapass documents:

4— ° Mother tongue level 3 —

« (potentially another
non-European or European
language)

«» Language MSR1 level 2

The migrant Arrival in MSR 2

IMENEE
least) 3
languages

Linguapass documents:

Mother tongue level 3
Language MSR1 level 2
Language MSR2 level 2

Figure 3.3 Circular language training
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Financing scheme for Lingua pass

Coordinated

Language
training

Figure 3.4 Cooperative financing scheme

Linguistic domination by large member states would be reduced through our sub-
sidiarity principle, within a coordinated financing scheme (see Figure 3.4) fostering
cooperation. Internal decentralisation of language policies and multilateral lan-
guage reciprocity of the kind we suggest may in time be one of the answers to an
optimal equilibrium between inclusion and mobility; with Linguapass as a practical
tool to sustain the process of European linguistic integration.
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CHAPTER 4

How to upgrade the status
of migrant languages in the European Union

Christopher Houtkamp and Laszl6 Maracz

University of Amsterdam

In this chapter, we will compare the status of traditional minority and migrant
languages in the European context and its practical implications for the trade-off
between mobility and inclusion. It has been observed that traditional minority
languages in Central and Eastern European (CEE) states have fewer rights com-
pared to official languages and that their status and position is best described by
language hierarchies, asymmetries, subordination, and threshold restrictions.
This against the background of international treaties, such as article 22 of the
Charter of Fundamental Rights of the European Union (CFREU) stating that the
European Union (EU) respects cultural, religious, and linguistic diversity and the
charters of the Council of Europe (CoE). Although linguistic inequality is an un-
wanted state of affairs violating international treaties and obligations of member
states, these traditional minority language cases might refer to the assignment of
linguistic rights to languages of migrants. Both categories belong to the domain
of the non-official, majority languages and are expected to be assigned less rights
than ‘national languages’, although traditional minority languages have been
assigned limited rights in terms of the personality principle next to the territo-
riality principle applied to the national languages. Note that the language rights
of migrants in the EU are also restricted by the mobility-and-inclusion trade-off,
which is detrimental to migrant languages in the national context. A solution to
this inequality is provided by the fact that the personality principle is a common
denominator in the assignment of linguistic rights to minority-language speak-
ers and has already been introduced into transnational European spaces. Hence,
the rights of migrant languages can be accounted for by applying the personality
principle in these spaces as well. This results in a Union-wide supranational
language policy for migrant languages which supports the upgrading of migrant
languages in accordance with the personality principle.
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1. Introduction

Our discussion will take the linguistic rights within EU Member States in CEE as a
starting point, for these states are clearly defined as national states with one official
language spoken by the majority population. All other languages spoken in these
states are considered minority languages. The status of these minority languages
was included in the political conditions of the Copenhagen criteria, when these
new member states were joining the EU.! These traditional minority languages
were integrated into the countries’ language policies on the basis of the personal-
ity principle, even if minority-language speakers were in the majority in specific
sub-national territorial jurisdictions. As McRae (1975: 332) points out, there are
two relatively clear-cut options in designing a solution for the language rights of
groups: ‘to link the decision either to the specific territory or region concerned - the
principle of territoriality — or alternatively to the language chosen by or attributed
to the individuals being served - the principle of personality’.

The application of the personality principle has assigned a lower-ranking offi-
cial status to the traditional minority languages, resulting in bi- and multilingual
asymmetries, subordinations, and so forth, by comparison with the official, major-
ity language. In this chapter, language policy for traditional minority and migrant
languages in the European system will be compared and discussed. Since minority
and migrant languages do not enjoy official status, and given that there is already a
hierarchy between majority and traditional minority languages, the linguistic rights
of mobile groups in the EU member states could be granted with reference to the
existing linguistic rights of traditional minorities, which give us a point of refer-
ence for what the framework of the linguistic rights for migrant languages in the
European space might be. In most European member states migrant languages, i.e.
the languages introduced by third-country nationals, internally mobile European
citizens, expats and mixed-language families have little or no legal status. In this
chapter, we will position the study of territorial minority languages and the mi-
grant languages in the MIME framework, which is determined by non-convergence
between mobility and inclusion.? A toolkit of key concepts will be introduced in
order to facilitate analysis. This will allow a proposal for upgrading of the status of
migrant languages in the EU. Greater justice can be done to the rights of migrant
languages in a transnational framework dominated by the personality principle. In
the discussion section, we will make observations and generalisations that follow
from comparison of the position of territorial minority and migrant languages.

1. For a discussion of the Copenhagen criteria, see McCormick (2015: 146-147) and for mi-
nority rights in this context Grabbe (2006), Sasse (2005, 2008) and Maracz (2017).

2. See Chapter 1 of this volume for an introduction to the MIME framework.
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2. Migrant language status and the MIME project

The central thesis of the MIME project is that there is a trade-off between mobility
and inclusion. The issue of the integration of non-official languages, like traditional
territorial minority or migrant languages, in societies with a national language is
directly related to the non-convergence between mobility and inclusion. In the case
of traditional minority languages in CEE countries, the personality principle dom-
inates, although it is mostly conditioned by territoriality requirements. However,
this facilitates maximum mobility within a specific country or territory. If we also
applied the personality principle to migrant languages, this would satisfy maximum
mobility, and provide opportunities for inclusion without disturbing the social co-
hesion of host societies. In order to support changes in this direction at the level of
the EU as a whole, supranational inclusive programmes should be implemented,
involving EU citizenship programmes, language proficiency programmes and pro-
grammes to preserve the languages spoken by migrants.

3. Key concepts and tools

The key concepts that are important in this chapter are territorial and migrant
languages, the territoriality and personality principles, a transnational linguistic
space in Europe, and motility, a term we use to denote potential as opposed to ac-
tual mobility. In this section, we define these concepts and tools in order to allow
a comparative study of the rights of traditional territorial minority and migrant
languages and relate these languages to the observation at the heart of the MIME
project, namely the non-convergence between mobility and inclusion. The person-
ality principle implies that citizens should enjoy the same set of (official) language
rights no matter where they are located spatially within the state; the territoriality
principle posits that language rights should vary from region to region, according
to local conditions (Kymlicka and Patten, 2003: 29). The latter approach thus applies
a geographical condition in protecting language rights in a particular area (May,
2012: 187-188). The personality principle, however, arguably provides greater flex-
ibility in protecting group-based language rights, notwithstanding its limitations,
such as the arithmetical criterion to be adopted: the cut-off point at which there
are deemed to be a sufficient number of speakers of a particular language to war-
rant active language protection and the related use of such languages in the public
domain (May, 2012: 190).

The EU’s language policy schemes leave more options for the detachment of
mother tongue and official languages, as compared with the traditional nation-state
scheme. Such detachment has been implemented by the Council of Europe (CoE),
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an organisation that monitors human and minority rights in European states and
is closely involved in the conditioned accession to the EU of candidate countries
(Gal, 2000; Schwellnuss, 2005; Skovgaard, 2007). Two CoE conventions guarantee
the linguistic rights of traditional minorities in the states that are parties to these
legal treaties: the Framework Convention for the Protection of National Minorities
(FCPNM) signed in Strasbourg on 1 February 1995, and the European Charter for
Regional and Minority Languages (ECRML) signed in Strasbourg on 5 November
1992 (Trifunovska, 2001; Skovgaard, 2007; Mardacz, 2016: 31-32). Both treaties have
been listed by the Union among the four accession criteria — the Copenhagen crite-
ria — for EU membership. The result of these supranational conditions concerning
member-state accession, is a transnational linguistic space in the EU safeguarded
by the CoE conventions that have a general validity all over the CoE member
states, although it is somewhat limited and subject to various specific conditions
(Csergo-Goldgeier, 2013; Maracz, 2014, 2015a, 2015b, 2016; McCormick, 2015: 32;
Scholten & Penninx, 2016). Note that the personality principle is much more fitting
to a transnational linguistic space than the territoriality principle, and that it is in
harmony with ‘motility’, a concept related to mobility.

Motility refers to potential rather than actual mobility, and is a key concept when
attempting to understand the dynamic between language (learning) and mobility
within Europe. Language learning is rarely the main reason for people to migrate. It
is not a factor such as economic inequality or the presence of social networks, which
are respectively direct ‘push’ and ‘pull’ factors for potential immigrants. Instead,
learning a certain language expands one’s mobility options. Motility can be studied
through three sub-concepts: ‘access), i.e. the nature and level of development of lin-
guistic infrastructure in a given country, ‘competence), i.e. the linguistic skills of the
individual or group of individuals, and ‘appropriation, i.e. how useful an individual
or group of individuals perceives its language to be when migrating. These three con-
cepts, when studied both individually and jointly, provide a good insight in potential
migrants’ motility, and how this is influenced by language policies.
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4. Introducing traditional minority languages and migrant languages

This section will focus on traditional minority languages (4.1) and migrant lan-
guages (4.2) respectively.

41 Traditional minority languages

In this subsection, we will briefly discuss traditional minority languages in CEE.
The reason we concentrate on these languages in this region of Europe is that these
languages have a hierarchically lower status than official, majority languages within
nation states. The language regulations for traditional minority languages in CEE are
the result of an interplay between the territoriality and personality principles. This
will be illustrated by the Hungarian minority language in Romania and Slovakia.

Literature review

The relationship between the territoriality and personality principles was first ex-
amined in McRae (1975). The collection of papers in Dembinska et al. (2014), and
Vizi (2016) offer a detailed discussion of the application of the territoriality and
personality principles in CEE states. These papers conclude that a hybrid system
of both principles in fact operates when assigning linguistic rights to language
minorities in CEE states. The system is restricted by a threshold rule depending on
ad hoc, politically driven decisions.

Data and methods

The research has been pursued on the basis of an extensive study of scientific liter-
ature and unexplored primary sources that contain statistical data on sociopolitical
features and events that give insight into the position and status of the minority lan-
guages under investigation. Due to the collapse of the Hungarian kingdom after the
First World War and the new formation of states in CEE after the collapse of com-
munism in the beginning of the 1990s, ethnic Hungarians have come to live in eight
different countries: Hungary, Romania, Serbia, Croatia, Slovenia, Austria, Slovakia
and Ukraine (Maracz, 2011; Beregszaszi & Csernicsko, 2003; Fenyvesi, 2005; Gal,
2008). Consider the situation of Hungarian minority language speakers in Slovakia
(567,000) and Romania (1,600,000). These languages are not equal in legal terms to
the official state languages, namely Slovak and Romanian, not even in the territories
where ethnic Hungarians live, namely southern Slovakia and the Transylvanian
region in north-west Romania, and sometimes form a majority in sub-national re-
gions (Szabomihaly, 2003; Brubaker et al., 2006). These states follow a policy of ‘ex-
clusion,, characterised by inequalities, like hierarchies, subordination, asymmetries,
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and additional restrictions reinforcing the inequalities mentioned before, such as
the threshold requirement of at least twenty percent of ethnic Hungarians using
their language in the public domain of an administrative-territorial unit (Péntek,
2006: 267-273; Csergo, 2007; Horvath et al., 2010; Lempp & Mardcz, 2015).

Analysis

Language policies in EU Member States in CEE, including Romania and Slovakia,
have clearly been affected by the Europeanisation of CEE. The Europeanisation pro-
cess actually covers several separate processes that are connected (Wiener & Diez,
2009; Dinan, 2010). Firstly, general acceptance of the Union’s supranational level
boosts linguistic diversity all over the Union. Volman (2012) argues that linguistic
diversity is firmly anchored in the legal system of the EU. According to him, article 3
of the consolidated Treaty on European Union, (part of the Lisbon Treaty), which
describes its aims, stipulates among other things that the Union ‘shall respect its
rich cultural and linguistic diversity, and shall ensure that Europe’s cultural heritage
is safeguarded and enhanced’. This provision mirrors article 22 of the ECFR, which
states “The Union respects cultural, religious and linguistic diversity’. According
to Volman, any attempt to influence language policies in the member states, in-
cluding those of linguistic minorities, both autochthonous minority and migrant
communities, will be considered in this context. Secondly, apart from the 24 official
languages of the Union, around sixty indigenous regional or minority languages
are spoken. No special EU convention protects minority languages, although the
right to use one’s native tongue is recognised as a fundamental right in the EU.
The European Parliament (EP) has adopted several resolutions to protect minority
rights, including language rights (Vizi, 2012). Thirdly, even more robust policies
in support of indigenous minority languages have been adopted by the CoE, as
referred to above. All the CEE states in the EU that include Hungarian linguistic mi-
norities, including Slovakia and Romania, have also ratified the relevant CoE trea-
ties. In conclusion, the legal and political situation created by the Europeanisation
of CEE favours the position and the use of traditional minority languages. Minority
rights protection, including language rights in the region - although far from per-
fect - has improved (Jutila, 2009; Deets, 2010). This improvement owes much to
the Union’s leverage and conditions (Sasse, 2005, 2008). This is also true of ethnic
Hungarian communities. It is allowed to open Hungarian language schools, to use
the Hungarian language - subject to certain conditions — in the public realm (Gal,
2000; Skovgaard, 2007).

printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. conlterns-of -use



EBSCChost -

Chapter 4. The status of migrant languages in Europe

73

Results

The fact that CEE states have joined or are affiliated to the EU has affected the lan-
guage policies of nation states and language use at the sub-national and local lev-
els. Transnational structures and networks resulting from Europeanisation process
therefore bear directly on the trade-off between inclusion and mobility through
institutional arrangements for cultural and linguistic diversity management. The
multilingual space is regulated by the personality principle functioning in addition
to the territoriality principle valid for the official, majority language. The personal-
ity principle may apply to some of the settings where minority languages are being
used, such as education and the public sphere, as in the case of multilingual public
signs, although even in those cases the personality principle turns out be subject to
conditions (in Slovakia and Romania, a 20% threshold). In fact, we observe a hybrid
system consisting of a combination of the territoriality and personality principles
(Csata & Maracz, 2016).

4.2 Migrant languages

Official languages representing the majority languages of states are supported by
the states concerned. As a consequence, both traditional minority and migrant
languages, the topic of this subsection, have fewer rights than the official language
of the state or do not have any official status at all.

The concept of ‘path dependency’ is essential for the historical-institutionalist
approach, in the sense that present policies can and should be understood within
the context of their respective state traditions. This subsection seeks to draw a
comparison between the policy contexts and policy perceptions of migrants be-
tween France, Sweden and the Netherlands, three countries that are deemed to
have a different national tradition concerning migrant language policy. It is im-
perative to realise that the document analysis in this research is not sufficient to
prove or disprove completely the value of the national model approach in general
integration and language policy research. This study has focussed entirely on the
linguistic aspect of integration policies, even though this is inevitably embedded in
integration policies as a whole. The chapter will therefore briefly map out the legal
and political situation of the Polish and Turkish mobile minority languages in these
three countries and, crucially, present how the Polish and Turkish communities
perceive this situation.
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Literature review

The expectation, based on previous theoretical work, was that France, Sweden and
the Netherlands would fall more or less into three separate categories, namely ‘as-
similationist’ (France), ‘multicultural’ (Sweden), and from previously ‘multicultural
to ‘assimilationist’ (the Netherlands). The ‘model thinking’ tradition of integration
scholars, or the idea of categorising countries based on presumed policy ideol-
ogies, has some crucial similarities to the historical-institutionalist approach of
Sonntag and Cardinal (2015) regarding language policy, especially where it con-
cerns the importance of path dependency. Several scholars seem to have taken
this approach regarding language policy towards migrant communities (Brubaker,
1996; Bourhis et al., 1997; Joppke, 1999). Other scholars, including Joppke, criticise
this approach on empirical and theoretical grounds (Joppke, 1999; Green, 2007;
Bertossi, Duyvendak & Scholten, 2015).

These ‘national models’ are mostly ideal types, and are mainly treated as such
by scholars. They also provide potentially useful tools to clarify certain differences
between countries. However, when specifically analysing certain aspects of states’
linguistic integration policy for immigrants, it is questionable whether the national
model approach and the state tradition approach offer the most useful lens to un-
derstand why and how these policies have been put in place.

The Dutch approach can best be characterised as one of ‘pragmatic multicultur-
alismy, and not as one that has ever been fully committed to a multicultural approach.
Multiculturalism as a policy ideology assumes that all cultures, hence including
minority cultures, have intrinsic value and that citizens have the fundamental right
to maintain their ‘own’ cultural identity (Taylor, 1994). The Dutch government has
never expressed these ideas in official documentation. Language policy towards im-
migrants has always been inspired by pragmatism. The policy’s history indicates
that, as regards language policy towards migrants, the Netherlands can at no point
in history be categorised as a country with a true ‘multicultural’ policy tradition.?
Dutch policy is, furthermore, not conducive to enhancing the motility of its citizens
with a migrant background, with regard to the three factors access, competence
and appropriation. The linguistic infrastructure (access) is, especially in the pres-
ent day, not very well developed, whether regarding Dutch language acquisition or
mother-tongue education.

The Dutch experience becomes even more interesting when compared with
France, a country usually firmly classified in either the ‘republican’ or ‘assimila-
tionist’ policy tradition. It could therefore be expected that France would solely
focus on French language acquisition. After all, assimilation in its classical meaning

3. For an extensive discussion of the history of Dutch, French and Swedish policy, see Houtkamp
(2020).
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requires immigrants’ full adaptation to the host society culture, while virtually
abandoning their heritage culture. The French government’s idea of assimilation
from a linguistic point of view has remained relatively constant since the post-war
period. Assimilation means simply being able to speak French. However, with the
introduction of I’Enseignement de langue et de culture dorigine (teaching of the lan-
guage and culture of origin) in 1973 and the expansion of languages taught within
this programme in later years, French governments have arguably even stimulated
linguistic diversity to a certain extent (despite being primarily focussed on the
French language), by granting certain immigrant languages a place in the official
school system. Currently it is even possible to study a wide array of languages,
including many major immigrant languages, as fully fledged courses in secondary
education, and even to choose them as a subject for the final exam. At the same
time, free or at least affordable French language acquisition classes are widely avail-
able for new immigrants.

Sweden, lauded as the most liberal and multilingual country of the three states
in this study, had a peculiar history, making the transition from a largely assimi-
lationist policy ideology before 1960 to one of the more multicultural regimes in
the present day. Currently, any migrant language is supposed to have a place in the
school system, if certain conditions are met. However, certain remarks on Swedish
multiculturalism need to be made here. The country has primarily focussed on its
existing national minorities, rather than its immigrants. This is not illogical, given
that the language rights for traditional minorities in Sweden seem to be largely the
result of advocacy by national minority groups. Furthermore, the language policy
has been slowly dismantled to the point where well-organised minority groups set
up their own mother-tongue education institutions. This potentially creates similar
issues as in the Dutch case, for immigrants themselves will de facto be primarily
responsible for mother-tongue classes, which inevitably leads to differences in con-
tent and quality. Concerning Swedish language acquisition, however, the Swedish
for Immigrants (SFI) system is both competently organised and freely available
for every immigrant. In terms of its tradition, Sweden is thus a special case: it has
switched from assimilation to high degrees of multilingualism (at least officially)
to a more hollow form of multilingualism. Its linguistic infrastructure is still com-
paratively robust: facilities for mother-tongue education are still in place, and the
SFI system is accessible to all.

In short, when maintaining the notion of national models and policy traditions,
the three countries fall mainly into different categories from those envisaged in the
literature.
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Data and methods

The study draws on data collected by means of online questionnaires and in-depth
interviews with representatives of the two ‘mobile’ communities, i.e. Polish intra-EU
mobile persons and Turkish third-country nationals referred to above. In addition,
to study the development of language policies towards migrants, a policy document
analysis is carried out, comparing the Netherlands, France and Sweden. Data was
also collected among migrant communities in all three countries. As a result, the
research allowed a thorough comparison of an EU (Poles) and non-EU (Turks)
migrant community, of the policy contexts in the three countries, and also how
migrants from each of the countries perceive the various policies.

The Netherlands is currently in a state of laissez-faire assimilation or, as Van
Houdst, Suvavierol and Schinkel (2011) put it, a state of ‘neo-liberal communitari-
anism, where immigrants have very few linguistic rights and are for the most part
responsible for their own Dutch language acquisition. The French model offers lan-
guage rights for immigrants, on condition that they learn French to a high standard.
From a language policy perspective France is thus not as assimilationist as might
be expected based on previous scholarly work, and is in fact pursuing a relatively
diversity-friendly linguistic policy that lies closer to the multicultural end of the
spectrum. Lastly, Sweden is still a country that offers extensive rights to its mi-
grant language communities, but the practical organisation of the policy and its
under-funding make it questionable exactly how multicultural the country still is
in practice.

Despite the differences between the three countries, however, there are also sev-
eral similarities. First, all three countries responded in a similar way to their influx of
foreign workers in the 1970s: they all created limited provisions for mother-tongue
education, on the assumption that the workers would eventually return to their
home countries. All three states went through a phase of diversity-friendly policy
(regardless of motivation) in the 1980s. Starting in the 1990s all three shifted their
focus even more to their national (i.e. French, Dutch and Swedish) language, at least
in public utterances. These fundamental similarities raise the question of how rele-
vant the theoretical classification into national models of integration is in practice,
at least concerning language policy towards immigrants.

The main reason for interviewing both Poles and Turks in the three countries
under investigation was to compare an EU internal migrant group with a non-EU
one, to see if any group-based differences could be found. In addition, both groups
have a sizeable presence in all three countries studied, and also in other EU coun-
tries that are outside the scope of this research, which allows us to study whether
processes of ‘transnationalism’ take place within these communities. In the follow-
ing section the main similarities and differences within and between groups will
be spelled out.
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Table 4.1 Summary of results of interviews with migrants*

Groups  Turks in Polesin  Turksin  Polesin  Turksin Polesin
Themes Netherlands Netherlands France France Sweden  Sweden
Connection between host Positive Positive Positive Positive Positive  Positive
language & socio-economic
integration
Host language & socio-cultural ~ Positive Positive ~ Positive  Positive Mixed  Positive
integration
Mother tongue & Mixed Negative ~ Positive ~ Negative/ ~ Positive  Positive
socio-economic integration mixed
Mother tongue & Mixed Negative ~ Negative/  Positive Positive  Positive
socio-cultural integration mixed
High-quality host-language Negative/ Mixed Mixed Positive  Negative/ Positive/
education facilities mixed mixed mixed
High-quality mother-tongue Negative Negative ~ Negative/  Positive =~ Negative/ Negative/
education facilities mixed (private mixed mixed

institutions)

Transnationalism Positive Positive Positive Positive Positive  Positive
Does government policy Negative Negative ~ Negative  Positive Positive  Positive

towards migrant languages
influence respondents’ attitude
towards their mother tongue?

Does English improve motility?  Positive Positive Positive ~ Positive ~ Positive  Positive
Does mother tongue improve Negative Negative ~ Positive ~ Positive ~ Positive Negative
motility?

Does socio-economic status Positive Positive Positive Positive  Positive  Positive

influence attitude towards
mother tongue?

Source: Houtkamp (2020)

* Table 4.1 summarises the interview results by categorising the main interview themes. It shows the respond-
ents’ general feelings about each topic. For example, the Turks interviewed in the Netherlands generally agreed
that there is a connection between mastery of the host language and socio-economic integration, which is
why that box is marked ‘positive’. Each group consisted of 10-15 interviews, amounting to a total of 88. The
interviews were semi-structured and lasted on average 45 minutes.

Analysis

The first, perhaps obvious, similarity between all groups is the importance they
attach to learning the host language (i.e. Dutch, Swedish or French) for their socio-
economic opportunities within their countries of residence. Virtually all respond-
ents deemed this of the utmost importance.

The second similarity is extensive discontent about the practical organisation
of linguistic facilities in the countries of residence, concerning both mother-tongue
education and host-language acquisition. Usually the courses were deemed too
theoretical with little emphasis on practical conversation, the teaching quality was
poor, or there was too little time for the courses to be effective. France is a remark-
ably positive exception, with the Poles in France being very positive, and the Turks
in France moderately so, especially about facilities in the past.
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Third, there is a high degree of transnationalism among Turkish and Polish
immigrants and their descendants in all three countries. They are often in contact
with friends and relatives in their country of origin, or ethnic peers in other EU
countries. This obviously means that they all frequently use their mother tongues.
Such extensive transnational contacts do not lead all groups to believe that their
mother tongues improve their motility within Europe. It could be argued, especially
given the major presence of Turks and Poles in many European countries, that
mastery of their mother tongue is an asset in connecting with ethnic peers when
migrating. Only the Turks in France, Poles in France and Turks in Sweden seem to
identify this mechanism as such. However, and perhaps unsurprisingly, English is
universally valued as a very significant tool for motility.

A fourth similarity is how the respondents view ‘integration’ They mainly iden-
tify it as a reciprocal process in which there should be room for both their herit-
age language and culture and the host society language and culture. None of the
respondents expressed a desire to assimilate. This result confirms earlier studies,
where it was found that in general migrants prefer the ‘integration” acculturation
strategy (Arends-Toth & Van de Vijver, 2003; Hehman et al., 2011; Rojas et al,,
2014). The main differences between the groups lie mainly in the value they attach
to mother-tongue education, and the way government policy influences their atti-
tudes towards the mother tongue. Only the Turks in Sweden and Poles and Turks
in France see a positive effect of their mother tongues on their socio-economic and
socio-cultural integration. It can be speculated that Swedish policy is in practice
more positive towards bilingualism and mother tongues than in the other countries.
However, that does not explain why the Turks in France and the Poles in France do
not value their mother tongues in a similar fashion.

A final difference that emerged is the importance of education for the respond-
ents’ attitudes towards language in general. Low socio-economic status (SES) in-
terviewees in general placed a much higher emphasis on the economic aspects of
language, which in general made them value the host language over their mother
tongue. Sometimes they either opposed mother-tongue education, or even trans-
mitting their language to their children at all, for this reason. High SES interviewees
placed more emphasis on the cultural aspects of language, alongside the economic
ones. They were usually also well informed on the advantages of bilingualism
and raised their children bilingually, regardless of the policy of their country of
residence.
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Results

Documents and interviews: How do ‘national models’ affect

migrants’ appropriation and competence?

The study of national models led to two provisional conclusions. Firstly, assum-
ing the national model approach is valid, the categories that are often attributed to
France, Sweden and the Netherlands are questionable. Secondly, given some fun-
damental similarities between the countries, it could be questioned whether in the
case of language policy towards migrants, the national model approach is valid at all.

However, after examining the theoretical discussions on national models, sev-
eral possible hypotheses can be formulated based on the policy practices observed
in this research, regarding the effects of the respective policies on migrants’ motility.
In the Netherlands immigrants would score relatively low on both host-language
acquisition and mother-tongue education, given the state of the linguistic infra-
structure (access) and the low support for multilingualism among policymakers.
This may be slightly different for older migrants, who mainly experienced the Dutch
system in the 1980s. For France and Sweden, the evaluation should be markedly
more positive, since on paper both countries value multilingualism more than the
Netherlands and have a more developed linguistic infrastructure. When analys-
ing the interviews in this research these hypotheses are only partially confirmed.
Swedish language policy, for instance, seems to have had a significant trickle-down
effect on individual migrant families. It was often mentioned that teachers played
a significant role when migrant families decided whether to enrol their children in
mother-tongue education classes and whether they should raise them bilingually.
For the Poles in France the situation is similar, but not for the Turks in France. This
difference could perhaps be explained by differences in language hierarchy (Polish
as a European language is perhaps easier to promote than Turkish), or a difference
in region (most Poles were interviewed in the Paris region, and a significant number
of Turks in Alsace, near Mulhouse). These are just examples of the positive effects
policy may have, but it is just as interesting that the policy climate does not have
any negative effects. Although in the Dutch case, for instance, the migrants reported
very little support for their mother tongues, this barely influenced their view of their
mother tongues in a negative way. As in other countries, support for bilingualism
was dependent on socio-economic status, the only difference being that there were
no teachers to increase support for mother-tongue transmission among low SES
parents, as there was in Sweden.

This also leads to one of the most important trends observed when comparing
the documents with the interview data: the effects of language policy on compe-
tence and appropriation should not be overestimated. The economic and cultural
capital of the family into which one is born is much more relevant than a country’s
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language policy. The former determines whether a child is raised bilingually at all
and, if so, the quality of the education. Perhaps unsurprisingly, high SES families
have a better command of the language than low SES families, have more access
to information and have the resources to supplement sparse government provi-
sion and find extra-curricular education. Especially if these high SES families are
supported by a relatively powerful kin-state (i.e. Poland and Turkey) that is willing
to set up facilities in the country of residence, the official language policy in their
country of residence becomes less relevant. This, however, increases the difference
that exists between high and low SES families. Since high SES families have better
access to good linguistic facilities, their children will have a better command of
the mother tongue, which increases their linguistic competence. Their increased
linguistic competence means they have more human capital, and hence also far
greater motility. Government policy that guarantees at least a minimum standard
of competence in the mother tongue could perhaps mitigate these differences to
some extent.

5. Discussion

In Section 4 we looked at two sets of case studies: one on traditional minority lan-
guages (4.1) and one on migrant languages (4.2). These language categories are sub-
ject to different power-political constellations. However, what they have in common
is that they are treated unequally to the official languages of the state, especially in
states with a strong one-language (‘national-language’) approach to statehood.

Let us compare the two analyses and investigate what the practical implications
are for the mobility-and-inclusion trade-off. Traditional minority languages in CEE,
including Hungarian minority languages in Romania and Slovakia, are embedded
in a hierarchy that is dominated by the national language of the majority speakers.
Different forms of Europeanisation, like the introduction of articles 3 and 22 of the
ECFR (Volman, 2012), statements by the EP and the charters of the CoE referred to
above, the FCPNM and ECRML have strengthened the inclusion of these minority
languages into social life, including the mobility-and-inclusion trade-off. It should
be noted that Europeanisation in fact opens up European transnational spaces in
which the personality principle, although subject to different conditions depending
on political decisions, is introduced alongside the territoriality principle that is
generally valid for majority languages.

Migrant languages will remain a coherent part of the European linguistic con-
stellation, for none of the respondents in the various EU member states is willing to
abandon his or her native language. With respect to this category of languages and
their speakers, transnational spaces are also highly relevant. Firstly, the inadequacies
of ‘national models’ for migrant languages show that a Europe-wide ‘supranational
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language policy’ is needed. Secondly, there is a high degree of transnationalism
among Turkish and Polish immigrants and their descendants in all three of the coun-
tries studied in Subsection 4.2. Finally, relatively powerful kin-states such as Turkey
and Poland also make use of transnational spaces to help migrant families satisfy
their linguistic needs. Kin-state support, and most of the traditional minority lan-
guage groups have kin-states in CEE, is also relevant in the case of traditional minor-
ity languages. The upgrading of migrant languages in order to provide them a status
in a national context can be achieved by assigning the personality principle to their
speakers. This principle has already been introduced in the transnational European
space for CEE minority languages. Consequently, migrant languages would be rec-
ognised as an official language at a micro level of governance resulting in, for exam-
ple, comparable educational rights in the EU for migrant language speakers. Notice
that this would include the mobility-and-inclusion trade-off variable, and that the
personality principle also would guarantee optimal mobility. Therefore, specific pol-
icy measures at the supranational level affecting the domain of linguistic inclusion
can help optimize the equilibrium between mobility and inclusion.

6. Conclusion

The research undertaken in this chapter has focussed on two different case studies:
the status of traditional minority and migrant languages in the EU. In the domain
of the individual case studies new data and insights have been achieved at by col-
lecting and reordering data and applying different methods of research in getting
new data and typological patterns to the surface. In the case of minority language
rights that we have studied for CEE states with Hungarian minority groups, espe-
cially Romania and Slovakia these have been included in the official regulations in
terms of a mixed system of the territoriality and personality principles restricted by
a20% threshold. Even in states with a strong one-language regime the personality
principle recurs constantly. This opens up the possibility for the development of an
overall European language policy at supranational level. It is crucial, if a success-
ful language policy towards migrants is to be developed, that the perceptions and
needs of these communities are taken into account. A successful language policy
for both traditional minority and migrant languages should be guided by respect
for language diversity and equality of languages. The status of migrant languages
can be upgraded using the solutions applicable to traditional minority languages.
Such solutions should always involve the personality principle in order to respect
linguistic diversity and equality of languages. As a result, the personality principle
functions as an analytical tool to position the case of traditional minority and mi-
grant languages in the MIME framework that is designed to optimize equilibrium
between mobility and inclusion.
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The analysis of migration languages, aside from the new empirical insights pro-
vided, proves the relevance of the concept of motility. It embodies several necessary
elements for modern-day migrant language policy research: it acknowledges the
connection between policy and the perception by the ‘subjects’ (in this case: the
members of the migrant communities) of the said policy; it emphasises the fluidity
of concepts, such as mobility especially when connected to language skills; and it
allows incorporation of transnational processes. Note that the personality principle
is also relevant to the case of motility, a special case of mobility, when languages
may trigger different mobility processes.
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Inclusion and mobility
in the multilingual region of Vojvodina
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minority rights law, state policies and local realities
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International and internal mobility can result in both linguistic diversity and
forced migration due to intended homogenisation efforts (e.g. “ethnic unmix-
ing” in the successor states of former Yugoslavia). International minority rights
instruments scarcely address the questions of mobility and multilingualism.
Vojvodina is expected to be a multilingual region in Serbia, an EU-candidate
state, according to the laws on language use. Recent migratory trends in
Vojvodina — within Serbia and from Serbia to Hungary and other EU states —
have changed the “identity landscape” of a region that possesses deeply anchored
multinational-multilingual traditions. An important question, therefore, is how
existing legal provisions on language rights could offer protection to minority
language speakers. International actors also promote the respect for and protec-
tion of minority language rights, reflected in the broad political and normative
commitments made by Serbia within the context of EU-accession process.
However, this political objective is often not achieved, a frequently observed
obstacle being that local authorities see any attempt at implementing those lan-
guage rights more as a burden than an opportunity. This chapter addresses ques-
tions such as: How is the legal framework implemented in practice (de iure vs. de
facto use of minority languages)? What influence may international norms have
on language rights regime? What influence do kin-state policies have?
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1. Introduction

Language diversity is often seen as an important element in the European integration
project. This is particularly true of the European Union, which faces challenges in
recognising ‘its rich cultural and linguistic diversity’ (TEU, 2012: Art. 3(3)) in build-
ing a European polity, while respecting its member states’ wide-ranging and often
exclusionary language policies (Kraus, 2008). In Serbia, an EU candidate country,
the multilingual region of Vojvodina offers an interesting case to analyse the ef-
fects of European integration on minority policies (Vizi, Téth & Dobos, 2017). The
complexity of international norms, EU conditionality, domestic practices and EU
member states’ kin-state policies have a strong influence on the multilingual setting
in the region. This chapter does not intend to offer a clear typology of the causal
relationship between different kin-state policy strategies and socio-linguistic changes
in Vojvodina. Instead, it identifies the different actors and legal/political dynamics
that influence language use and the societal position of languages in the region.

In many respects minority language rights are contested, and even among EU
member states they do not enjoy unanimous recognition. In the context of EU
enlargement, EU institutions (in particular the Commission and the Parliament)
make regular references to international standards on minority rights, and coop-
eration between the European Union, the Council of Europe and the OSCE in the
field of human rights protection has been stepped up. State practices differ widely
as to the interpretation and implementation of minority language rights, and most
of the international documents on minority rights are legally non-binding soft-law
instruments (the two major exceptions being the Framework Convention for the
Protection of National Minorities (FCNM) and the European Charter for Regional
or Minority Languages (ECRML) - see below).

European integration and accession to the EU is not only about the extension
of a normative policy regime to candidate states. The EU’s economic and labour
market opportunities have a serious impact on the migratory dynamics in applicant
states’ societies. Moreover, the post-conflict political and social consequences of the
break-up of Yugoslavia and the secession of Kosovo have dramatically influenced
inter-ethnic relations and mobilisation dynamics in Serbia.

From a broader perspective, international and internal mobility may result in
both linguistic diversity and forced migration due to intended homogenisation ef-
forts (e.g. ‘ethnic unmixing’ in the successor states of the former Yugoslavia). There
is both mobility-induced diversity and mobility-induced homogeneity. Language
rights and language policies should ensure that the trade-oft between mobility and
inclusion properly reflects multilingual realities, and that the problem is not simply
erased by assimilation.
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The case study on the Serbian province of Vojvodina has confirmed the above
mentioned tendencies. Recent migratory trends in Vojvodina — within Serbia and
from Serbia to neighbouring and other EU states — have changed the ‘identity land-
scape’ of a region with deeply anchored multinational/multilingual traditions.

From 1989 onwards a strong centralisation process in Serbia resulted in the al-
most total elimination of Vojvodina’s provincial autonomy, and also minority rights
were seriously cut back in comparison with communist Yugoslav times. Serbia’s
nationalist policies and its isolation at international level during the post-Yugoslav
wars had a very negative impact on minorities and multilingualism in Vojvodina
(see Beretka, 2014). After the fall of the Milo$evi¢ regime, Serbia’s foreign policy
orientations and its domestic constitutional structure were completely redesigned,
creating a more stable democratic and inclusive legal framework, including for mi-
norities. The new constitution adopted in 2006 recognised minority language rights
that have been translated into specific legal provisions. Not only domestic policy
developments, but also international commitments have influenced developments
in legislation on minority rights. Serbia has signed and ratified both the FCNM
and the ECRML, and concluded bilateral treaties on minority rights protection. In
addition, minority issues are also part of EU accession negotiations, resulting in the
adoption of special policy measures aimed at improving the situation of minorities
(Akcioni plan, 2016).

However, these international commitments do not offer a clear normative blue-
print for the protection of minority languages. Regarding the use of (minority)
languages, international human rights instruments focus on the communicative
role of language and on the prohibition of discrimination. Much less attention is
paid to the promotion of linguistic diversity, including regional or minority lan-
guages (RMLs), and to ensuring language rights. The purpose of, and instruments
for, minority language rights protection are often debated.

Broadly speaking, there are two different approaches to minority rights: from
an integrationist position, minority rights claims are acceptable until they are aimed
at establishing self-governing or power-sharing arrangements. The right to use mi-
nority languages in education or in the public sphere may fit into this approach asa
legitimate right. However, claims to regional official status for a minority language
may be rejected on this basis. An accommodationist criticism focuses on the needs
and claims of minority groups, irrespectively of their political content. Granting
official status to a minority language could even be seen as an instrument for of-
fering equal symbolic powers to minority and majority languages in a region. The
criticism that European minority rights legislation has been ‘politically ineffective’
and ‘conceptually unstable’ reflects the gap between such legislation and the aspira-
tions of certain minority groups (Kymlicka, 2008). Under the emerging European
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minority rights regime both European international organisations and states tend
to support an integrationist rather than an accommodationist approach to minority
rights (Galbreath & McEvoy, 2012).

As regards the European Union, since the entry into force of the Lisbon Treaty,
the values of the EU include ‘respect for human rights, including the rights of persons
belonging to minorities’ (TEU, 2012, Art. 2.). The term ‘minorities’ is used without
any qualifications, but it may be assumed that linguistic minorities are included in
the concept. This may be linked to the recognition of the EU’s ‘rich cultural and lin-
guistic diversity’ (TEU, 2012, Art. 3(3)). This provision does not, however, establish
a legal basis for EU legislation in the field of minority rights. Whereas Art. 19 of the
TEU offers a solid basis for EU action against discrimination (among other things
based on ‘ethnic origir’), it does not mention language as a basis for discrimination.
In contrast, the EU Charter of Fundamental Rights also prohibits discrimination
based on language (Art. 21) and recognises respect for linguistic diversity (Art. 22).
In this respect the European Union still applies double standards: whereas ‘protec-
tion of minorities’ is an accession criterion for candidate states, member states are
no longer required to fulfil their minority protection commitments after joining the
EU. Whereas EU institutions have done extensive work in the field of multilingual-
ism and language learning (Commission, 2006, 2011), these initiatives have had a
very minor impact on the situation of minority languages, since they promote all
foreign, migrant or minority languages.! Although there have been various initia-
tives (mainly by the European Parliament) to provide financial support for regional
or minority (‘lesser used’) languages since the 1980s, such support has decreased
dramatically in the past 20 years (Gazzola, 2016).

Since it is important to understand how social inclusion and mobility can be
interpreted under international minority rights instruments, we will start by ad-
dressing these issues separately, explaining why these documents fail to tackle the
challenges of mobility. We will then clarify the particular role played by kin states in
influencing the identity patterns and mobility prospects of minorities in particular
cases. The second section of this chapter explores in detail the case of a multilingual
region, Vojvodina in Serbia.

1. Implementation of these programmes largely depends on member states, many of which have
no inclination to promote minority languages.
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1.1 Inclusion and European minority rights instruments

International human rights instruments — the International Covenant on Civil and
Political Rights, and the European Convention on Human Rights in particular -
reflect a limited approach to language rights. Both the European Court of Human
Rights (Nagy, 2018) and the UN Human Rights Committee tend to limit language
rights to the prohibition of discrimination and only marginally accept claims to the
effective promotion of minority languages. In a European context, we can make a
distinction between a human rights approach and an identity rights approach to
minority languages. The human rights model focuses on the communicative role of
language and on social inclusion. Although the FCNM and the ECRML offer more
detailed provisions on the protection and promotion of minority languages, they
leave a large margin of discretion for state parties and per se cannot appropriately
prevent the governmental promotion of linguistic assimilation (Patten, 2009).
Inclusion with respect to minority rights takes two main forms: inclusion of
territorial minorities in the context of multi-level governance and federalisation
processes (e.g. autonomy arrangements, see below); and inclusion in a host country,
including traditional minority communities, of persons originating from other com-
munities (whether from another part of the same state, or from another state). As for
the latter, the very focus of the ECRML on ‘users’ of RMLs has an inclusive element:
it encompasses not only those who speak the language, but also ‘non-speakers of a
regional or minority language living in the area where it is used” (Article 7.1 g), by
setting objectives and principles in order to enable them to learn these languages,
and therefore facilitating their inclusion in the minority community. This is impor-
tant because genuine inclusion is a two-way process: it works towards including the
minority into the majority and vice versa. Encouraging members of the majority to
learn the languages of national minorities appeared as early as 1996 in the Hague rec-
ommendations by the OSCE High Commissioner on National Minorities (HCNM
Hague Recommendations, 1996: 8), and the role of language as a key policy area of
social integration was further elaborated in the Ljubljana Guidelines (2012). The
latter document emphasises, inter alia, that ‘[s]tates’ policies should balance the
need for one or more shared language(s) as a common basis for the integration and
functioning of society with the obligation to safeguard and promote linguistic diver-
sity, including by protecting the linguistic rights of minorities. Governments should
provide accessible opportunities to learn the State language’ (HCNM Ljubljana
Guidelines, 2012: 52). On the other hand, in light of the ‘mutual adaptation inher-
ent in the process of integratior’, the High Commissioner calls for state provisions
encouraging members of the majority to learn minority languages (HCNM Ljubljana
Guidelines, 2012: 54). In the same spirit, a 2017 recommendation by the Congress
of Local and Regional Authorities called on member states of the Council of Europe
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to develop better teaching methods in state language learning for minority students
and promote RML learning among majority language speakers (CLRAE, 2017: 7).
As far as the FCNM is concerned, inclusion only appears in the context of minority
speakers’ duty to learn the official language of the state (Article 14, para. 3), and as
a warning that integration policies and practices can never go so far as to assimilate
members of the minority — at least against their will (Article 5, para. 2). However,
the fourth Thematic Commentary of the Advisory Committee on the Framework
Convention (ACFC) emphasises that the main purpose of the FCNM is to ‘promote
dialogue in open and inclusive societies’ (FCNM Commentary, 2016: 3.), and that its
application should reflect the spirit of inclusion. This approach is also reflected in the
two-decade monitoring practice of the ACFC which consistently encouraged state
authorities to be inclusive when implementing the FCNM (FCNM Commentary,
2016: 6.), since the treaty has ‘an immediate relevance for the whole society’ (FCNM
Commentary, 2016: 18). Although the FCNM does not expressis verbis contain a
provision to that effect, the Advisory Committee has repeatedly ‘encouraged meas-
ures that promote the knowledge and the use of minority languages by persons
belonging to majority communities’ (FCNM Commentary, 2016: 24). Furthermore,
the Advisory Committee has supported inclusive language policies catering for the
needs of ‘everybody’, including ‘persons belonging to national minorities living out-
side their traditional areas of settlement, immigrants and “non-citizens”™ (ibid.).

1.2 Mobility and European minority rights instruments

RMLs usually have strong territorial anchoring, so there is little flexibility in the
mobility side of the inclusion/mobility trade-off because there is no real physical
mobility involved. In fact, policy recommendations for regional and local authori-
ties underline the importance of offering attractive conditions to RMLs which ‘can
act as a bulwark against work force or brain drain, by increasing the willingness
to stay in the regions concerned’ (CLRAE, 2017: 2). It should be emphasised that
minority language rights inevitably have a geographic dimension: they are granted,
funded, and implemented within particular polities. The ECRML, for example, in-
tentionally builds upon the notion of territoriality: the term ‘regional and minority
languages’ refers to languages that are traditionally used within a given territory of a
state, whether or not they can be identified with a particular area of it. Furthermore,
the Charter expressly excludes the languages of ‘new minorities’ from the scope of
its protection (Article 1). However, signatory states may ‘undertake to apply, mutatis
mutandis, the principles listed in paragraphs 1 to 4 of Article 7 to non territorial
languages’ (Article 7, par. 5).

Similarly, the FCNM aims to protect national minorities ‘within their respective
territories’ (preamble), and Article 16 expressly refers to areas inhabited by persons

printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. conlterns-of -use



EBSCChost -

Chapter 5. Inclusion and mobility in multilingual regions

93

belonging to national minorities. Although the treaty text does not contain a defini-
tion of national minorities, it is traditionally understood that mobile minority com-
munities do not belong to them. However, the monitoring body of the FCNM has
accepted a more flexible scope of application, and takes account of today’s trends of
migration and mobility: “[i]ncreased mobility in many countries has resulted in a
high number of persons belonging to national minorities moving from areas of their
traditional settlement to other regions that offer more favourable economic condi-
tions or educational opportunities, such as industrialised areas or urban centres”
(FCNM Commentary, 2016: para. 33). However, persons belonging to a national
minority who live outside their traditionally established areas should not be dispro-
portionately disadvantaged. According to the ACFC, “[i]n particular the fact that only
some rights (that is Articles 10(2), 11(3) and 14(2)) allow for territorial limitations
implies again that the applicability of other rights should not in principle be restricted
to certain regions” (FCNM Commentary, 2016: para. 32).>

In any case, mobility is of minor relevance in international instruments on
the protection of minorities. The few exceptions include paragraph 2 of Article 8
of the ECRML, which provides for teaching in or of the RMLs in territories other
than those in which these languages are traditionally used. As explained in the
Explanatory Report to the ECRML, this provision ‘is motivated by the realization
that in modern circumstances of mobility the principle of territoriality may no
longer be sufficient in practice for the effective protection of a regional or minority
language. In particular, a substantial number of speakers of such languages have
migrated to the major cities’ (ECRML Explanatory Report, 1992: 14).

The other provision of the ECRML, possibly relevant to mobility, relates to trans-
frontier exchanges. Pursuant to Article 14, states undertake (a) to apply existing bilat-
eral and multilateral agreements which bind them with the states in which the same
language is used in identical or similar form, or if necessary to seek to conclude such
agreements, in such a way as to foster contacts between the users of the same language
in the states concerned in the fields of culture, education, information, vocational
training, and permanent education, and (b) for the benefit of RMLs, to facilitate
and/or promote cooperation across borders, in particular between regional or lo-
cal authorities in whose territory the same language is used in identical or similar
form. A similar provision on bilateral and multilateral agreements and transfrontier
co-operation is found in Article 18 of the FCNM in order to ensure the protection of

2. In fact, the Committee holds that some rights in the FCNM (i.e. protection against discrim-
ination — Article 6, and provisions related to mutual education and research of the language and
culture of minority and majority communities, and the media as tools for integration — Article 12)
should be applicable to all persons, including immigrants and ‘non-citizens’ (FCNM Commen-
tary, 2016: 21-24).
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persons belonging to national minorities. Transfrontier relations, however, are not
necessarily linked to mobility, since relevant provisions promote access to services
for people belonging to minorities regardless of state borders. The above-mentioned
resolution of the Congress of Local and Regional Authorities invited local and re-
gional authorities of the Council of Europe member states to improve regional and
cross-border cooperation in order to provide access to services using RMLs in kin
states (CLRAE, 2017: 4). This, in turn, leads us to the role of kin-state policies which
is further elaborated in this chapter. The OSCE HCNM has produced a set of rec-
ommendations on this topic, the Bolzano/Bozen Recommendations on National
Minorities in Inter-State Relations (2008), although without any explicit reference
to mobility.

2. Multilingualism, mobility and inclusion in Vojvodina
Vojvodina is a multilingual border region where modern settlements, migrations

and assimilation processes have resulted in the formation of groups and commu-
nities with a mixed cultural repertoire (Tatrai, Kocsis, Gabrity & Takacs, 2013).

Ethnic map of Vojvodina (2011)
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Figure 5.1 Ethnic map of Vojvodina
Source: Léphaft (2014)
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Sociological surveys in the 1990s showed that besides Bosnia-Herzegovina, Vojvodina
had the highest average inter-ethnic tolerance and the greatest national diversity
within the former Yugoslavia. Levels of national tolerance have been influenced by
the structural position of minorities and majorities at various administrative levels
(Hodsen, Sekulic & Massey, 1994).

Field research in Vojvodina shows that some places display harmonious cohab-
itation of ethnic and linguistic communities, while elsewhere the changes in local
population (following the influx of large number of Serb refugees from Croatia,
Bosnia-Herzegovina or Kosovo) caused the ethnicisation of socio-economic con-
flicts (Tatrai, Kocsis, Gabrity & Takécs, 2013).

The 2011 census data reflect the heterogeneity of Vojvodina, where less than 67%
of the population declared themselves Serbs. National minorities include Hungarians
(13%), Slovaks (2.6%), Croats (2.43%), Roma (2.19%), Romanians (1.32%), Monte-
negrin (1.15%), Bunjevci (0.85%), Ruthenians (Rusyns) (0.72%), and a few smaller
communities (Republicki zavod za statistiku, 2012). Vojvodina’s multi-ethnic fabric
differentiates the autonomous province from the rest of Serbia. 41 of Vojvodina’s 45
local municipalities can be considered multi-ethnic (i.e. more than 5% of the local
population belongs to one minority group, or all minorities together make up more
than 10% of the local population), while the number of multi-ethnic municipalities
in the rest of Serbia (not including Kosovo)? is only 27 out of 167 (Beretka & Székely,
2016). The question is whether the sociological reality of multilingualism is reflected
in legislation and translated into practice during everyday encounters with public
service providers and authorities.

Unfortunately Vojvodina’s unique multilingual character is not reflected in
the allocation of competences between the central government and the provincial
government. Although the region enjoys some autonomy, this seems to be of an
administrative nature, as only the Serbian Parliament has the right to adopt laws
and is entitled to implement them. Thus Serbia could be described as an asym-
metrically decentralised unitary state with a unitary legal system. The Assembly of
Vojvodina can only regulate issues falling within its competence under legislation,
which must be in accordance with the Constitution and state laws. Opportunities
to regulate an issue differently in the province than in other parts of Serbia are
very limited (Beretka & Székely, 2016). The Serbian Constitution guarantees the
right of citizens to provincial and local autonomy (Art. 12) and it also states that
“autonomous provinces shall ensure the exercise of human and minority rights, in

3. Kosovo declared independence in 2008, and by 2020 was recognised by almost 100 states,
whereas Serbia has so far refused to do so. Under the Serbian Constitution (Art. 182) Kosovo
is an autonomous province with a ‘special status’; however, what exactly this means needs to be
regulated by a separate law that has not yet been adopted.
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accordance with the Law” (Art. 183 (3)). The specific competencies of the auton-
omous province were adopted in a separate law in 2009 by the Serbian Parliament
(Official Gazette of the Republic of Serbia, 2009) and regulated by the Statute of the
Province, adopted by the Provincial Assembly. Largely because of party-political
conflicts between the central government and Vojvodina, both laws have been chal-
lenged before the Constitutional Court for review of constitutionality (Beretka,
2014: 257). The Constitutional Court’s decision reflected a restrictive interpretation
of the constitutional provisions on provincial autonomy. It declared that, since any
provincial competence can be exercised in accordance with state law, there are
essentially no exclusive provincial competencies; this means that the province has
limited competences to grant some additional rights, including linguistic ones, to
minorities living on its territory.

The language regime of Serbia reflects a combination of territorial and non-
territorial approaches to autonomy arrangements. Serbia limits the territories where
minority language rights can be claimed (ECRML ExCom, 2009: 7, para. 29.). Ac-
cording to the state-level threshold rule, a national minority’s language is in official
use in local self-government units (LSGUs) which are inhabited by more than 15% of
persons belonging to the respective national minority, based on the latest population
census (Sluzbeni glasnik RS, 2010: art. 3). The Provincial Assembly of Vojvodina has
introduced another threshold and permitted national minority languages to be in
official use in settlements or villages if they are inhabited by more than 25% of per-
sons belonging to a national minority in accordance with the data of the last census
(Official Gazette APV, 2012: art. 8[3]). Currently 9 national minority languages are
in official use in one or more of the 45 LSGUs in Vojvodina.*

Under these circumstances, Grin’s (2011: 29) recommendation seems to be
particularly relevant: “territoriality ... can prove highly flexible and be reconciled
with linguistic diversity if the language regime is modulated by exploiting different
tiers of government, by fine-tuning the allocation of competences between these
authorities and building in asymmetries in favour of languages seen as weaker and
most in need of protection”

The constitutional uncertainties regarding the division of competences be-
tween the central government and the Autonomous Province of Vojvodina do
not help preserve and promote traditional multilingualism in the region. In 2009
the Constitutional Court’s ruling forced the Provincial Assembly of Vojvodina to
repeal its decision on detailed regulation of language rights of national minorities
settled in its territory. Hence the Constitutional Court limited the legislative pow-
ers of the autonomous province and its opportunities to improve conditions of

4. 'The Hungarian language is in official use in all or part of 31 LSGUs, Slovak in 13, Romanian
in 10, Ruthenian in 6, Croatian in 4, Macedonian in 2, and Czech, Montenegrin and Bulgarian
in 1 (APV, 2017).
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multilingualism to simple repetition of state laws (Official Gazette of the Republic
of Serbia, 2012). Although the European Union obliged the Serbian government to
adopt an Action Plan for Exercising the Rights of National Minorities (Akcioni plan,
2016) in order to open negotiations on Chapter 23, “Vojvodina’s future contribution
to the implementation of [the plan] is deemed to be negligible, because instead of
regulation, control or soft law measures taken in order to improve enforcement of
language rights, Vojvodina is only required to provide financial support for local
municipalities in its territory’ (Beretka, 2016: 528-529).

Interviews, assessed reports and documents, and participating observations
during field research® allow us to highlight the relationship between de jure and de
facto situations concerning the use of minority languages, as well as connections
with domestic and cross-border mobility and social inclusion. The role and impact
of various actors (including conditionality of international organisations, language
policies of Serbia, kin-state activities by Hungary, Croatia and other countries, mon-
itoring work and legal assistance by the provincial ombudsman and NGOs, individ-
ual choices and adaptation strategies or ‘navigation’) are inseparable when shaping
multilingualism in practice (see Kraus & Grin, 2018).

From a practice-based point of view, “the crux of the minority problem is not
to establish rights on paper, but to make sure that they are operative - in other
words, to establish guarantees” (Toynbee, 1992: 323). Serbia’s legal framework on
national minorities not only supports the rights guaranteed by the ECRML, but in
fact provides a higher level of protection. However, legal provisions are not consist-
ently implemented (Szerbhorvath, 2015), which is justified by the fact that in 2015
almost 42% of the complaints concerning minority rights submitted to the provin-
cial ombudsman referred to the use of languages (Pokrajinski zastitnik gradana,
2015; Ombudsman, 2016: 85-87). Problems arise in various fields of language use:
linguistic landscape (public signs and street names),® communication with public

5. Interviews were conducted by Edgar Dobos in September 2010, July 2013, June 2015 and
May 2016. The selection of informants and sites aimed at reflecting the variety and heterogeneity
of positions in terms of (a) ethnicity (e.g. Bosniak, Bulgarian, Bunjevci, Croat, Hungarian, Serb,
Slovak positions), (b) locality (settlements with different ethnic structure and minority/majority
positions, (c) level of agency (local-, provincial-, national- and international-level actors as well
as kin-state representatives), and (d) professional background (e.g. legal experts, officials, politi-
cians, teachers, activists, ordinary people, etc.).

6. Inconsistency and inaccuracy are typical problems. In many places the name of the public
office is displayed in the minority language but the name of the city remains in Serbian. To
mention some examples with reference to a primary school, a public library and a tax bureau:
‘Bratstvo-jedinstvo Altalanos Iskola - Belo Blato’ (instead of the Hungarian “Testvériség és Egység
Altalanos Iskola - Nagyerzsébetlak’) (see Figure 5.2); ‘Népkonyvtar - Bela Crkva’ (instead of
the Hungarian ‘Népkonyvtar — Fehértemplom’); tax bureau: ‘Adéhivatal - Kovin® (instead of the
Hungarian ‘Adéhivatal - Kevevara).
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authorities and officials (hospitals, post offices, judicial proceedings), proportional
representation of national minorities among employees (see below), textbooks and
language of instruction in schools, translation of personal documents and tran-
scription of names. Several factors contribute to the implementation gap: (a) lack
of will among authorities and officials who perceive minority language speakers as a
problem rather than a positive resource, and the ‘extra’ services that would meet their
needs as a burden; (see Kontra, Philippson, Skutnabb-Kangas & Varady, 1999: 6), (b)
politics (political image of Serbia as the state of Serbs, powerful linguistic ideology
emphasising the primacy of the Serbian language), (c) lack of legal consciousness
(many persons belonging to a national minority are not aware of their language
rights), and (d) local and regional branches of the republic’s central institutions
(tax bureaus, employment agencies, pension funds, institutes of geology etc.) are
not sensitive to the local context with national minority languages in official use.”

Figure 5.2 The primary school in Belo Blato (Nagyerzsébetlak)
Source: photograph by Edgdr Dobos.

In principle, everybody has the right to use his mother tongue in court, the police
station, the land registry and hospitals, to receive bills and other documents from
post offices and gas and electricity suppliers in national minority languages in of-
ficial use, or to receive information about their medical condition in a language
they understand. However, when there are no staff who can speak national mi-
nority languages in official use, clients, customers, or patients are required to use

7. Contrary to public perception, the lack of financial resources is not the main obstacle to the
application of language rights.
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the Serbian language in order to get any information (Ombudsman, 2016: 35). In
reality, pseudo-multilingual or de facto monolingual practices prevail over genuine
multilingualism.

2.1 Social inclusion and the proportional representation
of national minorities

Rules and practices governing language use in administration, law, education, me-
dia, public signage and communication with authorities and public service provid-
ers affect the interests and identities of people. Language is therefore unavoidably
politicised in multilingual societies. Majority and minority perspectives often con-
flict over the interpretation of reality and/or the desired model of state/minority re-
lations. The proportional representation of national minorities among civil servants
or employees of public bodies is one of the instruments that may counterbalance
the disadvantages based on language, and safeguard successful inclusion and actual
participation of national minorities in social, political, economic, and cultural life.?
In this connection, the HCNM Ljubljana Guidelines have emphasised that effective
participation in social and economic life includes the promotion of labour market
inclusion of minority groups with disproportionally low participation’ (HCNM
Ljubljana Guidelines, 2012: Art. 40). According to the Constitution and the laws
of Serbia, public authorities and organisations providing public services must en-
sure proportional representation of national minorities among their employees
(Constitution of Serbia, 2006: Art. 77[2]). Moreover, in order to exercise the right
to use the mother tongue, they have to employ officials and staff who understand
and speak national minority languages (Sluzbeni glasnik RS, 2010).

However, there is a significant gap between these requirements and actual prac-
tice (Pokrajinski zastitnik gradana, 2015). There are three barriers to the application
of legal standards. First, belonging to a national minority and speaking the language
of a national minority are not overlapping categories. On some occasions, e.g. in
the police, instead of hiring members of national minorities, they offer a minority
language learning course, although the efficiency of such measures is questionable
(see Racz, 2012). Second, under Serbia’s Constitution (Article 47.2) “no person
shall be obliged to declare his national affiliation”. Hence it is impossible to know
the precise number of public servants belonging to minorities, which is a serious

8. Successful inclusion ‘implies a feeling of belonging and of being accepted, as well as actual
participation ... in the social, political, economic, and cultural life of the country, region and local
area of residence. This feeling of “belonging”, which is a marker of successful inclusion, needs
to be safeguarded for different types of constituencies, whose specific needs may be different’.
MIME, 2017. 6.
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practical obstacle to the application of the proportionality principle.® Third, there is
no legal mechanism to check anyone’s command of a national minority language.
Laws neither require proof of language knowledge in case of employment in the
public sector, nor require public service providers to hire staff competent in minor-
ity languages. Although national minority language skills may appear ‘desirable’ in
employment specifications, language criteria or language tests cannot be prescribed
(Beretka, 2016: 519).

Legal incoherence undermines social inclusion: persons belonging to national
minorities may feel compelled to request legal assistance, use informal networks
or opportunities provided by kin states, or choose assimilation when they face
ethnic-based social exclusion and practical obstacles in their problem-solving ef-
forts on a daily basis.

2.2 Migratory pulling forces and kin-state policies

As aresult of redrawing borders and population displacements, sections of linguistic
and cultural communities have found themselves cut off from the states where the
relevant majority communities live. For this situation, Brubaker (1996) used the
terms ‘kin state’, ‘national minority’ and ‘nationalising state’, whereas the Venice
Commission (2001) used the terms ‘kin state, ‘kin minority’ and ‘home state’ This
‘triadic relationship’ characterises many contexts in Central and Eastern Europe,'* but
the observable reality is much more complex. Acknowledging the fact that there are
international actors (e.g. the EU) shaping these interactions and dynamics, thereby
widening the triadic model into a quadratic one,!! and also taking into account the
heterogeneity of the various ‘fields’, the following cases can be distinguished:

9. The Constitution of Serbia is not the only constitution with structural contradictions. An
illustrative example is the Constitution of Bosnia-Herzegovina (Annex IV to the Dayton Peace
Agreement).

10. Not everywhere does the concept of kin state make sense. For instance, French-, Italian- or
German-speakers living in Switzerland neither consider themselves French, Italians or Germans,
nor regard neighbouring countries as their kin states. In fact, and apart from the temporary oc-
cupation of some cantons during the Napoleonic wars, the French-, Italian- or German-speaking
parts of Switzerland were never part of France, Italy or Germany, and as the case of Switzerland
illustrates, a shared language does not necessarily imply a common history or identity. See Wim-
mer, 2011.

11. The model is, of course, an over-simplification: ‘the international community’ (or ‘the EU’)
also represents a very heterogeneous field of different actors and interests. See Smith, 2002, and
Krasnigi, 2013.
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a. Autochthonous/national minorities that had majority nation status before the
redrawing of state borders. Even if they ended up under the sovereignty of an-
other state, where they do not constitute the ‘titular’ nation, they have preserved
their national consciousness. Although they are classified as national minorities
within the legal and political order, from an analytical view ‘minority nation’ or
‘co-nation’ (Kymlicka & Opalski, 2001) would be a more precise term for them
in the social and cultural sense. They are part of a ‘divided nation’ (McGarry &
O’Leary, 2013) who consider their former home state their kin state. Examples
include Hungarians in Vojvodina (Serbia) and Transylvania (Romania).

b. Autochthonous/national minorities or co-nations that consider a neighbouring
state their kin state although they never lived under the sovereignty of that
state; the place where they live historically was never (or only for a short pe-
riod) part of that putative kin state. They consider the majority nation of that
neighbouring state their ethnic kin and this sense of being part of the same
nation is mutual, despite both their situational stigmatisation by the trans-
border ethnic kin and their cultural similarity with their co-habitants in their
home state. Bosnian Croats and Bosnian Serbs illustrate this pattern, who are
two of the ‘constituent nations’ of Bosnia besides the (Muslim) Bosniaks, and
in fact it is the internationally brokered Dayton Peace Agreement that allowed
the maintenance of ‘special relations’ between the neighbouring states (Serbia,
Croatia) and the two entities of Bosnia-Herzegovina (the ‘Republika Srpska’
and the Bosniak-Croat Federation) (Fraser, 2013).

c. The concept of kin state does not apply to all autochthonous/national minori-
ties. There are also ‘claimed co-ethnics’, who maintain a sense of separateness
(distinctiveness) and refuse to identify with the putative kin state or kin na-
tion, or to participate in its cross-border nation-building project. This lack
of reciprocity can be observed in the case of Bunjevci (Vojvodina/Serbia and
Hungary) in relation to Croatia; Slavic-speaking ex-Yugoslav Muslims, e.g.
Torbesi (Macedonia), Goranci (Kosovo) or Muslims (Montenegro) in relation
to Bosniaks; or Vlachs (Vojvodina/Serbia) in relation to Romania (Stjepanovic,
2015; Friedman, 2016). These minority groups in liminal or in-between situa-
tions may be exposed to loyalty pressures and homogenisation efforts by both
the kin and the host state. There is a complex interplay and tension between
their local practices of self-identification and the top-down mechanisms of
competing nation-building projects. In the case of Vojvodina, the relationships
between Vlachs and Romanians and between Bunjevci and Croats illuminate
these dynamics well.
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For instance, Romania threatened to use its veto right during Serbia’s EU accession
talks!? unless Serbia changed its policy towards the Vlachs, a group considered
by Romania to be the descendants of Romanised people, part of the cross-border
Romanian nation, and not recognised as a distinct national minority.

The relationship between Croats and Bunjevci has acquired an interesting po-
litical dimension. The content and script of textbooks can be a highly contested
issue in a border region where ambivalent identities and loyalties are endangered by
competing nation-building projects. The attempts to introduce textbooks in Cyrillic
letters to Bunjevci children provoked immediate and fierce reactions from promi-
nent Croat politicians who regarded this gesture as an insult, and claimed Bunjevci
to be part of the Croat nation and their script to be Latin rather than Cyrillic.!?

It is of utmost importance to focus on the local effects of kin-state policies and
cross-border nation-building activities, especially extraterritorial citizenship pol-
icies. An interesting finding is how the acquisition of citizenship of neighbouring
EU members is used as a tool for labour migration within the European Union.
Bulgaria, Croatia and Hungary are happy to provide benefits and institutionalise
relations with their cross-border kin communities, whereas many inhabitants of
Vojvodina and Southern Serbia mobilise their language skills, family histories and
personal connections in order to acquire EU citizenship via Hungarian, Croat or
Bulgarian citizenship (Pogonyi, 2017). The fact that labour migrants from Vojvodina
often use social networks and experiences from the former Yugoslav ‘guest worker’
era suggests that ethnic and linguistic social networks seem to be the most efficient
vectors of inclusion and employment for newcomers.'*

Local minority representatives noted in their interviews that many young Hun-
garians are planning to leave or have already left Serbia in order to find jobs in an EU
member state that is not necessarily Hungary. Similar dynamics were observed within
the Bulgarian and Croatian communities in Serbia, with Germany and Austria hav-
ing been mentioned as the most popular destination countries.!> Apparently young
minority-language speakers (whether or not belonging to the minority in question)

12. On EU conditionality and the protection of national minorities, see Csergé & Vangelov &
Vizi, 2017; Vizi & Téth & Dobos, 2017.

13. Representatives of the Croat community in Serbia raised the issue of textbooks with Latin
letters during the drafting process of the Action Plan for Exercising the Rights of National Minor-
ities (Akcioni plan, 2016). Interview and personal communication with Brigitta Toldi (Hungarian
Language Office) and Katinka Beretka (legal expert), Subotica (in Hungarian Szabadka), May
and June 2016.

14. Interviews by Edgar Dobos, May 2016.
15. Ibid.
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respond adaptively to the changing conditions that open up new opportunities within
the EU’s labour market. The migration of young and talented members of minority
communities may result in a lack of minority language-speaking personnel at courts,
hospitals, universities, post offices, etc. Labour migration thus reduces the population
of some minority communities and therefore their chances of survival.!6

Opportunities for cross-border mobility opened up by acquisition of Hungarian
citizenship have resulted in growing prestige for the Hungarian language. As con-
ditions for the acquisition of Hungarian citizenship by facilitated naturalisation are
based on citizenship of the Hungarian kingdom before 1920 rather than ethnicity,
knowledge of Hungarian also becomes attractive to non-Hungarians. A similar phe-
nomenon can be observed in Ni§ and its environs, where many Serbs attempt to
find Bulgarian relatives in order to acquire Bulgarian citizenship. In fact, the local
Serbian dialect is quite close to the Bulgarian one, which makes it relatively easy to
transcend language boundaries.!”

3. Concluding remarks

The case of Vojvodina shows that formal adherence to international standards does
not guarantee the effective implementation of minority rights in domestic settings.
Governmental negligence, the vague formulation of specific language rights, and the
social and political prioritisation of the state language may exert a dominant influence
on language-use patterns. At the same time, kin-state support for minorities, espe-
cially the practice of facilitating naturalisation, has become a major driving factor for
migration. Access to citizenship of EU member states has proved to be a mobilising
force, especially among young people. In this context, minority language becomes a
tool for labour migration, and for migrating members of minorities the EU is consid-
ered a single market, without preference for the kin states. Assimilationist practices
and migration largely contribute to the linguistic homogenisation of the multilingual
Vojvodina region in Serbia, regardless of the legal protection of minority languages.

The macro environment is not always helpful: international minority rights
legislation is often contested and subordinated to geopolitical interests. Without a
robust and common European minority rights regime, EU member states — and in

16. Although the 15% threshold rule is based on the latest population census, the status of a
national minority language in official use cannot be endangered by population loss, since na-
tional minority (language) rights are ‘vested rights’ within Serbia’s legal order. See Beretka, 2016;
Szerbhorvath, 2015.

17. Personal communication with Ana Veljkovi¢ (a native of Ni§ and a graduate student at the
University of Glasgow), Budapest, June 2016.
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practice also EU candidate states — remain unaccountable for failure to implement
minority protection commitments, and domestic party politics often outweigh the
influence of EU legislation.

In domestic settings, ethnic and linguistic pluralism should be reflected in poli-
cies that exploit different tiers of government (national, regional and local), fine-tune
the allocation of competencies between these authorities, and build in asymmetries
in favour of languages most in need of protection.

Accepting local initiatives could also open the way for a more flexible approach
to recognising official languages at regional and local levels: for example, where
minority-language users are numerous and/or the minority exceeds a certain pro-
portion, and minority representatives so request, the minority language should be
declared a regional official language. This could be particularly useful and offer
mutual benefits in border regions where minorities live. Policies related to multi-
lingualism should also reflect a complementary (‘additive’) rather than exclusionary
(‘subtractive’) approach, allowing the learning of the state language as a second
language essential to employment and social mobility, while reinforcing the mother
tongue as a first language essential to identity, psychological and security needs.
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CHAPTER 6

Language and inclusion
in a multilingual environment

A bottom-up approach

Rudi Janssens'
Vrije Universiteit Brussel

Since the turn of the century, two important social developments have had a
considerable impact on daily life in most western European cities. The first is
increasing mobility in a globalised world that transcends the traditional concept
of migration and has even led to a paradigm shift in sociological thinking (‘new’
mobilities paradigm). A second related development is at the technological level,
where communication patterns have changed significantly and prompted peo-
ple to expand their networks beyond the local level. Both evolutions are most
prominent in cities in which a growing number of citizens engage in different
networks and traditional forms of social solidarity are under pressure. In this
context, language plays a key role.

In this article, based on the case of Brussels, we investigate the dynamics
behind the process of social inclusion in a mobile environment and the role that
languages play in this. We set out from the Brussels pacification model and the
analysis of the impact of mobility on the local population. Based on the shift in
language use and citizens’ attitude towards multilingualism and living in a mul-
ticultural environment, we seek a breeding ground for inclusive policies through
a bottom-up approach. The conclusions focus on its impact on Brussels and its
potential significance for other cities.

1. Introduction and methodological approach

Although only a small portion of the population is mobile (Favell & Recchi, 2009),
the changing nature of migration dominates the political agenda of most European
countries. Freedom of movement and residence for EU citizens, as one of the fun-
damental rights arising from EU citizenship as set out in the Treaty of Maastricht
in 1992, has increased the number of EU citizens residing in other member states.
Of the 512 million people living in the EU in 2018, 7.8% were nationals of another
EU country (referred to in EU documents as intra-EU mobility) and 4.4% of the
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residents were third-country nationals (referred to as migrants; Eurostat, 2019).
These movements of people pose major challenges for the local inhabitants and
their policymakers. Various European countries and the EU itself face so-called
‘identity questions’ The growing influence of populist parties and the increase in
racism and nationalism, the struggle with the consequences of the refugee crisis
and the debate on the failure of multicultural society, Brexit etc. illustrate a growing
sense of economic, cultural and political insecurity. Globalisation challenges social
inclusion, such as the awareness of belonging to a community. People sharing the
same territory no longer share a common history, culture, religion, language etc.
Especially urban populations have become increasingly heterogeneous, as reflected
in the multilingual character of most cities.

Although these social developments have been thoroughly documented, only
limited research exists concerning the concrete impact on the evolution of local
language knowledge and language use. This contribution focuses on the situation of
the Brussels Capital Region (in the remainder of this contribution also referred to
as ‘Brussels’), the only officially bilingual region in Belgium, with a political system
based on the institutionalisation of the two main language communities of the coun-
try, but with the majority of the population of non-Belgian descent. When analysing
the relation between multilingualism and social inclusion, Brussels can be seen as a
research laboratory. Given its specific political design, it lacks a coherent and com-
pulsory integration policy. This creates an ideal context to observe how people deal
with multilingualism in everyday life and the solutions they find to communicate
(or not) within this urban setting.

The research design is based on a bottom-up methodology. The data on Brussels
derive from the BRIO Language Barometer Project. Beginning in 2001, every five
years, a representative sample of the officially registered adult residents of Brussels
are questioned face-to-face about their language use and their attitude towards
the complex linguistic situation of the city (see Janssens, 2018). The data collected
through the various surveys form the starting point of the analysis that seeks to
bring to light social order and structure within these data. This is in contrast to a
top-down approach in which policymakers explicitly or implicitly impose their
representation of the social structures under investigation. Through the develop-
ment towards a networked society, citizens experience society as complex and often
chaotic, yet this chaos reflects a new social order, in line with what Boutellier (2013)
calls the ‘improvising society’. In this respect, Brussels serves as a good example
with, on the one hand, strict institutionalisation based on two traditional language
groups and, on the other hand, a multilingual and multicultural population.

The aim of this chapter is twofold: first, we analyse the concrete language be-
haviour of the inhabitants of Brussels and, second, we provide a basis for a language
policy adapted to a more inclusive society.
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2. Theoretical framework
2.1 The new mobilities paradigm

In social science literature, international migration is mainly approached as the
movement of people trying to improve their economic situation by looking for a
job and greater security in another country. Neoclassical theories in the 1960s and
1970s were restricted to economic motivations in light of the development level of
various countries, stressing the north-south divide. At the end of the twentieth cen-
tury, more global approaches like the New Economics of Labor Migration (Stark,
1991) also focused on economic factors but viewed the act of migration as a rational
choice at the family level. In the following decades, greater attention was paid to
the diversity of the migration process due to globalisation, the individual motives
of migrants and the importance of networks at the community level (Massey et al.,
1998). Current migration movements are no longer based solely on economic mo-
tives and the ‘people on the move’ are much more diverse. Traditional countries of
origin have become receiving countries and vice versa. Not only are people in search
of a job moving from one country to another, but their family members, students in
higher education, commuters between countries, retirees, political refugees looking
for asylum, workers on sabbatical, tourists and backpackers, illegal immigrants
etc. have also joined the migration movement. Arroyo has stated that each of these
theories only offers a limited contribution to the ever-changing reality and the
extreme diversity of interrelated socioeconomic and cultural contexts, the types
of migration, motivations, actors etc. Indeed, no general theory of international
migration exists; rather, different theories and frameworks are used to explain this
diverse and multifaceted phenomenon (Arroyo, 2005).

Based on this complexity, Urry (2000) has pointed to the increasing speed and
intensity of migration due to the interconnections of these places through net-
works built on new technologies. These networks undermine society by affecting
the concepts on which it is based. The nation state with its legal framework and
membership criteria, traditional family relationships, work, housing etc. reflect a
rather static approach within the same time/space context. Geographic mobility
and international connectivity add a new time/space dimension to social research.
Society is no longer based on static organising structures but has to consider mo-
bility on different levels and within a global context. Cresswell distinguishes move-
ment, the fact of displacement and mobility, which goes beyond the physical act of
geographical transition (Cresswell, 2006). This approach suggests a set of questions,
theories and methodologies from various disciplines to describe and analyse this
phenomenon rather than a reductive theoretical approach. This multidisciplinary
perspective, which focuses on mobility as a basic dimension to analyse society, is
called the ‘new’ mobilities paradigm (Sheller & Urry, 2006).
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2.2 The city as a node of flows

In a global economic context, cities play an increasingly important role as nodes of
integrated networks of economic activities. Interrelationships between cities are not
determined by a single network but by endless regimes of flows, with people, ideas,
goods and data moving at different speeds, scales and viscosities. Castells (1996)
views cities as geographical anchor points where the ‘space of flows’ (electronic
networks generating information, ideas, financial transactions, etc.) and the ‘space
of places’ (where industrial plants physically settle and people locally participate
in this global economy) interact. The functions and densities of these networks
create a hierarchy among the different cities (Taylor, 2008). The new mobilities
paradigm highlight the importance of these networks, which differ from the tradi-
tional economic network approach in their speed and intensity of mobility and the
lack of an institutional framework that deals with the effects of this mobility. Sassen
(2014), for instance, has pointed to the effect of wealth distribution and the growing
disconnection between the mobile city and its hinterland and the problems of the
coexistence of an urban international elite with a growing marginalised population.

The increasing mobility of human capital affords more choices and greater
freedom but it also causes resistance and introduces tensions in the field of cul-
tural, social and economic segregation and identity issues. Mobility is not only a
global issue; it also has a profound impact on local society, and this impact differs
according to local practices and sensitivities. With their aggregated diversity of
people and activities, become cities highly complex organisms seeking new forms
of social interaction (Frisby & Featherstone, 1997). In this context, Wittel (2001)
has suggested the concept of ‘network sociality’ as the social expression of liquid
modernity (Bauman, 2000). Sociality is the counterpart of community; but whereas
community includes elements of a common history or narrative of the collective
as a basis for the sense of belonging and identity of its members, network sociality
presents a much more individual sense of integration or disintegration based on
communication in various domains. The nation state is experiencing ever-greater
difficulties in offering an organising structure with rights and duties linked to mem-
bership and identity. It is subject to a process of deterritorialisation while emerging
as a growing power within the local and global contexts.

From the perspective of this chapter, the EU is an illustration of the evolution
in which the nation state continues to claim a central role but concomitantly tries
to adapt to this new reality through a reorganisation of that sense of belonging. The
establishment of EU citizenship is a complement to national citizenship, not a sub-
stitute for it. It creates three categories of citizens: nationals, EU citizens acquiring
certain rights because of their nationality, and non-EU citizens or third-country
nationals. These movements of people and the categorisation of inhabitants into
three categories of citizens pose major challenges for local inhabitants and their
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policymakers. Especially, urban populations have become increasingly heteroge-
neous, reflected in the multilingual character of most cities. The EU also seeks
to promote an overarching sense of European identity among the nationals of its
member states. By creating this new sense of belonging and solidarity, the bounda-
ries between nationals and non-nationals are weakened and shifted to the European
level, excluding residents with a non-EU nationality from the rights and obligations
inherent in full citizenship (Jacobs & Maier, 1998).

2.3 The challenges of language and social inclusion
in a mobile urban environment

In cities characterised by increasingly diversified patterns of mobility and by global
networks, a complex linguistic and cultural diversity emerges. This diversity touches
almost all aspects of daily life, not least the local people, who are confronted with
multilingual challenges in their neighbourhood, at their children’s schools, in the
public realm etc., and this diversity raises questions about the extent to which
people still feel ‘at home’ in this ever-changing urban context. Achieving a more
inclusive society is a task for all citizens, and multilingualism is a bridging charac-
teristic in this respect.

This challenge is usually reflected in a language policy focusing on integration
policies. In most countries this implies that children acquire the official language(s)
of the state through education, if necessary via a separate educational pathway, and
that adults are expected to attend language courses. Within this policy framework
there is little or no room for other languages; a multilingual policy is rather excep-
tional and restricted to some specific areas. EU policies regarding mobility increase
the complexity of the field and may even contradict local policies. Policy focusing
on social inclusion of such third-country nationals falls under national legislation,
although the EU offers a framework with best practices helping to structure this
policy. Its aims include active citizenship, economic participation, social cohesion
and education, with an emphasis on language learning (European Commission,
2014). To enforce EU mobility within a context of multilingualism, language
learning, teacher and student mobility and translation initiatives are supported
(European Commission, 1998; Franke & Mennella, 2017). However, the distinction
between EU citizens and third-country nationals means that the first group cannot
be subject to a compulsory integration policy designed as a contract between the
state and the newcomer, as is the case in several countries for non-EU nationals.

Thus, the emerging questions are as follows. What type of language policy will
be created by the current urban reality subject to these contrasting challenges? To
what extent will the government support or regulate multilingualism? What will
be the status of the various languages? And what will be the role of multilingualism
in defining urban citizenship?
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3. Brussels as a node of flows
3.1 A history of dealing with diversity and social inclusion

The choice of Brussels as a case study to analyse inclusion in a multilingual context
is no coincidence. Brussels has a history of dealing with linguistic diversity and
language contact/conflict situations. The current socio-political situation cannot
be understood without considering its historical evolution. It is interesting to dwell
upon the different stages of this evolution, because the particular case of Brussels
contains various elements still important today in dealing with linguistic diversity
and the resulting language policy.

When Belgium became an independent country in 1830, its constitution stipu-
lated freedom of language. This should not be seen as a concern for an inclusive, in
those days mainly bilingual society, but as a reaction to the former authority of the
United Kingdom of the Netherlands. Due to the status of French as the language
of its economic, political, cultural and religious elite, its capital Brussels shifted
from a predominantly Dutch-speaking city towards a bilingual city with French
as the dominant language in the public domain. From 1880 until the last language
census in 1947, the majority of Brussels’ citizens were bilingual, since French was
the language of upward social mobility and the majority of Dutch-speakers adopted
French as their second home language. Owing to the conflicts accompanying the re-
sult of the language censuses that determined the language status of municipalities,
the fixing of the language border in 1962 led to the application of the territoriality
principle as the basis for language policy. This provisional end point in the shift
from a personality principle towards territoriality as the basis for language policy
likewise explains the institutionalisation of the pacification process between two
language groups resulting in a complex theoretical framework of asymmetric par-
tial power-sharing between the language communities and the regions (Janssens
et al.,, 2014). Brussels became the only officially bilingual region in the country,
where both French and Dutch have official language status.

In Brussels, bilingualism means a particular form of ‘dual monolingualism’.
The first characteristic of this political approach is that every citizen of Brussels is
assumed to belong to one of the two imagined language communities (Anderson,
1983) and must be able to live as a monolingual in a politically bilingual society.
The second characteristic is each citizen’s unconditional freedom of choice. For
instance, in every contact with the administration, the citizen can choose between
French or Dutch, and the current language choice does not determine the next
one; thus, one can easily choose an identity card in Dutch and a driving licence in
French. Following this bilingual logic, no bilingual forms exist and one must always
choose between two monolingual alternatives.
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This form of bilingualism is prompted by the fact that, following the last lan-
guage census in 1947 that led to this policy, the majority of the population was
bilingual and it was impossible to reduce an individual citizen to one of the two
language groups. Both language communities are considered exclusive, but no cri-
teria determine membership in either of the two language communities, a typically
Belgian political compromise.

3.2 The impact of ‘new’ mobility: Some figures

The above paragraphs illustrate the complexity of the institutionalisation of a paci-
fication model based on the presence of two language groups in the 1960s. Since
then, the composition of the population has changed substantially. One of the main
driving forces behind this change is the international position of Brussels as one of
the main EU capitals and NATO headquarters. According to the GaWC'! categori-
sation, Brussels is an alpha world city due to its ranking on international political
engagement and global governance and as a global information centre. Its interna-
tional position has attracted an increasingly mobile workforce employed by inter-
national institutions and stakeholders in the international governance process. This
dimension of the globalisation process is often called ‘globalisation from above’,
referring to the driving force of institutions and governments. The mobile work-
force involved in this global economic and political system is composed of a group
of highly cosmopolitan, multilingual yet isolated and politically inactive Brussels
citizens (Corijn et al., 2009) often referred to as the ‘international’ or ‘expat’ com-
munity. However, this is only part of the story of the impact of globalisation. ‘New
mobilities’ not only refers to these highly qualified immigrants but also to similar
networks using similarly mobile technologies to connect people in a transnational
community based on more informal networks, known as ‘globalisation from below’
(Portes, 1997). This form of globalisation is driven by global economic networks
and is related to lower-skilled jobs, often in an economic grey zone. This is also the
case with Brussels, where mobility results not only in a transformation based on
deepening internationalisation but also in growing social and spatial diversification
and new challenges for Brussels’ institutions.

After the fall of the Berlin Wall and the subsequent enlargement of the EU,
the establishment of EU citizenship guaranteed free movement within the borders
of the various nation states. This caused a drastic change in the composition of
Brussels’ population. Figure 6.1 shows its evolution by nationality (Belgians by
birth, naturalised Belgians, EU nationals and non-EU nationals) from 2000 to 2018.

1. 'The GaWC or Globalization and World Cities Research Network classifies world cities accord-
ing to their relationships in the context of economic globalization (http:/www.lboro.ac.uk/gawc)
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Figure 6.1 Evolution of Brussels’ population by nationality?

A first important development is that although Brussels’ population has increased
by 25%, the number of inhabitants born with Belgian nationality is declining, both
proportionally and in absolute numbers. Whereas in 2000 58.7% of the inhabitants
of Brussels were born with Belgian nationality, by 2018 their share had fallen to
42.9%. This figure also includes the children of naturalised Belgians, a group that
more than doubled in number during this period (and proportionally increased
from 12.9% to 22.4% of the population). These naturalised Belgians are mainly
of non-EU origin, primarily Moroccans, and residents with Turkish, Rwandan,
Tunisian, Congolese and Algerian nationality. The main motives for naturalisation
are easier access to the local labour market and social benefits (Hermia & Sieren,
2017). Among EU citizens, the number of naturalisations is limited, since their
European citizenship guarantees most of the rights Belgians enjoy. One recent ex-
ception is the British. Since the announcement of Brexit, 3,902 Britons acquired
Belgian nationality between June 2018 and September 2019, which is three times
more than in the 10 years preceding the referendum.

A second important development concerns EU presence. While the share of
non-EU citizens fell from 13.4% to 11.8% between 2000 and 2018, inter alia due to
naturalisation, the number of EU citizens rose from 15.1% to 23.0%, almost dou-
bling in absolute terms. Casier (2019) has linked this development to the influx of
nationals from the new member states (mainly Poles, Romanians and Bulgarians),
the strong increase of French nationals (the most represented foreign nationality)
and the resumption of migration from southern European countries.

2. 'This figure is based on official governmental statistics provided by BISA, the Brussels Institute
for Statistical Analysis. See https://bisa.brussels.
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3.3 The impact of mobility on language use

The following sections focus on the impact of changes in mobility on the linguistic
reality of Brussels. For this purpose, we use data from the BRIO Language Barom-
eter surveys (LB), which enable us to map the evolution of language proficiency
and language use and link it to of mobility.

Based on self-reporting in the most recent survey, the residents of Brussels claim
to speak approximately one hundred home languages between them. Although
Arabic is close to the 10% threshold, three languages were spoken by more than
10% of residents between 2000 and 2018: the official languages French and Dutch,
and English. These three languages are referred to as contact languages since they
are taught at school and their speakers have not necessarily acquired them as their
home language, which is, for example, the case with Arabic.

The figures below refer to people who claim to speak a language well to excel-
lently and who feel comfortable having a conversation in it. To analyse the impact
of mobility, a distinction is made by place of birth between Brussels residents of
Belgian nationality born in Brussels, Flanders or Wallonia, Brussels residents of EU
nationality born in an EU country other than Belgium, and third-country nationals
born outside the EU. Table 6.1 illustrates fluency in the two official languages and
English.

Table 6.1 Language proficiency in contact languages by nationality

Language Belgian born  Belgian born  Belgian born  EU national ~ Non-EU

Brussels Flanders Wallonia national

French

LB 2001 99.7% 97.4% 100% 92.1% 73.9%
LB 2018 97.9% 79.7% 99.1% 75.7% 75.6%
Dutch

LB 2001 38.1% 81.1% 19.1% 14.6% 7.4%
LB 2018 18.0% 69.8% 6.9% 13.7% 14.8%
English

LB 2001 32.3% 43.8% 26.5% 53.9% 12.1%
LB 2018 29.3% 50.0% 32.9% 48.9% 37.3%

Source: Janssens (2018)

French is the best-known language in Brussels, although in general the level of
proficiency is decreasing. Despite its unchallenged dominant position, the decline
between 2001 and 2018 is significant. Knowledge of the most prominent language
dropped from 95.5% in 2001 to 87.1% in 2018. This is mainly due to Belgians born
in Flanders and EU citizens. The changing profile of EU citizens is the basis of this
significant decrease, as members from the new member states are less proficient
in French.
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Given the above evolution, not surprisingly, this is also the case with the mi-
nority language, Dutch. Knowledge of Dutch constantly decreased between 2001
and 2018. Remarkably, mobility is not to blame for this evolution. It was inhabitants
born in Belgium, regardless of the region, that caused this decline. Especially, the
problematic situation of language teaching in the French-medium school system
explains this significant decline. The level of proficiency of EU citizens remains
fairly constant over this period. Although no integration policy has been drafted for
this group, a relatively large number of EU citizens take language courses. The eco-
nomic reality in Belgium, with Flanders in a dominant position, makes knowledge
of Dutch increasingly important in the labour market. A growing number of EU
citizens from the new member states and third-country nationals have to remain
competitive in the lower and middle segments of the Brussels labour market, where
bi- or trilingualism is increasingly important.

English has a somewhat special position. While most inhabitants of Brussels
fluent in French or Dutch also spoke this language in their family of origin, English
is typically a school language. In both French and Dutch-medium education, knowl-
edge of English is better than that of the second national language. Over the pe-
riod under investigation, knowledge of English remained constant. Although, in the
Brussels context, EU citizens are often considered as expatriates and associated with
the use of English, they are more fluent in French.

The impact of mobility on both official languages is minimal. The reason for
their significant decrease is primarily a Belgian issue due to the quality of language
education. The EU presence has had a limited negative effect on French, and al-
though EU citizens” knowledge of Dutch is limited, it remains constant. Migration
from outside the EU has not had a significant impact either, although proficiency
in Dutch increased significantly, and by 2018 such migrants’ knowledge of the two
languages was equal to that of EU citizens.

Mobility is the driving force behind linguistic diversity in Brussels. This di-
versity is reflected in language use in the private domain: parents pass on their
language to the next generation, and most home languages are used with friends
and on social media. To analyse the impact of this on local society, it is vital to
examine the extent to which these languages are also spoken in the public domain.
Our analysis therefore focuses on the use of languages in the neighbourhood, where
one can freely choose which languages to use, and in the workplace, where it is in
some cases regulated.

Table 6.2 presents an overview of the language used in conversations with neigh-
bours. The table is restricted to the use of Dutch and French and their mutual com-
bination or combination with other languages. In more than half of the cases, this
‘other language’ is English, but given the limited number of conversations in this
language, it was not retained as a separate category. The table presents the figures for
the first (LB1, 2001) and last (LB4, 2018) survey for the three citizenship categories.
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Table 6.2 Language use with neighbours

LB 2001 Belg EU Non- LB2018 Belg EU  Non-

overall EU  overall EU
French 774%  80.6% 82.4% 47.5% 54.6% 55.8% 57.7% 43.9%
Dutch 1.5% 1.8% 0.4% 0.4% 0.2% 0.3% - 0.3%
French/Dutch 11.2%  13.4% 4.6% 1.6% 159% 18.9% 8.7% 12.5%
French/other 7.0% 2.9% 9.2% 36.1% 20.0% 16.1% 24.5% 32.1%
French/Dutch/other 1.0% 1.1% 0.4% 0.8% 8.6% 8.7%  8.0%  9.0%
Other languages 1.9%  02% 31% 13.7% 07%  02% 11% 22%

Source: Janssens (2018); note that the combination Dutch/other is not mentioned in the source material.

The international population of Brussels is distributed unequally throughout its ter-
ritory. In this respect, international mobility reinforces existing social segregation.
Moreover, although the linguistic landscape of the city clearly defines the various
segregated public spaces, this is less apparent from the languages spoken in the var-
ious neighbourhoods. With the exception of French, few residents speak only one
language with their neighbours. In addition, sole use of French has dropped from
almost 80% of conversations to 55%. This significant decrease already emerged from
the 2013 survey, mainly due to the languages used by Belgians and EU citizens. Com-
bining languages is becoming increasingly evident as a daily communication practice.

The slight increase in the combination of Dutch and French hides an important
shift according to the background of the speakers. Specifically, in 2001, the com-
bination was mainly used by citizens from monolingual Dutch-speaking families,
whereas more recently its use has increased among residents from traditional bilin-
gual families and citizens from monolingual French-speaking families. Unexpectedly,
the combination also became more popular among non-Belgians.

The major differences lie in using a combination of French and another lan-
guage, possibly supplemented by Dutch. For Belgians and EU citizens, this sec-
ond language is in most cases English. English has developed into an important
language able to bridge language differences between Belgians and non-Belgians,
and even among Belgians themselves, although this is not the case with other lan-
guages. The impact of these other languages is limited, although they do provide
some insight into the composition of the neighbourhood. In this respect, the role of
Arabic is noteworthy. As a single local language, its reach is limited: 2% of residents
born outside the EU speak Arabic with other neighbours; but in combination with
French, Arabic is spoken in almost 20% of the cases within this category, followed
by Spanish, Turkish, Italian, Lingala, German and Polish.

The Brussels labour market is the second area in which the use of languages is
examined. Globalisation is having a twofold impact on the use of languages in the
labour market. On the one hand, changes in the economic context imply that eco-
nomic activity in a global context requires language skills and, on the other hand,
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the mobility of individual workers generates local linguistic diversity. It is difficult
to separate the two, but comparing the various nationality groups with each other
provides insight into the extent to which they follow the same trends. To this end,
in contrast to the previous analysis, English is also retained as a separate category
given its importance in the economic context. Table 6.3 below provides a general
picture of the languages used in the workplace by those officially resident in the
city. This general picture does not consider the various employment positions and
business sectors but rather aims to provide a general overview of the use of lan-
guages in the workplace, both in terms of the impact of mobility and the need for
language teaching. The table compares the situation in 2001 and 2018.

The composition of the Brussels labour force itself clearly indicates the impact
of mobility. The number of employees with Belgian nationality has proportionally
decreased from 82.1% to 64.2%, while EU presence on the labour market has in-
creased from 10.4% to 23.6% and that of non-EU employees has increased from
7.5% to 12.2%.

Table 6.3 Language use in the workplace

LB 2001 Belg EU Non- LB2018 Belg EU  Non-

overall EU  overall EU
French 60.4% 60.8% 46.2% 75.0% 31.3% 31.3% 32.4% 29.5%
French/other 2.3% 1.0% 70%  9.7% 1.8% 1.3%  3.0% 2.3%
Dutch 23% 24% 15% 1.4% - - - -
Dutch/other 0.1%  0.1% - - - - - -
English 1.5% 0.4% 10.6% 0.7% 0.4% - 1.5%  0.4%
English/other 0.5% 02% 3.0% 0.7% - - - -
French/Dutch 21.1% 24.6% 75% 2.1% 172% 19.7%  9.5% 19.1%
French/Dutch/other 0.8% 0.8% 05% 1.4% 0.8% 09% 0.6%  0.6%
French/English 3.7% 32% 95% 14% 17.6% 14.4% 24.4% 21.4%
French/English/ 0.6%  05% 2.0% - 2.2% 0.3%  7.4% 1.7%
other
Dutch/English 0.1%  0.1% - - - - - -
French/Dutch/ 4% 45% 3.0% 07% 263% 30.7% 18.0% 19.5%
English
French/Dutch/ 1.7%  1.5% 25% 2.1% 2.3% 14% 3.0% 52%
English/other
Other languages 1.0% - 6.5%  42% - - - -

Source: Janssens (2018)

A first important observation is the decline of the monolingual working environ-
ment. The number of employees who only speak French at work has been cut by
half, to less than one third. The monolingual Dutch-speaking, English-speaking
or other working environment has virtually disappeared. Nearly 70% of Brussels
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employees work in a context in which they speak several languages. In 2001, mul-
tilingualism mainly meant the use of a combination of both official languages.
The most recent survey illustrates that multilingualism refers primarily to French/
Dutch/English trilingualism, followed by both traditional bilingualism and a com-
bination of French and English.

Nevertheless, there are also a number of remarkable shifts between the dif-
ferent nationality groups. For employees with Belgian nationality, the emphasis
shifted from a monolingual French-speaking environment to an equal division
between such a monolingual context and a trilingual environment. The number
of employees in a traditional bilingual workplace is falling, whereas a combina-
tion of French and English is becoming increasingly important. Among employees
born in other EU countries, the number of people employed in a monolingual
French-speaking environment is also decreasing, and by 2018, the option of a
monolingual English-speaking environment, which in 2001 still accounted for 10%,
had disappeared. The combination of French and English is increasing significantly
and is the most important language environment if we also consolidate this com-
bination with the use of a third language other than Dutch. Here, too, a trilingual
and a traditional bilingual workplace is the norm. Finally, the group of employees
from non-EU countries is shifting from a predominantly French-speaking working
environment to one in which French is spoken in combination with Dutch, English
or both. Multilingualism on Brussels workplaces has become the norm, as was
already the case in the 2013 survey.

An important consequence of this shift to multilingualism is that all three
contact languages in Brussels were spoken significantly more often in 2018 than in
2001. The largest shift is in the use of English, which has increased from 11.0% to
48.4%. Approximately half of Brussels employees use English at work. The change in
the use of Dutch is also remarkable: from 30.1% to 46.6%. Moreover, even the use of
French has risen to almost 100%. Only the use of other languages continues to fluc-
tuate around 7%. These languages are Arabic (2.5%), Spanish (1.3%), Italian (0.8%),
Portuguese (0.7%) and German (0.6%). Of those who speak Arabic or Portuguese,
approximately half are self-employed, an indication of ethnic entrepreneurship.

3.4 The impact of mobility on attitudes towards multilingualism

This section examines the attitudes of the local population towards this growing
diversity. To obtain a more nuanced picture of this impact on the local population, a
distinction is made between inhabitants of Brussels who were born in Brussels itself
and grew up surrounded by diversity, and those from elsewhere in Belgium with a
more homogeneous linguistic and cultural background. The analyses are based on
the language barometer surveys of 2013 and 2018. The results discussed here were
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obtained via a multiple correspondence analysis. The analysis of attitudes towards
multilingualism is based on attitudes with respect to three indicators: living to-
gether in a multilingual neighbourhood, the impact of linguistically diverse classes
on children’s learning experience and their belief in the stability of mixed-language
partnerships.

In 2018, citizens born and raised in Brussels perceived living together in a di-
verse neighbourhood more negatively than in 2013. Those who have moved to Brus-
sels from another Belgian municipality are less negative and non-Belgians are more
positive. In 2013, nationality appears to be the most discriminant factor among all
variables. In addition, knowledge of French plays an important role. Knowledge of
French results in a more positive attitude, except among monolingual French-speak-
ing families who experience a multilingual living environment as threatening. Fi-
nally, those who are active in the labour market are also more positive about it. In
2018, the differences were less pronounced and the only distinguishing variable was
respondents’ level of education. Regardless of nationality and language background,
inhabitants of Brussels with a lower level of education experienced significantly
more problems with contacts in the neighbourhood, which they found problematic
because of language differences. Partly because of spatial segregation, more highly
educated multilingual people were significantly more positive towards linguistic
diversity in their neighbourhood.

Both Belgians born in Brussels and those born elsewhere in the country have
a negative attitude towards linguistically diverse classrooms. The differences in
comparison with Brussels residents of foreign nationality are significant, although
their attitude in 2018 was also slightly less positive. In 2013, besides nationality,
age introduced a significant difference: the younger the respondents, the more
positive their attitudes. In 2018, people’s level of education played a decisive role:
the higher this level, the more positive people’s attitude towards education in
a diverse school context. Brussels residents proficient in several languages also
showed a significantly more positive attitude. In addition, citizens from monolin-
gual Dutch-speaking families were more convinced that classes in which children
speak several languages have a negative effect on their children’s educational level.
Given the way in which education in Brussels is institutionalised by language group,
it is comprehensible that the target population of the schools where the language
of instruction is the minority language responds defensively. This is particularly
the case because knowledge of Dutch among pupils in French-medium education
is significantly decreasing, and children from a non-Dutch-speaking background
already make up the majority within the Dutch-medium education system, a trend
that is becoming more and more pronounced. Thus language teaching remains one
of the main challenges.
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Whereas cultural differences are perceived as problematic for some, the overall
majority of Brussels residents are positive about mixed-language partnerships. In
general, one may conclude that between 2013 and 2018 there was a significant shift
in the attitudes of Brussels residents towards linguistic diversity. Whereas in 2013
it was mainly citizens’ nationality that explained their differing attitudes (the local
population was more negative towards such diversity than people of foreign na-
tionality), in 2018 other explanatory variables were important. Level of education,
language skills and age became much more significant, regardless of nationality.
Youth, educational level and personal multilingualism encouraged a positive atti-
tude towards multilingualism.

3.5 Language as a basis for an inclusive identity?

The relationship between language and identity is quite complex, especially be-
cause a notion such as identity is rather vague and too often used as a catch-all
term in political discussions in which everyone has their own interpretation. In
relation to language, it is often linked to ethnic origin, nationalism, unchange-
ability etc. and deemed one of the key criteria that determine group member-
ship. Earlier in this chapter, the link between language and identity in Brussels
was highlighted. Social and political discussions are dominated by the dichotomy
between ‘French-speakers’ and ‘Dutch-speakers’, regardless of their background.
Membership of one of the language communities is often an ‘ascribed’ identity
depending on the stance of the persons involved in the discussion. In a political
context, ‘avowed’ identity, in which individuals define their own identity, is rarely
used to determine the relationship between language and identity. The figures in the
table take this avowed identity as the basis for the analysis and illustrate the extent
to which the inhabitants of Brussels consistently use local language-related concepts
(French-speaking, Walloon, Flemish, Dutch-speaking), local language-neutral con-
cepts (municipality, Brussels), being Belgian, being European, or none of these
categories to identify themselves.

Table 6.4 Identification

Identification LB 2007 LB 2018
Belgian EU  Non-EU Belgian EU  Non-EU

Local language 27.7% 12.6%  11.0% 263%  202%  13.8%
Local Language-neutral 47.3% 36.0%  27.0% 64.2%  54.1%  56.6%
Belgium 66.1% 18.9% 34.0% 51.8% 19.3% 29.9%
Europe 28.1% 55.3% 19.0% 23.5% 60.1% 26.2%
Other 9.4% 12.9% 27.0% 4.3% 5.1% 13.3%

Source: Janssens (2018)
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The Brussels part of the Belgian pacification model is based on the institutionalisa-
tion of the two traditional language communities. It is assumed that Belgian inhab-
itants of Brussels belong to one of the two imaginary communities and that those
with another nationality integrate into one of them. This theoretical approach no
longer corresponds to the day-to-day reality of Brussels. Just over 25% of Belgians
used this bilingual model to identify themselves in the first or second instance, in
both 2008 and 2013, whereas just over 10% of non-EU citizens considered them-
selves members of one of these communities. Among EU citizens, however, there
was a significant increase in use of this dichotomous classification, which is entirely
due to French nationals, who make up half of this group. The growing proportion
of non-Belgians hasled to an increase in the number of residents who identify with
the local municipality or with Brussels. Identification with Europe mainly involves
EU citizens. Besides nationality, people’s level of education influences their atti-
tude towards Europe: those with a higher level of education initially identify with
Europe, whereas those with a lower level of education prefer a local identification.
Concepts that are independent of language, but still refer to local factors, have the
greatest potential as an inclusive factor within a diverse Brussels society.

4. Discussion and conclusion

This chapter has demonstrated the relatively limited impact of mobility on language
use in the public domain. However, one should avoid the pitfall of seeing the local
population as a culturally homogeneous group. Dealing with this diversity is an
ongoing challenge, and the population is already characterised by high diversity.
Current mobility adds an extra layer to this. One may wonder to what extent hav-
ing had to deal with diversity in the past determines a person’s ability to deal with
the current effects of mobility, and whether local tradition is more decisive than
national policy.

Using a multitude of languages is mainly a private issue. In Brussels, the three
contact languages dominate the public sphere. However, we do see a clear shift from
the predominant use of French to a combination of these languages, a form of mul-
tilingualism that already emerged in 2013 and has continued since then. The result
is that French retains its dominant position, but Dutch and particularly English
are also more widely used than in 2001. Yet linguistic diversity is considered prob-
lematic in Dutch-medium education, where some parents fear that the diversity of
home languages will hinder the learning process of the minority group. In other
contexts, diversity blurs the differences between the traditional language groups.
However, this does not go hand-in-hand with exclusion of the minority language.
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Although proficiency in the official languages is decreasing, their use is increasing,
indicating a changing way of dealing with languages in a more instrumental way.

The analysis demonstrates that it is not the use of language itself that causes
major problems, but the cultural and social divide enhanced by current mobility.
The younger, highly educated and multilingual inhabitants of the city who identify
with Brussels or Europe feel at home in a diverse urban society. By contrast, people
with a lower educational level, as well as the elderly, for whom Belgium or, to a lesser
extent, traditional language groups are an important frame of reference, experience
greater difficulties in this regard. Social and geographical segregation do play a role,
but personal networks are crucial.

In an urban society marked by a high degree of international mobility, mul-
tilingualism rather than the dominant language cements the foundations of an
inclusive society. In Brussels, anyone who speaks only one contact language faces
exclusion, especially in the labour market. Whereas in 2001 French was a prereq-
uisite, nowadays trilingualism is the norm. This implies that language learning for
all, and not only the newcomers, is the key challenge for societies dealing with a
high degree of mobility. Consequently, a traditional integration policy, as imple-
mented in most countries and increasingly emphasised by policymakers, is not the
appropriate response to this issue.
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CHAPTER 7

The politics of inclusion,
citizenship and multilingualism

Peter A. Kraus and Melanie Frank
University of Augsburg

Our chapter deals with the emergence of new linguistic identities in connec-
tion with the dynamics of Europeanisation and transnationalisation. Against
this background, we discuss whether and in what way the interplay of old and
new patterns of linguistic diversity is affecting the trade-off between mobility
and inclusion in multilingual societies. On the basis of a literature review, we
first show how macro-historical processes of nation-building have affected
modern identity-building by linking particular languages to particular collec-
tive (national) identities. In a second step, we focus on how the institutional
monolingualism of nation states is challenged by complex diversity. In view of
the changing linguistic profiles of European societies, political factors play a

key role when it comes to acknowledging multilingualism as part of citizenship
status and of the socio-cultural practices related to it. Third, we focus on Riga
and Barcelona, which stand for specific types of complex diversity, to empirically
illustrate the consequences that different institutional approaches to multilingual
realities have in terms of creating more or less open identity frames for citizens.
The chapter finally addresses tensions between the human potential to develop
multilingual repertoires and the political attribution of unequal status to differ-
ent languages. Multilingualism entails the possibility of tackling the trade-off be-
tween mobility and inclusion in a productive way; ultimately, however, political
factors determine if linguistic diversity is regarded as a communicative resource
or as a threat to established linguistic identities.

1. Introduction

New forms of mobility! entail new manifestations of multilingualism. Countries
whose position in the international economy implies that they are on the receiving
end of migration flows and that take part in transnational trade have to engage with

1. We understand mobility both as the freedom of individuals to move and as social, geograph-
ical and virtual mobility options for persons, goods and ideas.
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new forms of diversity: historically, Western nation states were composed of a ma-
jority population and autochthonous minorities exhibiting specific socio-cultural
features vis-a-vis the majority. Today, these states are characterised by an increasing
presence of immigrant languages on their territory, as well as by a growing impor-
tance of English as a tool of transnational communication, and, to some extent, an
element of public life even where it is not a native language. What is the impact of
new forms of linguistic diversity on identity-building? We will address this question
by shedding light on the language-identity nexus established by prevalent strategies
of civic inclusion at the level of nation states and by then contrasting these strategies
with de facto social situations.

Politics in democratic nation states is based on communication. The linguistic
dimension of a key democratic institution such as citizenship is obvious, as is the
relevance of language and language competence for the electoral and voting process,
for practices of collective will-formation and for decision-making. Modern polities
thereby typically assign one or two languages official status, or make sure that public
communication operates in one language, even if they do not mention this language
in their constitution (as is the case with Germany, for instance). Historical politi-
cal sociology shows that the vast majority of contemporary Western and Central
European nation states are the result of a long dynamic of cultural homogenisa-
tion controlled by dominant groups. Creating and imposing a common linguistic
standard was, on the one hand, an asset for achieving administrative effectiveness;
on the other hand, the common language would strengthen social bonds between
the members of a given community (Rokkan, 1999).

The range of languages used by state institutions rarely reflected the multi-
lingual realities at work ‘on the ground, at the societal level. Rather, institutional
strategies differentiated hierarchically between discrete layers of diversity, repre-
sented by majorities and ‘old’ (autochthonous) minorities. After World War II, the
cultural profile of Western-type societies underwent major changes as a result of
the arrival of immigrants forming ‘new’ minorities.? In contrast with the traditional
view of discrete and hierarchically arranged layers, the concept of complex diver-
sity, as we use it in this chapter, is meant to grasp contexts in which not only new
layers add to the old ones, but also the layers themselves become more fluid and
internally differentiated, and ultimately intermingle (Kraus, 2012). In this chapter
we want to explore how complex diversity affects the trade-oft between mobility
and inclusion; our starting assumption is that it does so in substantial ways, as it is

2. In this chapter we examine the political implications of heterogeneous linguistic identities in
multilingual societies that deviate from less diverse patterns endorsed by state institutions. For
this reason, we use the term ‘minority” in a broad sociological sense, applying it both to ‘historical’
minority communities and to migrant groups.
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rendering institutional strategies designed for supposedly homogeneous societies
more and more obsolete.

We will approach our topic with a focus on the institutional framing of inclusion
and mobility opportunities against the background of the identity politics articulated
by hegemonic and non-hegemonic groups. Our perspective on language and identity
is based on two main points. First, the institutional framing of a multilingual context
has important implications for identity-building in diverse societies (Tully, 2008).
Second, although identities may be very strongly linked to language (May, 2015a,
2015b), neither the specific relationships between an identity and a linguistic back-
ground nor the institutional framework that supports or restricts language-based
identities are invariable (Eisenberg & Kymlicka, 2011). Language-related patterns of
identity permeate institutional, public, as well as individual life spheres. The imprint
language policies leave at the identity level becomes even more salient against the
background of the increased mobility that goes hand in hand with transnationali-
sation and, more specifically, Europeanisation.

While discussing the implications of complex diversity for the trade-off between
mobility and inclusion primarily from the perspective of epistemology and social
theory, we will also draw on empirical evidence from two concrete cases, Barcelona
and Riga. There are good reasons to take these cities as templates for our analysis.
The rapid growth in population of different origins and the corresponding linguistic
diversity seem especially relevant in larger urban environments (Carson & King,
2016: 2), yet these are in no way restricted to supposedly very diverse global cities.
Multilingual cities face distinct challenges when it comes to language management
and language policies, as urban life often implies the spatial concentration of dif-
ferent linguistic groups and specific structural and organisational patterns which
affect language use and language contact (Boix-Fuster, 2015: 155). Moreover, the
intertwining of language use and of political and social processes in urban settings
can be interpreted as a symptom of changes on a larger scale (Kraus, 2011a: 26).
Multiethnic and multilingual cities are sites of conflict and negotiation that reveal
a particular dynamic of inter-group relations and identity politics. Understanding
urban politics is therefore a crucial step for understanding the mechanisms of mi-
nority representation and the institutional framing of linguistic diversity in our
societies (Cianetti, 2014: 982).

In the cases of Barcelona and Riga, diversity politics is largely connected to the
interplay of the respectively ‘own’ or ‘national’ languages,® Catalan and Latvian,
both revitalised after a long history of oppression, with languages linked in different

3. According to the terms used in Catalonia’s 1980 autonomy statute (1980), which calls Catalan
the region’s ‘own’ language, and the 2014 preamble of the Latvian constitution, which defines
Latvian as the language of the nation.
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ways to periods of authoritarian rule or occupation, Spanish and Russian respec-
tively, which at the same time have a wide international communicative range. This
entrenched - and conflictual - multilingual pattern? has become more complex
in recent decades, as the presence of immigrant languages, which is particularly
strong in the case of the Catalan metropolis, as well as the increasing use of English
as a lingua franca in various domains of public life, have created a new layer of
‘exogenous’ linguistic diversity. In consequence, the language repertoires people
use in their everyday communication have become more varied. At the same time,
the specific sociolinguistic landscape and the patterns of mobility that characterise
each city involve different types of challenge for social, cultural, political and eco-
nomic inclusion in local society. At the end of our contribution, we discuss how
the peculiarities of the interplay of ‘endogenous’ and ‘exogenous’ multilingualism
observable in Riga and Barcelona should be taken into account for the purpose of
easing the tension between mobility and inclusion.

2. 'The mobility/inclusion trade-off in the light of old
and new patterns of linguistic diversity

Complex diversity, as defined in the previous section, has implications for the
trade-off between mobility and inclusion. From the perspective of political sci-
ence, the ‘mobility-plus-inclusion’ package historically offered by the nation state
is a key factor for assessing the changing relationship between socio-cultural com-
plexity and the trade-off. Citizenship, a central element of the nation state, provides
individuals with civil, political and social rights, thereby linking membership of
a community with a generalised set of inclusion mechanisms (Marshall, 1950).
As an institution familiarising us with the use of these mechanisms, the modern
school system also creates the cognitive bases for our professional and geographical
mobility within the state and its labour market — a mobility whose scope has, in
principle, been massively expanded with the introduction of freedom of movement
in the European Union.

Both socio-political inclusion and mobility are contingent upon the acquisition
of a linguistic repertoire. Access to participatory opportunities and rights, such as
voting, is linked to a variable minimum of linguistic competence. For migrants who
want to be naturalised in their host country, becoming a citizen typically involves

4. In Catalonia we should rather speak of bilingualism, whereas Latvia’s historical profile is
more pronouncedly multilingual, with a significant role especially for German in the first period
of independence. For sociolinguistic profiles of the two cases, see Branchadell, 2006 and Kiber-
mane & Klava, 2016.
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passing a language test (Hogan-Brun, Mar-Molinero & Stevenson, 2009). This test-
ing is grounded in the assumption that knowledge of public communication is nec-
essary for citizens to take part in the democratic process and to be able, for instance,
to follow debates between political representatives or understand the political in-
formation produced by the media. Language was a critical element in the making
of modern democracy, and is a critical element for its functioning, as virtually all
forms of political participation depend on linguistic competence, and what can be
said with regard to the individual (and collective) exercise of political rights holds for
civil and social rights as well. Even where there are no explicit legal provisions on the
use of an official language, citizens and authorities have to rely on a specific language,
or a limited set of specific languages, for their communication (Patten, 2001: 693).

The linking of citizenship and schooling to an official language therefore has to
be considered a key feature of the modern state. As Ernest Gellner (1983) has ar-
gued, language standardisation largely reflected the functional imperatives of indus-
trial societies, in which the acquisition of a common linguistic repertoire became
a necessary component of citizens’ cognitive and professional qualifications. Yet
inclusion does not only obey functional imperatives; it also has a strong emotional
component, creating attachments between people and their polity. With hindsight,
it can be argued that the very effectiveness of the language policies adopted by
European states depended on their being able to achieve a convergence of func-
tional requirements, mobility opportunities and symbolic inclusion mechanisms
in the process of constructing citizens’ linguistic identity (Kraus, 2018: 95-96).

In the course of the ‘rights revolution’ (Ignatieff, 2000) that took place in North
America and Western Europe in the course of the second half of the 20th century,
a growing body of legislation came to acknowledge the central role of language
for individual prospects of mobility and inclusion. By granting linguistic minority
rights, what was normal for majority citizens should be made co-extensive, if only
to some extent, to the members of non-dominant groups as well. The European
Charter of Regional and Minority Languages may be considered the main piece of
evidence of this trend so far.” It includes provisions concerning schooling in the mi-
nority language (Article 8) and access to information in one’s own language (Article
11). By endorsing such rights, several European states have accepted that duality of
language is relevant for any language group with historical roots on their territory.
On the functional side, language is a key to information that will enable people,

5. According to the Charter (Article 1), “regional or minority languages’ means languages that
are: traditionally used within a given territory of a State by nationals of that State who form a
group numerically smaller than the rest of the State’s population, and different from the official
language(s) of that State; it does not include either dialects of the official language(s) of the State
or the languages of migrants ...
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irrespective of their linguistic background, to fully exercise their political rights. On
the symbolic side, linguistic minority rights point to the need to preserve a language
as heritage of a community and an identity marker for its members (Taylor, 1992).
Regardless of the legal advances of the past decades, it has to be said that in many of
the Western and Central European states language rights for minorities were only
adopted after long historical periods of “cultural and linguistic homogeneity within
nation-states and the attendant hierarchizing of languages” (May, 2012: 7). From
this perspective, the introduction of minority languages in public media, schools
and communication between citizens, political representatives and formal bodies
faces the task of reorganising spheres that were originally supposed to comply with
the presumed monolingual standard. Piecemeal introduction of language rights in
discrete areas and a narrow definition of the criteria specifying who is entitled to
such rights may not be sufficient to tackle situations where state institutions once
designed to guarantee equal citizenship rights in supposedly homogeneous socie-
ties confront an increasingly diverse sociolinguistic reality.

As our societies become more and more diverse, and layers of diversity become
more heterogeneous in their internal composition, we may expect the implementa-
tion of mobility-plus-inclusion packages designed for linguistically homogeneous
societies to face severe challenges. The more heterogeneous a society, the higher
the risk that people without a good mastery of the dominant language are actually
denied effective exercise of their citizenship rights. Even if they hold full political
rights, they may find themselves at a disadvantage when it comes to participating in
collective decision-making because of their (non-majority) linguistic background.
Ultimately, ignoring diversity will have a negative impact on levels of inclusion and
mobility of a society as a whole. Against this background, we will take a closer look
at the interplay of language and identity politics in settings of complex diversity.
Before doing so, however, it seems useful to offer a brief discussion of our under-
standing of nation-building, identity politics and complex diversity.

3. Nation-building, identity politics and complex diversity

The connection of citizenship and language is inextricably linked to the emergence
of nation states, in particular in the European context. The empowerment of ‘the
people’ in an extensive and inclusive sense has tended to go hand in hand with the
spread of a common language. In Western Europe, this process has often reflected
the strategies of political elites whose aim was to consolidate the structures of the
states they had created by using language as a tool for integrating the subjects of
rule into a common whole that was bound to become the nation. State-making -
defined as the establishment of a centre, a uniform territorial administration and
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clearly delineated state borders in the period of transition from feudal to absolutist
dynastic rule — thus generally preceded nation-building.

The concept of the nation is not that closely related to ‘objective’ facts, but
rather refers to a set of values that, first and foremost, include an expectable feel-
ing of solidarity among members of a particular group in contrast to other groups
(Weber, 1980: 528; see also Linz & Stepan, 1997: 20). Accordingly, the nation may
or may not coincide with the population of a given state. State territories rarely
overlap completely with the territories of communities historically tied by common
linguistic bonds. In European history, the politics of nation-building has aimed at
making political and cultural borders congruent. Nation-building has involved the
consolidation of territorial units that, while standardised within their border, were
culturally distinct from neighbouring territories in ways that would lay the foun-
dations for a particular national consciousness among their populations (Rokkan,
1999: 283-284). Such common consciousness was not necessarily linked to a shared
linguistic affiliation; it could equally be rooted in belief in a common ethnic origin,
in shared religious affiliations, as well as in common historical experiences. Yet it
was the linguistic bond that often was perceived to be the most immediate expres-
sion of a common national identity (Flora, 1981: 416). As described by Rokkan
(1999: 170-190), the processes initiated by a dynastic centre aiming at enforcing its
control over a territory and its population laid the foundations for singular political
cultures with a standardised linguistic profile.

While state membership is regulated by citizenship laws, there are hardly any
legally enforceable rules regulating national affiliation. A nation exists on the basis
of how people identify with it subjectively; it has been defined as an ‘imagined po-
litical community’ (Anderson, 2016: 15). Its centrality in the universe of modern
politics is associated, on the one hand, with the role it has played in the consolida-
tion of established state structures, for referring to a common national identity has
strong legitimising effects for rulers (Kraus, 2011b). On the other hand, nationalist
mobilisations with a bottom-up rather than top-down character, which became
especially virulent in eastern Europe in the 19th and 20th centuries, entailed the
disintegration of empires, which were in most cases replaced by supposedly mon-
onational states. Whereas in the West states tended to create ‘their’ nations, in the
East it was typically nations that created ‘their’ states. However, irrespective of the
prevailing logic of state-making and nation-building, the making of the whole of
modern Europe was closely connected with a protracted push for ethnic and cul-
tural homogeneity at the level of nation states, a trend that reached its peak around
1950 (Therborn, 1995).

Reflecting this situation, language — in most cases, indeed, one particular lan-
guage — became a key indicator of social and political integration, an indicator
of the complementary relationship between social and geographic mobility, on
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the one hand, and political and cultural inclusion, on the other. This complemen-
tarity is enshrined in the institutions of the state, as well as the belief systems at
the societal level, as becomes manifest, for example, in the link between language
and citizenship. To exercise the rights associated with the status of being a citizen,
people not only have to meet the requirements laid down in citizenship law; they
also have to be able to act in accordance with the expectations other citizens have
of them as fellow citizens. Rules and habits concerning the languages that are to
be spoken in public contexts (e.g. in educational institutions, in the media, before
local authorities) are ‘common-sense’ beliefs connecting these languages with a
society’s material and symbolic order and including a given linguistic repertoire
in the list of the criteria those who want to belong to the society have to comply
with (Blackledge, 2004: 69).

In the words of James Tully (2008: 149), ‘[t]hese rules of recognition as partici-
pants include types of knowledge, standard forms of conduct and relations of power
that govern the negotiations between citizens and governors. These involve such
things as who is included and excluded, the language used, cultural ways affirmed
or disregarded, ... genres of argumentation ... and so on’ Being recognised as a cit-
izen therefore requires having internalised the communicative rules at work in the
political realm, rules that may have been codified, or may instead remain implicit.

To the extent that the language-identity connection is socially instituted, offi-
cially recognised and legally objectified, the connection becomes ‘normalised’, mak-
ing for a continuous reinforcement of specific links between cultural performance
and political power (Bourdieu, 2005; Young, 2007). Seen against this background,
the rise of complex diversity has important consequences for the framing of the nu-
merous attributes of civic identities that are language-based. Identities are not fixed,
but subject to negotiations, and such negotiations take place in a changing overall
environment (Kraus, 2012; Tully, 2008). In multilingual societies, identity-building
cannot be properly understood in isolation from the institutional settings that as-
sess the political relevance of a language on the basis of the assumed individual
and collective identities of its speakers. Policies designed to foster societal cohesion
and secure the prospects of full-fledged citizenship status for all society members
are interwoven with identity attributions (Eisenberg & Kymlicka, 2011: 7). Such
attributions may have a more or less rigid character, but in a democratic society
they never can be fully fixed, which accentuates the impact of complex diversity
on identity politics. Taking a closer look at two concrete cases, we will now further
explore the implications of institutional frameworks for the articulation of linguistic
diversity ‘on the ground..
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4. Diversity politics in complex linguistic settings

We now turn to the question of how the politics of language impact on identity-
building in Barcelona and Riga. Each of the two cities stands for a complex multi-
lingual microcosm. Its main axes are, respectively, the languages considered autoch-
thonous - Catalan and Latvian — and the languages historically imposed under long
periods of control by hegemonic centres - Castilian and Russian, which through the
dynamic of imperial expansion attained the status of dominant world languages.
In Catalonia as in Latvia, the history of bilingualism has largely been conflictual,
as Spanish and Russian are linked to experiences of severe authoritarian rule or
foreign occupation, experiences that to some extent explain the sociolinguistic
pressures to which Catalan and Latvian continue to be exposed.® Finally, as in
many other parts of Europe, the dynamics of Europeanisation and immigration’
have strongly influenced the linguistic profile of both cities, as we show below on
the basis of survey data. In our analysis, we ask how the articulation of collective
(linguistic) identities ‘on the ground’ is affected by the identity frameworks offered
in institutional discourse. It must be emphasised that we are not focusing on the
views expressed by mobilised groups involved in identity-building; our assessment
is rather based on different sets of statistical data. It is important to keep this in
mind, as the language-identity nexus is not equally politicised in the two cities:
while issues related to language and identity are highly conflictual in Riga, the
linguistic cleavage is less salient in Barcelona’s local politics.

In Barcelona, Catalan is the first language of 26.5% of the population; the pro-
portion of Spanish ‘native’ speakers is 56.0%; 3.3% indicate both Catalan and Spanish
as their first languages; finally, there is a significant portion of people (12.5%,) who
have another language as their first language (Institut d’Estadistica de Catalunya,
2020: 30). When it comes to knowledge of both languages, 93.4% of the inhabitants
of Barcelona report that they can understand Catalan, while 85.3% can also read
it, 78.7% can speak it, and 60.6% can write it (Institut d’Estadistica de Catalunya,
2020: 28). Knowledge of Spanish on the other hand is close to 100%, with 99.9% of
respondents claiming to understand it, 99.7% to speak it, 99.0% to read it, and 98.5%
to write it (Institut d’ Estadistica de Catalunya, 2019).

6. We are aware that this is an extremely rough sketch of the situation, and that the degrees
of ‘externality’ and ‘domination’ have to be qualified for both Castilian/Spanish and Russian,
depending on the historical period under scrutiny. Let us simply note that the language divide
has much stronger connotations of being also a divide between two distinguishable ‘ethnic’
communities in the case of Latvia than it has in Catalonia.

7. Immigration (both from within the EU and from non-EU countries) being quantitatively
much more significant in Barcelona than in Riga.
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Barcelona’s language scene has profoundly diversified over the last 20 years. From
2001 to 2019, the number of residents born outside Spain increased from 74,019
(4.9% of the total population) to 433,846 (26.3%) (Departament d’ Estadistica,
2019: 108; Climent-Ferrando, 2013: 167). From the data on the immigrants’ coun-
tries of origin one can further deduce that there has been a trend towards an ever
more mixed variety of the languages spoken in the Catalan capital. Until 2012, about
35-40% of the population of foreign origin were from Central and South America
(Departament d’Estadistica, 2019: 10; Kraus, 2011a: 32), the most important coun-
tries of origin being Ecuador and Bolivia (Climent-Ferrando, 2013: 174; Departament
d’Estadistica, 2019: 16). Thus, a large part of the immigrants were Spanish native
speakers, who thereby helped maintain the city’s bilingual Spanish-Catalan pro-
file. Recent statistics point to a significant change in this picture, making it less
dual. Between 2014 and 2015, the number of Azerbaijani, Kazakhstani, Syrian and
Egyptian nationals increased on average by 18.8%, whereas the number of immi-
grants from Ecuador, Bolivia, Peru and Colombia went down on average by 16.3%
(Departament d’ Estadistica, 2015: 12). In the longer term, while the share of immi-
grants from Europe, the Middle East, Central Asia and South-East Asia has gone up
continuously from 2006 to 2015, the share of immigrants from Spanish-speaking
countries decreased until the year 2016 and has since been rising again (Departament
d’ Estadistica, 2019: 10). We can therefore conclude that languages other than Catalan
and Spanish are gaining importance in ever-larger segments of the urban population.
Among other languages, Chinese, Arabic and Urdu have to be included in this count
(Departament d’Estadistica, 2019: 11; Kraus, 2011a: 32). All in all, the situation in
Barcelona is characterised by unbroken dominance of Spanish. According to surveys
from 2013 and 2018, the overall number of people living in Barcelona with knowl-
edge of Catalan, as well as the number of people who regard Catalan or Catalan and
Spanish as their first language(s), has slightly decreased, while the number of people
with only Spanish as their first language has slightly gone up. (Institut &’ Estadistica
de Catalunya, 2020: 28-29). In addition to this, as we have shown, in the recent past
Barcelona has experienced a remarkable diversification of the language groups living
in the city, making its cultural profile remarkably more complex.

The situation in Riga differs in several aspects from this picture. Census data
in Latvia typically include the specification of respondents’ nationality (not to be
confused with citizenship), which can be disclosed voluntarily and is based on the
parents’ nationality. There is also a corresponding entry on the Latvian passport,
which has been voluntary since 2013 (PMLP, 2013). The term nationality in Latvia’s
political discourse has some parallels to the concept of ethnicity, as it is based on
an idea of common ancestry. In 2018, Riga had 637,971 inhabitants. Among those,
47% stated they were of Latvian nationality or ethnic Latvians, 36.8% categorised
themselves as Russian, 3.7% as Belarusian, 3.4% as Ukrainian and another 9.1%
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did not answer the question or indicated another nationality (Centrala statistikas
parvalde, 2018). As in Barcelona, the number of countries of origin or ethnic affili-
ations of the inhabitants tends to be higher than the number of languages spoken in
everyday life. The latest data on language use in Riga date from 2017 and show that
42.7% of Riga’s inhabitants speak Latvian at home, while 56.1% use Russian with
their family (Centrala statistikas parvalde, 2017). While members of those groups
with a non-Latvian ethnic background predominantly use Russian in their everyday
life, their Latvian language skills have become better over the past years. A compar-
ison of data from 2000 and 2008 regarding Latvian language skills among Russian
native speakers in Latvia shows how the level of language proficiency in Latvian in
this group is improving. The overall trend shows an increase in the share of fluent
Latvian speakers (48% of Russian native speakers, according to a survey from 2008),
while the share of people with poor Latvian skills (8% of Russian native speak-
ers, according to the same survey) has been going down continuously (Ernstsone,
Klava, & Motivane, 2011: 22; Hogan-Brun, 2006: 316; Porina, 2009: 172). The 2008
survey also indicates that 76% of Latvian native speakers had a good command of
Russian; 18% claimed to have moderate skills, a further 4.7% only basic knowledge.
Only 2% declared knowing no Russian at all.

With regard to the emergence of English in Latvia, changes are primarily con-
fined to the realm of higher education, where English as medium of instruction has
become increasingly popular, with about 9% of all students enrolled in programmes
taught in English. There has been constant demand for higher education in Russian
(only possible at private universities), with around 7% of students enrolled in such
programmes (Kibbermann, 2017: 101). Data on English-language skills show that
43% of Latvian native speakers do not speak any English or have just basic skills;
the corresponding figure among Russian native speakers — 47% — is comparable.
The share of people without English skills is, however, decreasing (Ernstsone et al.,
2011: 21, see also Druviete, 2014). All in all, the data on the distribution of language
skills in the Latvian population indicate that, on the one hand, Latvian language
skills are increasing among Russian native speakers; on the other hand, Russian
still has a strong standing and serves as a lingua franca in communication among
older generations in particular.

To assess the general underlying trends, it is useful to take a closer look at
immigration statistics. With regard to incoming mobility, migration from outside
the EU is considerably more important than intra-EU migration: in 2017, 89% of
foreign residents of Latvia with permanent or temporary residence permits came
from Russia, Ukraine and Belarus (Djackova, Zorgenfreia & Kursa-Garkakle,
2018: 6). Ongoing mobility to and from Russia and other countries where large
segments of the population use Russian, such as Ukraine and Belarus, is an im-
portant reason for the predominant role of Russian in Riga, which is the main
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destination of immigrants coming to Latvia (Klava, Siipule & Zepa, 2015: 18).
While foreign students come from a variety of places and can rely on both English
and Russian, entrance to the job market often depends on Latvian language skills.
In a 2017 study, 52% of unemployed third-country nationals mentioned the lack of
Latvian language skills as the most important reason for their being unemployed
(Djackova, Zorgenfreia & Kursa-Garkakle, 2018: 11). Only in some economic
contexts, especially in the transport and manufacturing sectors, are companies
still dominated by a largely Russian-speaking labour force. If one counts workers
of Russian, Belarusian and Ukrainian nationality as Russian-speakers, the corre-
sponding share was 63.3% in the subsector of tools and equipment production,
and 66.4% in the water transport sector (Latvians held a share of 29.1% and 28.2%,
respectively; nationalities represented in the workforce to a lesser extent included
Poles and Lithuanians; figures for 2011, see Valdmanis, 2016: 78-79). The high
number of Russian speakers in the groups of residence permit holders indicates that
they have more possibilities and reasons to live and work in Latvia than foreigners
without Russian skills. All in all, while the sociolinguistic landscape in Barcelona
is characterised by a certain diversification from the once mainly Catalan-Spanish
multilingualism, the basically bilingual, Latvian-Russian pattern of the language
situation in Riga is still very much in place.

Depending on the interplay of sociolinguistic and political-institutional factors,
a diverse city will show more or less openness towards multilingualism. In a first
attempt at grasping how identities are constructed ‘on the ground’, we have drawn
on recent survey data that indicate how much importance respondents assign to
different languages for defining their individual identity and their attachment to a
given political community. We then combine these subjective views with an analysis
of how the link between language and identity is framed in ‘official’ approaches to
a multilingual reality.

In Barcelona, people identify predominantly with Spanish or Catalan. In the last
official census on language (Institut d’Estadistica de Catalunya, 2019), 46.6% de-
clared Spanish to be their language of identification, 36.3% indicated Catalan, 8.1%
mentioned other languages, and 6.9% reported that they identify with both Catalan
and Spanish. The main variable that explains the choice of one language over the
other is the place of birth. For those who were born in Catalonia, the main language
of identification is Catalan. Spanish predominates among those born in other parts
of Spain or abroad (Institut d’ Estadistica de Catalunya, 2019).

In the case of local and regional politics, the use of Catalan has a pivotal role
in the context of municipal policies, a role that ultimately reflects the relevance the
autochthonous language has been assigned for achieving social inclusion in the
whole of Catalonia (Ajuntament de Barcelona, 2009; Departament de Benestar
Social, 2014: 44). A large consensus both in civil society and among most political
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parties has sustained this approach, which becomes manifest, for instance, in the
policy guidelines promoting the development of full proficiency in Catalan for all
pupils in Catalonia’s school system through immersion, as well as language classes
for immigrants. In the field of language policy - as in many other fields — the per-
spective of Catalan authorities tends to clash with the position of the Spanish state.
This is exemplified by legislation that Spain’s conservative government adopted
in 2013 with the purpose of expanding the share of subjects taught in Spanish in
primary and secondary education in Catalonia. Central governments run by the
conservative and Spanish-nationalist Partido Popular (People’s Party) have tradi-
tionally adopted an aggressive stance against linguistic immersion, often combined
with legal steps against what can be considered the core of Catalan language policy
since the reestablishment of autonomy in 1980. In a nutshell, the immersion ap-
proach was adopted to compensate for the structurally weaker position of Catalan
vis-a-vis Spanish. The key element of the immersion approach is to make sure that
Catalan is not only a compulsory subject in schools, as is Spanish, but that it is
also used as vehicle of instruction in most subjects covered by Catalonia’s educa-
tional curriculum (Kraus, 2015: 130, 133). While the political sphere is marked by
a controversial stance toward language, the mainstream media discourse as well
as qualitative survey studies in Catalonia reveal generally positive attitudes toward
Catalan and Spanish bilingualism in particular, and linguistic diversity in general
(Byrne, 2019: 5).

As for processes of identity-building among the residents of Riga, family and
socio-spatial relations (especially being a resident of Riga, of a certain neighbour-
hood or of Latvia) rank higher than language as identity markers, irrespective of
the (Latvian or Russian-speaking) background of respondents (SKDS, 2014a: 14,
2014b: 14). Among Russian speakers, feelings of belonging to Russia, Latvia and the
city/town/village where one is living are not mutually exclusive, as shown by a study
of national minorities in Latvia (Birka, 2015: 11-12; SKDS, 2014a: 10). With regard
to Russian-speaking Latvians and non-citizens, Latvian language skills positively
correlate with a preference for integration into Latvian society (Cheskin, 2012: 291).
Survey data and results of focus group studies lead to the conclusion that among
ethnic minorities, and especially among the younger generations, ‘there is great po-
tential for an integrated, yet culturally distinct, Latvian-Russian identity’ (Cheskin,
2012: 309; see also Birka, 2015; Pisarenko, 2006; Zepa et al., 2005). However, there is
still a considerable group of Russian speakers who prefer an all-Russian environment
and who do not identify with the Latvian majority society (Birka, 2015: 11-13).

The literature on social integration in Latvia attributes this persisting (self-)
exclusion by a substantial portion of Russian speakers from majority society to
the dominant discourse on social integration in Latvian politics, on the one hand,
and to the massive — and deliberately orchestrated — influence of Russia-run media
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on Latvia’s Russian-speaking public (Birka, 2015; Ijabs, 2016). The discourse ac-
counting for the priorities of current integration policies refers to a distinct Latvian
identity, which is generally based on ethno-national notions. The aims of integra-
tion policies, especially of those targeted at the integration of all Russian speak-
ers into Latvian society, operate with an official definition of social integration
which is tightly connected with Latvian culture, tradition and language (Ministry
of Culture of the Republic of Latvia, 2012: 7). All education and integration policy
programmes have been designed on the principle of protecting Latvian as the only
official language of Latvia, and, by extension, as an official language of the European
Union. The Guidelines for State Language Policy issued by the Latvian Ministry of
Culture are meant to provide a consistent language policy covering judicial, edu-
cational and linguistic matters (Ministru kabinets, 2014). The Guidelines state that
Latvian, as the only official language, holds a preeminent position at all state levels,
although minority languages, including Russian, may be assigned a subsidiary role.
As to media discourse, the most salient topics are conflicts over appropriate inter-
pretation of history, which have a strong impact on identity formation. Moreover,
media content varies substantially, depending on whether it has been produced in
Latvia or in Russia. Recipients are thereby not only divided into a Russian-speaking
and a Latvian-speaking camp, but also become addressees of two distinct national
and geopolitical media discourses (Cheskin, 2016). In sum, the bilingual situation
in Riga remains a highly contested topic in political debates and in the media.
Overall, one can see a discrepancy between a one-dimensional representation of
the Latvian vs. Russian societal split in media and politics, and the emergence of
distinct Latvian-Russian identity articulations on the ground.

There have been substantial changes of language policy in Latvia and Catalonia
since the end of the Soviet and Franco eras respectively, in order to foster the use of
Latvian and Catalan. Both in Barcelona and in Riga, language issues have remained
highly politicised. De facto (i.e. from the perspective of sociolinguistics), we are
dealing with two cities which are bilingual; de jure, however, only Barcelona is bilin-
gual, with Catalan and Spanish as official languages, while in Riga the only official
language is Latvian, as it is in the whole of the Republic of Latvia. Language policies
at the local level are implemented in accordance with national and regional legis-
lation. Catalan/Spanish and Latvian legislation is passed at regional and/or state
level and applied at city level. Although Catalonia is officially bilingual, whereas
Latvia has created a system of monolingual public institutions, the two cases have
one feature in common: their basic legislation stresses the symbolic importance of
the historically autochthonous language. Nonetheless, in accordance with what the
Spanish Constitution stipulates, the Catalan Statute of Autonomy assigns Catalan
and Spanish equal official status, even if it calls Catalan Catalonia’s “own” language
(llengua propia). In contrast, Latvia is the Baltic Republic’s only official language,

printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. conlterns-of -use



Chapter 7. Inclusion, citizenship and multilingualism 143

whereas Russian is legally considered a “foreign language”, along with any other
language spoken in Latvia except for the Liv language (Saeima, 1999, Section 5).

While political discourses focusing on Spanish-Catalan relations are connected to
competing nation-building projects, which in turn frequently invoke language-based
criteria of national affiliation, survey data do not point to the existence of a deep
language conflict in Catalan society. In Barcelona, bilingualism seems to be fairly
balanced. Even though knowledge of Catalan is weaker compared to the respec-
tive figures for Spanish, Catalan is accorded a remarkably positive symbolic value
by a group that is significantly larger than the group of native speakers of Catalan.
Although the city is confronted with an ever more complex linguistic diversity, the
survey data suggest the possibility that the Catalan language can serve as a commu-
nicative bridge between people with different linguistic backgrounds without ques-
tioning the multiplicity of language-based affiliations that is observable in the urban
population. To effectively address the challenge that the linguistic situation entails for
the mobility/inclusion trade-off, it may be crucial for political discourses to remain
aware of the symbolic importance which a large portion of the citizenry appears to
assign to multilingualism.

In Latvia, the period under Soviet occupation, and with it the imposition of
Russian to the detriment of Latvian, is still very present in social memory. Language
policies aimed at the diminishing of the Russian language in the public sphere are
closely connected to transitional justice (Wezel, 2011), which was entirely absent
in the Catalan context, as Spain’s controlled transition to democracy implied a high
degree of continuity at the level of state structures and elites. It would be oversim-
plified to regard the primacy assigned to Latvian in political discourse as a mere
symptom of nationalist rhetoric. From our data, we can deduce two views on the in-
terlocking of language and identity in Latvian society (Ministru kabinets, 2014: 44).
The first view sees the use of Latvian as the only means to unify a divided society.
This attitude is dominant in the Latvian-speaking segments of the population. A
second perspective on the relationship of language and identity, which finds the
support of both Latvian and Russian native speakers, sees Latvian language skills
as a necessary asset for overcoming discrimination and distrust among linguistic
groups. This implies a multilingual conception of society. From this angle, support
for Latvian is compatible with the use of Russian in education and other areas, be-
cause the aim of social cohesion can only be achieved on the basis of recognising
the needs of all members of Latvian society.

In sum, our analysis indicates that new concepts of multilingualism are emerg-
ing in cases that seem highly relevant for understanding the identity politics at
work in a context of salient socio-cultural complexity. Such coming to grips with
a situation of complex linguistic diversity is matched in the adoption of a reflec-
tive approach towards individual and collective identity-building. In contrast, an
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exclusionary political rhetoric, arguing that there is a direct and one-dimensional
match between civic and linguistic identities, rather works as an obstacle to miti-
gating the trade-off between inclusion and mobility.

5. The framing of multilingualism through politics

In the preceding paragraphs, we discussed how patterns of identity-building change
in settings of complex diversity, and what implications this change has for the
trade-off between mobility and inclusion. We tackled our topic with a focus on poli-
tics, thereby placing emphasis on how Europe’s system of states is the result of state-
and nation-building processes which made for a close coupling of the institutional
framework of a sovereign polity with one particular language of communication.
In consequence, an institution such as citizenship, with its massive implications for
civic inclusion and social mobility, has a major linguistic dimension. Yet with the
emergence of ever more complex forms of diversity in Europe, it seems increasingly
difficult to tackle the challenges of mobility and inclusion by sticking to the monolin-
gual orthodoxy associated with the period of expansion of the nation state, when the
dominant political tendency consisted in establishing a direct connection between
social integration and cultural standardisation.

By presenting brief case studies of Riga and Barcelona, we have taken a closer
look at two settings in which old layers of diversity mix with new layers, thereby
creating a complex interplay of autochthonous and allochthonous languages in
the socio-linguistic landscape. Our analysis shows that urban contexts of this very
kind provide important insights if we want to better understand how historically
inherited, diverse language constellations interact with the dynamic of social and
geographical mobility in a way that gives rise to a new and complex type of multilin-
gualism. In light of the patterns observed in the two cities, we have found that, while
identity-building processes on the ground bear potential for opening up monolin-
gual conceptions of belonging to a civic community, the framing of multilingualism
at the institutional level is more closely related to preserving a close link between
public institutions and the ‘autochthonous’ language, although this link is created
in a more systematic and uncompromising way in Latvia than it is in Catalonia.

How can the tensions between hitherto largely monolingual notions of social
cohesion (as well as the corresponding institutional monolingual conditions of
inclusion) on the one hand, and the prospects of increasingly high levels of trans-
national social and geographical mobility, which require competences in several
languages on the other, be reduced? Individual multilingualism is closely inter-
twined with the linguistic constellation observable at the societal level, which in
turn is shaped by the impact of institutional language policies. We have therefore
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put forward the notion of ‘auto-centred multilingualism™® to acknowledge that in-
dividual and societal dimensions need to be tackled jointly. Policies based on this
principle attempt to strike a balance between the promotion of autochthonous
languages, mastery of which continues to be a central prerequisite for social inclu-
sion at the local, regional and, in some cases, national level, and the recognition of
non-native languages. To be more precise, for future policies targeted at mitigating
the mobility/inclusion trade-off in complex societies to be effective, it may be nec-
essary to meet two background conditions: first, operating with a civic rather than
with an ethnic conception of the link between language and identity — accordingly,
the institutional approach to multilingualism should focus on the local vernacu-
lar(s) as an asset for public communication rather than as a symbol of cultural
lineage; second, fostering a symmetrical relationship between the languages that
creates an endogenous multilingual constellation rather than an asymmetrical or
diglossic situation.

Considering the fluidity and openness of identity-building, much research is
still needed to properly address the question of how the link between linguistic and
national identities can change and evolve in positive ways that frame mobility and
inclusion as compatible goals on the basis of an appreciation of linguistic diversity
combining auto-centredness with respect for linguistic newcomers’ background. We
believe that, to this end, particular relevance should be given to the interplay between
civic and ethnic notions of belonging,’ as ‘conscious identity construction, included
in ongoing nation building processes, combines both ethnic and civic components,
which at times compete with one another for primacy’ (Lagerspetz, 2007: 14-15) To
conclude, settings of complex linguistic diversity will increasingly create obstacles
for the survival of Europe’s once so powerful ‘mobility-plus-inclusion’ package, if
the package remains primarily based on a monolingual design. To accommodate
complex linguistic diversity, policy programmes as well as research have to become
more ambitious vis-a-vis the multilingual challenge.

8. We borrow the term from Rafael Castell6 Cogollos (University of Valencia) but assign it a
different meaning that goes beyond the context of higher education (see the concept of ‘converg-
ing multilingualisi’ in Kraus, 2008: 176-179).

9. We understand the distinction between civic and ethnic conceptions of belonging as a con-
tinuum rather than a dichotomy; see Brubaker, 1999.
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CHAPTER 8

Urban multilingualism

Place-making, mobility
and sense of belonging in European cities

Virginie Mamadouh and Nesrin El Ayadi

University of Amsterdam

This chapter deals with urban multilingualism from a geographical perspec-

tive considering the trade-off between mobility, inclusion, and place-making.
Place-making in multilingual cities is influenced by the linguistic diversity
among their inhabitants, and the sense of place and sense of belonging fostered
at the level of the city as a whole and/or in specific neighbourhoods and public
spaces shape the individual’s perceptions of linguistic diversity and multilingual-
ism. The chapter introduces key geographical concepts and approaches before
examining the new forms of linguistic diversity in European cities fostered by
globalisation, Europeanisation, transnational migration and digitalisation. It pre-
sents diverse geographical approaches and methodologies relevant to the study
of multilingualism and place-making and focuses on two perspectives. First a
humanistic geography of urban multilingualism foregrounds the perceptions
and representations of languages in relation to a sense of place and a sense of
belonging. One empirical study examines linguistic practices and ideologies in
Madrid and Amsterdam among residents with a French or German background,
another focused on walks through the linguistic landscape and soundscape of
the inner-city of Amsterdam. Second a political geography of urban multilin-
gualism explores local policies and city networks regarding the management of
linguistic diversity and the trade-off between mobility and inclusion. It examines
in turn local policies focusing on mobility and migration, on social cohesion and
on multilingualism. Based on both types of geographical research the chapter
underlines the importance of raising awareness of the specificity of the local
diversity of linguistic trajectories and repertoires and of the coordination be-
tween policies articulated and implemented at different scale levels (European,
national, local).
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1. Introduction

This chapter addresses multilingualism in European cities from a geographical per-
spective. It considers the role of place-making in the trade-off between mobility
and inclusion, and introduces key geographical concepts. The chapter then presents
geographical approaches to linguistic diversity and social cohesion, geographical
methods and insights regarding individual strategies and local policies to cope with
urban multilingualism. The discussion draws some policy lessons, and the conclu-
sion suggests further avenues for geographical research on urban multilingualism.

2. The trade-off between mobility and inclusion, and place-making

The co-constitution of language and place is key to the production and reproduction
of identities. Places can foster identification or hinder it. They can facilitate mobility
or not (for example through formal and informal barriers to access to work and
housing, or through support to potential emigrants or arriving immigrants). They
can facilitate the inclusion and integration of old and new residents and visitors
to the place, or they may fail to do so (for example through formal and informal
barriers to identification, material or symbolic). Arguably, if the identity of a place
conveys the notion that diversity is characteristic of that place, it may be easier for
newcomers to feel part of it, whereas if the identity of a place relies on place-based
genealogies, newcomers may feel out of place and have difficulty in really belong-
ing, because they are not ‘from here’. In addition, as pointed out by Duyvendak and
Wekker (2016), the very expectation that everybody needs to feel ‘at home” and
belong in a city or a country may become a problem in itself, for both natives and
immigrants, as well as for stayers and emigrants, when it is emphasised time and
again in the dominant political discourse, because it problematises less strong feel-
ings of attachment to the place and exclude people lacking such feelings.

The disciplinary focus in this chapter draws attention to socio-spatial processes
at work in both mobility and inclusion, and the trade-off between them.

Length of stay in a neighbourhood (or even a small unit in a housing block) is
often seen as an indicator of social cohesion, both because it shows people do not
move out and because lasting ties are expected to foster feelings of identification.
Nevertheless, they are many other reasons for lack of mobility out of a neighbour-
hood, and proximity does not necessarily reflect cordial relations - not even after
a long time. The geographical approach underlines the multi-scale aspects of these
processes, as they have effects at local, national and global level simultaneously. At the
local level, we also need to distinguish between the city and its neighbourhoods, and
possibly even smaller units like housing estates, squares or street sections. Whereas
the city stands for diversity, multiculturalism and multilingualism, cosmopolitanism
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and encounters with strangers, the neighbourhood (or the housing estate) may be-
come a place claimed by one group at the expense of others, as a result of residential
segregation, concentration of ethnic shops and services, and predominance of certain
languages in the public space (at least in the linguistic landscape).

Moreover, social cohesion takes place on different scale levels (Blanc & Beaumont,
2005; Pahl, 1991): a high level of social cohesion in the neighbourhood may actually
coexist with a low level of social cohesion on the scale of the whole city:

A city can consist of socially cohesive but increasingly divided neighbourhoods.
The stronger the ties which bind local communities, the greater may be the social,
racial or religious conflict between them. The point is that social cohesion at the
neighbourhood level is by no means unambiguously a good thing.

(Kearns & Forrest, 2000: 1013)

Mobility impacts on cities as the influx of new and/or temporary residents from
rural areas, from other parts of the country, from other member states and from
outside the EU affects the composition of the urban population. At the same time,
the selective outflow of urban population (towards its suburbs or to other cities that
are more attractive in terms of job opportunities or quality of life) may deprive the
city of its most dynamic citizens. Besides social mobility and migration, physical
mobility on a day-to-day basis is also relevant on the local scale. Access to public
transport and access to public space are key to this micro mobility, while residential
segregation hampers it. Lack of physical mobility within the city may prevent iden-
tification with the city as a whole and inclusion in the urban fabric, and obstruct
solidarity between neighbourhoods and citywide social cohesion.

The relationship between mobility inclusion and social cohesion is multidimen-
sional. Mobility may undermine inclusion and cohesion when turnover in a city or
neighbourhood is high. Because most people feel ‘in transit,, they do not feel responsi-
ble for the public realm or the area. Inclusion may undermine mobility when residents
stick to their city or neighbourhood and newcomers feel unwelcome. Exclusion gen-
erally undermines both mobility and cohesion. Social policies to promote cohesion
may undermine mobility when length of residence is decisive for entitlements: people
may be deterred from moving for fear of losing their safety net. National policies to
promote cohesion and national identity often negate the cultural diversity of the city.
National requirements regarding (national) language skills may generate exclusion.
Confrontation with unfamiliar languages (or languages one does not master) in the
public space may generate feelings of exclusion and affect daily access to workplaces,
services, shops, sport facilities and cultural amenities, and the use of public space.

Key processes explaining the non-convergence of mobility and inclusion are
those that pit city-dwellers against each other, especially migrants vs. natives, by fram-
ing mobility as a liability. They lead to forms of social and economic exclusion, and
urban geographies with residential segregation of sociocultural or socioeconomic
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groups, suburbanisation of specific groups, gentrification, ethnic enclaves, gated
communities, as well as suburbs, ghettos, and no-go areas. Linguistic and other dif-
ferences are instrumentalised by national and/or local political discourses. Certain
groups are ‘othered’, i.e. marginalised and dehumanised (see Guma & Jones, 2019),
sometimes invoking nativism (protecting the claims of established residents against
those of newcomers, see Cianetti, 2019) and/or revanchism (taking back territories
lost to another group, see Uitermark & Duyvendak, 2008). In addition, individual
strategies of territorial avoidance, often based on stereotypical thinking about other
groups and less familiar places in the city, may strengthen these processes.

In contrast, synergy between mobility and inclusion is possible when urban
cosmopolitanism is celebrated and when the added value of social and cultural di-
versity is emphasised. In that case a virtuous circle of urban diversity and dynamism
may emerge between collective and individual decisions. Support for individual
and collective linguistic mediation for newcomers facilitates inclusion. Support for
the development of individual (and collective) linguistic skills facilitates mobility.
In such a context, diverse linguistic landscapes (and soundscapes) may be both an
expression of the linguistic diversity in the city and an instrument to foster inclusion
and cohesiveness.

3. Geographical concepts and urban multilingualism

Several geographical concepts, especially territory and place, can help grasp the
complex relationship between territorial and linguistic identities, and between mul-
tilingualism, mobility and inclusion. We introduce here four key dimensions of
socio-spatial relations distinguished by Jessop et al. (2008) (territory, place, scale,
network) and associated processes of territorialisation, place-making, scaling and
networking (Jessop et al., 2008: 393; see also Jessop, 2016). They present a matrix
using each of the four socio-spatial dimensions as both entry point and field (Jessop
etal., 2008: 395). In this matrix, each row represents spatial processes or structuring
principles (such as place-making) and each column the spatial form or structured
field (such as place). As a result, place can be explored:

- initself, as a product of place-making strategies (place — place);

- asa structuring principle (or causal mechanism) shaping other fields of socio-
spatial relations (reading the matrix horizontally, hence: place - territory;
place — scale; place - network); and

- asastructured field, produced in part through the impact of other socio-spatial
structuring principles on territorial dynamics (now reading the matrix vertically,
focusing on the ‘place’ column: — place; scale > place; and network — place).

(Jessop et al. 2008: 396).
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Although the work of Jessop and his co-authors pertains to the transition from
Fordism to post-Fordism and the rescaling of the state in that political economy,
their matrix can be useful in discussing urban multilingualism, incorporating
processes such as territorialisation, bordering, scale jumping and transnational
networking, besides place-making processes into a geographical perspective on
language policies.

Unpacking the matrix offered by Jessop et al. (2008) to apply it systematically
to the study of urban multilingualism social cohesion and/or place-making goes
way beyond the scope of this chapter; but a succinct application of their four key
concepts (territory, place, scale and network) can help develop a geographical per-
spective on urban multilingualism.

Both place and territory refer to portions of space that have been given mean-
ing by human action: place primarily refers to a sense of belonging, appropriation
and identification with a locality, and the associated bordering practices, while
territory primarily denotes power relationships involved in control of the area. In
other words, a territory is necessarily a place, but a place may not be a territory.
The use of a specific language is often closely associated with place-making. Sharing
a common language may contribute to a sense of place and belonging, or on the
contrary one may be excluded or feel out of place when one does not understand
the language spoken in a place. The implementation of language policies in an area
necessarily has a territorial dimension, as it requires the ability to project power in
a specific area to regulate the linguistic interactions in that territory.

‘Scale’ is a useful lens to characterise the scalar dimensions of social action.
Examples include the framing of scales as meaningful geopolitical representations,
scale jumping as a strategy, and unintended scalar effects. The first example pertains
to geographical imaginations at work in the representations of the spatial character-
istics of a language group, placing it in a specific place and territory, but also scaling
it as alocal, regional, national, cross border regional or supranational/pan-national
(involving the territory of several states) phenomenon. Scale jumping refers to the
strategic choice of a scale in order to advance political claims, such as defending
the rights of a language group or to advocate new language policies (for example,
invoking a European or an international legal framework to gain leverage in the
local or national political arena). Finally, (unintended) scalar effects pertain to the
need to analyse the effects of mobilisation or policies at a different level than the
one on which they are articulated. National policies may have different impacts in
different localities, while local developments in specific places (especially those in
the capital city and in border regions) may have a disproportional impact on the na-
tional level because they are imbued with special significance in the national arena
and in representations of the national community and the national territory. Scale is
also useful to reveal complexities in geopolitical representations of multilingualism:
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such as the combination in Switzerland of the celebration of a multilingual national
identity with monolingual identities and practices in most Swiss cantons.

Finally, networks are an important complement to the geographical discussion
of belonging, because they emphasise topological relationships in addition to the
topographic logic of territories and places. Networks are particularly relevant to
language maintenance among migrants, and direct our attention towards the role
of certain places as nodes in a network (instead of inward-looking bounded areas).
New information and communication technologies allow intense transnational,
translocal networks over long distances.

4. Geographies of multilingualism and place-making

Having introduced these four geographical key concepts (territory, place, scale and
network) we now turn to geographical approaches and methods before discussing
a selection of subprojects carried out by the team of geographers at the University
of Amsterdam for the MIME project.

41 Geographical approaches

Geography is a particularly diverse discipline in terms of topics, epistemologies and
methodologies (Aitken & Valentine, 2015). Geographies of languages are similarly
diverse. In spatial analysis geographers have studied the dispersion of languages and
their speakers and the diffusion of linguistic elements (Breton, 1976). Humanistic
approaches in geography have long demonstrated the importance of place in fos-
tering a common identity (Tuan, 1974, 1977, 1991; Pred, 1984, 1990). The role of
languages in processes of social spatialization and spatial socialization (Paasi, 1996)
have been studied in cultural geography. Political geographers have analysed lan-
guages and ethno-national mobilisations (Williams, 1988, 1991, 2008; Murphy, 1988)
and have also explored the co-constitution of language and place on various scales
to investigate the contingencies and the power relations involved in the relationship
between language(s) and territory(-ies) (Raffestin, 1978, 1981, 1995; Williams & Van
der Merve, 1996; Qian et al., 2012). Feminist geographers have foregrounded the
interaction between languages, identities, place and everyday life (McDowell, 1999;
Valentine et al., 2008) and more-than-representational geographies have examined
assemblages of places, languages and policies (Jones & Lewis, 2019).

A much larger body of geographical research deals with mobility and/or cohe-
sion, although rarely taking multilingualism explicitly into account. The growing
diversity of languages has fuelled a debate about social cohesion. In many European
countries some people are increasingly worried about communities living parallel
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lives (e.g. Harrison et al., 2005) due to linguistic differences. Languages that are
heard in the public space may foster feelings of inclusion or exclusion because lan-
guage is deeply intertwined with the production of place (Tuan, 1991). Place-based
feelings of belonging need to consider the physical and the linguistic characteristics
of a place, as well as the symbolic functions that languages perform there. To ensure
a certain amount of social cohesion in a place, some have argued that the use of
the majority language should be made compulsory and the use of other languages
discouraged in public spaces (especially in schools, as was the case in Flanders
until 2017) as an incentive to learn and practise the majority language and a way
to remove communication barriers between groups. Such interventions are highly
problematic because they impede the freedom of individuals and force them to
assimilate linguistically, whereas they do not necessarily advance individual skills
in the national language or foster understanding between groups.

Urban policies have increasingly been concerned with ‘mixing’ and creating
social cohesion (Bolt & Van Kempen, 2013). They rarely address linguistic diver-
sity. Scholars have also examined how different cities in the same country may
differ in their local cohesion policies, by analysing how they either underwrite or
challenge national discourses of diversity management. Comparing Amsterdam
and The Hague, Hoekstra (2015) investigates two important strategies that cities
may deploy to replace national definitions and their problematisation of diversity:
‘diversity as a constitutive element of and (potential) asset for urban societies, and
recasting exclusive national definitions of citizenship to make them more local-
ised and inhabitant-centric’ (p. 1798). Her study shows how diversity is often an
attractive concept for policymakers since it uses an individualist approach to so-
cial inclusion (as opposed to more community-based ‘multiculturalist’ approaches)
(Hoekstra, 2015; see also Faist, 2000), while at the same time using diversity as a
competitive asset for diverse cities justifies expenditure on social policies (Musterd
& Murie, 2010). The number of languages spoken in one’s city is in this context
often announced proudly as proof of diversity (and competitiveness), but linguistic
aspects are not addressed.

Some scholars argue however that increasing social diversification (of which
language is often seen as the first indication) leads individuals to segregate them-
selves from people who belong to a different class, ethnic group or lifestyle. This
results in the creation of groups living in close physical proximity without socially
interacting or integrating, and makes it more difficult to foster a sense of belong-
ing in the city as a whole (it may, however, increase neighbourhood cohesion and
individual feelings of belonging to their segregated neighbourhood). In contrast,
other scholars such as Noble (2009) argue that coping with everyday diversity, of
which linguistic diversity is a significant part, does not need to be followed by social
withdrawal and segregation, but individuals may actually appreciate or at least be
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respectful towards other cultures, which falls in line with what he has termed ‘un-
panicking multiculturalisny, meaning the unproblematic ways in which individuals
view everyday diversity. Strikingly, even though much contemporary research in
geography deals with concepts and studies relating to everyday diversity, convivi-
ality, everyday multiculturalism etc. (Wessendorf, 2013, 2014; Lapina, 2016), there
is a dearth of analyses of how individuals cope with everyday linguistic diversity.

4.2 Methods

Geographical approaches are characterised by the use of a wide array of methods
(Clifford et al., 2016). Although mapping and geographical information systems
(GIS) are seen by some outsiders as typical of the discipline, geographers are rather
eclectic in the type of materials they collect and the type of analyses they develop,
frequently combining different epistemologies, different types of data and different
types of methodologies. When it comes to urban multilingualism, cohesion and place-
making, these mixed methods (both quantitative and qualitative) may range from
surveys to in-depth interviews and focus groups, from diaries to participant obser-
vations, from statistical or (geo-)statistical analysis of available register or census
data to visual analysis of pictures of the linguistic landscapes, as well as discourse
analysis of popular culture and media reports and policy analysis and evaluation.
In other words, geographies of urban multilingualism may discuss perceptions
and/or behaviours, representations and/or strategies, outcomes and/or unintended
effects. However, what these approaches have in common is the geographical per-
spective: sensitivity to specific local factors, path dependencies and contingencies,
as well as interconnectedness with events unfolding in other places and on other
scales. As illustrations, we discuss below a selection of subprojects carried out by
geographers for the MIME project. We first look at individual coping strategies
and place-making, and second at local-government policies and management of
linguistic diversity.

4.3 Illustration 1: Individual strategies to cope
with linguistic diversity in the city

In a master’s thesis written under supervision of the MIME team at the University
of Amsterdam in 2016, Carmen Pérez del Pulgar (2016) was concerned with un-
derstanding the relationship between language, space and identity and aimed to
shed light on the complex set of conditions that influence linguistic practices and
ideologies in contemporary European cities.
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Language ideologies refer to

cultural presuppositions and metalinguistic notions that name, frame and evaluate

linguistic practices, linking them to the political, moral and aesthetic positions of

the speakers, and to the institutions that support those positions and practices.
(Gal, 2006)

These language ideologies have their basis in the traditionally assumed Western-
imagined landscape of the nation state that presupposes a discrete monolingual,
mono-cultural political spatial unit, under the motto ‘one state, one nation, one
community, one territory, one language’. These language ideologies serve to de-
termine what language (or varieties) are supposed to be spoken where, and thus
which languages are seen as ‘naturally’ belonging to a place, and which ones are
not — they are at the core of our fundamental geographical imaginaries, social
institutions and notions of belonging and identity. As a result, individual language
practices are not only determined by individual linguistic skills, but also subjected
to linguistic ideologies.

Individual language practices and ideologies proved to be very much influenced
by the morphology of the space in which their linguistic practices took place and by
limits with regard to what was possible in terms of linguistic performance within its
borders. The concept of ‘porosity of multilingual spaces’ was introduced to describe
the different morphologies of the spaces navigated daily by multilinguals. The level
of porosity refers to the extent to which alternative language uses and meanings
(e.g. multilingualism, code-switching, hybrid identities, etc.) are accepted and de-
ployed within specific spaces across scales (e.g. micro-spaces, the city, the state),
with a non-porous space referring to a monolingual (one language = one space)
normative hegemony. For instance, Madrid was experienced as a non-porous space,
which means that individuals with alternative linguistic codes had to be at very
specific places throughout the city in order to use languages other than Castilian.
By contrast, Amsterdam was an example of a rather porous space with greater
tolerance of diverse linguistic practices. These differences echo different national
language ideologies: the centrifugal forces in Spain and the contested position of
Castilian as the main national language versus the established position of Dutch
as the national language in the Netherlands (although it is increasingly displaced
by the ever- growing use of English in higher education, arts and public debates).

Pérez del Pulgar (2016) also paid attention to the language ideologies in the
country of origin and how these have shaped respondents’ thoughts about their
linguistic practices in their new place of residence. It is through socialisation that
individuals learn to conform to dominant language ideologies and create a personal
language ideology. The study showed that such socialisation affected the reported
language practices differently between German- and French-speaking respondents,
including different conceptions of the relationship between language (varieties),
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culture and belonging. Respondents with a French background more often em-
phasised (in both cities) how they saw code-switching or code-mixing practices
as invalid and how throughout their socialisation they had learned that there was
‘a strong separation between languages as different systems, belonging to diverse
cultures and distinctive ways of thinking’ (Pérez del Pulgar, 2016: 123).

Another project conducted by Nesrin El Ayadi focused on how residents of
Amsterdam perceive public spaces while walking through the linguistic landscape
and soundscape of the inner city (El Ayadi 2021). Walking creates ample possibili-
ties for pedestrians to sense the physical and social environment, giving them a full
‘experience of place’ (Middleton, 2010; Matos Wunderlich, 2008). Individuals can
‘read the city like a textured surface’ (Te Brommelstroet et al., 2017). Through these
‘sensescapes’ individuals develop ‘distinctive memories and attributes for certain
places that he/she traversed’ (Te Brommelstroet et al., 2017). In this way, over time,
these experiences may lead to deep and detailed territorial ideas and recognitions
of places (Ferreira et al., 2012).

In total, 29 participants have taken part in ‘linguistic sound walks: guided
walks through the city to listen to and reflect on street-level urban multilingualism.
While walking through the inner city of Amsterdam, many participants reflected
on their perceptions of the inner city and the languages tied to it. Especially, they
regarded urban tourism as a cause of the city’s increasing anglicisation. The city has
indeed experienced increasing amounts of tourists over the last few decades, and
many inner-city residents resent sharing their neighbourhood with these visitors
(Pinkster & Boterman, 2017), but participants noted that some parts of the inner
city actually sounded ‘more Dutch’ then they had expected. This shows that lin-
guistic perceptions of places and first-hand soundscape studies do not necessarily
have to coincide, and this opens up ways to discuss and reflect on both the origins
of these perceptions as well as the embodied experiences of linguistic diversity ‘on
the street’.

Since almost half of the linguistic sound walks were conducted with non-Dutch
speakers in English, it also opened up ways to discuss how individual linguistic
skills either help or impede feelings of belonging to the city. Most ‘English-speakers’
(those who do not speak Dutch and use English as their language of communication
throughout the city, but have skills in other languages as well) noted that they can
easily get by in English in the inner city (while this is somewhat less straightforward
in the peripheral neighbourhoods where they live) and that they saw their freedom
to use the English language without much fuss as an element of the tolerant charac-
ter that Amsterdam is known for — which is in line with the assessment by Pérez del
Pulgar (2016) that Amsterdam is a porous space. Yet some Dutch-speakers noted
that, although the use of English has become very much entangled with all facets
of their life (work, study, friends, leisure), they found the way use of English was
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taken for granted more and more problematic. In other words, use of English by
others made them feel less part of a local community but also (and that was often
stressed as a positive effect) more part of a global one. Arguably this might facilitate
mobility in the future.

In conclusion, these analyses of individual strategies of place-making and cop-
ing with urban multilingualism have shown the diversity of individual responses to
linguistic diversity as well as the interactions between individuals and their (urban)
environment (past and present) that shape individual perceptions and representa-
tions of urban multilingualism.

4.4 Illustration 2: Local authorities and the management
of linguistic diversity

Another series of studies for the MIME project was concerned with local policies.
Virginie Mamadouh analysed primary and second sources regarding the engage-
ment of local authorities with linguistic diversity. A primary focus was the role of
cities in (European) policy networks, more specifically city networks, while policies
of individual cities such as Amsterdam have also been scrutinised (see also Boix-
Fuster, 2015 and King & Carson, 2016 for comparative assessment of the policies
of individual cities).

Local authorities have become more visible as actors adopting and implement-
ing integration policies and contributing to the multi-level governance of migration
and integration. This is part of a general trend in which the potential of local author-
ities to tackle contemporary problems has been acknowledged, both academically
(Barber, 2013; Mamadouh, 2018) and politically, with the establishment in 2016 of
the Global Parliament of Mayors, the New Urban Agenda of the United Nations, the
Pact of Amsterdam and the Urban Agenda for the European Union. By so doing,
cities are increasingly policymakers, and not only policy takers (Schultze, 2003).
They do not just implement national and European policies, but develop their own
policies (because in most European states local authorities have been given more
competencies regarding social policies in the past decades) and they contribute to
policymaking in multiscalar policy networks. They often do so collectively, as they
are organised in city networks and they cooperate in joint projects.

Local policies regarding mobility and migration, and linguistic aspects

Local authorities do not make policies directly regarding migration and/or asylum.
They cannot decide to close their territory to migrants, but they do have to cope
with the arrival of newcomers as a result of national policies, or sometimes in spite
of these policies (when foreigners enter the state territory without permission or
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overstay their visas, or when rejected asylum seekers do not leave the). They also
play a large role in the implementation of EU and national policies regarding mi-
gration and mobility, but increasingly they have also become visible as actors on
their own right and their role has become acknowledged.

In response to the 2015 refugee crisis, EUROCITIES - the political platform
for major European cities towards EU institutions — published a report about these
local responses: Refugee reception and integration in cities, based on a survey among
34 cities. One of the recommendations is that “dedicated and adequate financial
support should be available to cities to offer asylum seekers fast and effective access
to language training” (p. 16). The engagement of EUROCITIES with migration
was not new. EUROCITIES has long lobbied to make sure that ‘the role of cities
as first points of arrival, transit hubs and ultimate destinations’ is widely acknowl-
edged ‘by institutions and stakeholders at national and European level’.! In 2010
EUROCITIES adopted the Eurocities Integrating Cities Charter. Under the Charter,
cities commit to ‘integrating migrants and migrant communities in European cities’
in their roles as policymakers, as service providers, as employers and as buyers of
goods and services. Notably they commit to ensuring equal access to ‘language
learning. EUROCITIES has meanwhile produced Integrating Cities toolkits? and
published reports (2013 and 2015) monitoring progress towards the implemen-
tation of the Charter. Although linguistic diversity and multilingualism were not
acknowledged explicitly, language courses and language skills were frequently men-
tioned (for migrants and sometimes for civil servants).

Another important initiative is the Urban Agenda for the European Union’s
Partnership on the inclusion of migrants and refugees. The Report on the work-
ing conference on reception and housing of migrants and refugees (November 2016)
identified bottlenecks pertaining to European policies, hard and soft law, European
funding opportunities and data and knowledge tools. One of the bottlenecks is the
policy and legal gap regarding early integration: early language training, orienta-
tion, knowledge, local registration or access to public services. A few years later, the
European Migrant Advisory Board established by this partnership concluded its
Ask the people consultation with similar demands for better language services for
newcomers and better language learning opportunities (EMAB, 2019). However,
multilingualism as such (i.e. urban multilingualism as a cultural feature of the city)
and the development of individual metalinguistic skills were again overlooked.

1. https://ec.europa.eu/futurium/sites/futurium/files/eurocities-refugees-report.pdf (last ac-
cessed 30 October 2020).

2. http://www.eurocities.eu/media/fbook/languagetoolkit/index.html (last accessed 30 October
2020).
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Other relevant city networks and city projects were often directly supported by
the European Union. Several European projects dealt with local experiences of EU
mobility (i.e. migration between EU member states), for example the Handbook of
Urban Governance of Free Movement in the EU: Facts, implications and policies, pub-
lished in 2016 by EUKN.? Although Language and Education was one of the fields
under study, linguistic diversity and multilingualism were not mentioned explicitly.
The study did, however, signal a lack of language skills, limited proficiency in ‘the
language of the region of reception’ and poor access to language courses (p. 44) (as
in many member states, language courses target mainly immigrants from outside
the EU). Another project, Welcome Europe, a project funded by the Fundamental
Rights and Citizenship Programme of the European Union, analysed local Welcome
Policies in six north-western cities (Amsterdam, Brussels, Copenhagen, Dublin,
Gothenburg and Hamburg).* Language emerged as an important challenge to mo-
bility and/or inclusion for both EU citizens, local authorities and civil society. This
project questions the very category of EU mobile citizens, showing that it is far from
ahomogeneous category and that some of them have more in common with third-
country nationals, which the Commission sees as migrants. The findings in the
six cities show strong differentiation between groups of EU mobile citizens (high
versus low income, high versus low cultural and economic capital, transitory versus
permanent settlement). Certain groups of EU mobile citizens have problems very
similar to those of more traditional categories of immigrants and migrants from
outside the EU, especially vulnerable groups. The most important challenges con-
cerned access to information and protection against swindling and abuse by pred-
atory informal mediators, as mobile EU citizens have limited access to both local
(official) languages and English. Awareness among civil servants was seen as crucial,
as well as access to language courses. Emphasis was placed on a flexible front-desk
language policy, where local civil servants are allowed to use their full language rep-
ertoire to ease communication, the need to ensure access to adequate and correct
information, one-stop shops (for information) and welcoming fairs/events. One
challenge mentioned specifically was the need to negotiate national regulations,
when language courses and tests were not provided (or only for non-EU migrants).
Local authorities needed to find additional resources to offer complementary op-
tions, for example to EU mobile citizens, and to facilitate matching with residents
willing to act as ‘language buddies’. In the longer term, key (linguistic) issues for

3. https://www.eukn.eu/fileadmin/Files/Publications/2016_IMAGINATION__Handbook_of
Urban_Governance_of_Free_Movement_in_the EU_Facts__implications_and_policies/report.
pdf (last accessed 30 October 2020).

4. http://www.miramedia.nl/projecten/local-welcoming-policies-for-eu-mobile-citizens.htm
(last accessed 6 February 2021).
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integration listed in this project were appropriate schooling opportunities for the
children of EU mobile citizens, civic participation (to make use of their voting
rights) and access to local media. In all the cities, despite the variegated situations,
similar lessons were drawn regarding the role of English (not enough to cater to the
needs of EU mobile citizens) and the need for policies tailored to different groups,
especially the most vulnerable ones.

Local policies regarding cohesion, and linguistic aspects

City projects promoting social cohesion are also numerous, many of them spon-
sored by URBACT, the European Territorial Cooperation programme aiming to
foster sustainable integrated urban development in cities across Europe for over
fifteen years. URBACT III develops three types of interventions (transnational ex-
changes, capacity building, and capitalisation and dissemination), and inclusion is
one of the main themes addressed. Few projects mention multilingualism explicitly.
One that does is the Welcome Class Project® developed by Amadora, Portugal - the
lead partner in the Arrival Cities Network (2016-2018), aimed at ‘managing global
flows at local level.

The DIVERCITIES research project funded by the European Union’s Seventh
Framework Programme® is an example of diversity celebration. Altogether, the
project studied 147 initiatives in deprived and diverse neighbourhoods in 14 cities,
but strikingly no attention is explicitly paid to linguistic diversity despite the impor-
tance given to the improvement of inter-cultural communication and communica-
tion between policymakers and socially diverse residents. Whether this is because
the linguistic component is indeed negligible or because it is often overlooked by
social researchers remains open for further inquiry. Similarly, in her assessment
of the shifting inclusion agendas of city networks sponsored by the EU, Cianetti
(2019) does not mention languages or multilingualism explicitly.

Local policies regarding multilingualism, and mobility and inclusion

In contrast to the wealth of initiatives regarding migration and social cohesion, local
authorities rarely articulate explicit language policies. To our knowledge, Sheflield
is the only city in Europe with a Language Education policy profile (although the
Council of Europe offers this possibility to regional and local authorities, alongside
member states).”

5. https://urbact.eu/welcome-class-project (last accessed 6 February 2021).
6. https://www.urbandivercities.eu/ (last accessed 30 October 2020).

7. https://www.coe.int/en/web/language-policy/list-of-language-education-policy-profiles (last
accessed 30 October 2020).
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A single European network of cities focusing specifically on multilingualism
has been identified: the LUCIDE network (Languages in Urban Communities —
Integration and Diversity for Europe) was funded by the Lifelong Learning pro-
gramme of the European Commission. The project focused on linguistic aspects,
although integration (and hence cohesion) was mentioned explicitly as a policy
goal. In contrast, mobility was taken as a given, and the trade-off is not addressed.
The 18 city portraits LUCIDE brought together confirm that, despite common
challenges, the experiences of cities widely differ and demonstrate the diversity of
urban linguistic diversity, its origins and its expressions.® More thematic analyses of
these multilingual cities were published in an edited volume (King & Carson, 2016),
stressing the vitality of urban multilingualism, i.e. bottom-up multilingualism in
cities, as opposed to negative national discourses and restrictive national policies
(with the exception of a few recognised linguistic minorities). In this context, the
politics of urban multilingualism stressing the inclusion of all residents — regardless
of their linguistic background and legal status — is seen as resistance to negative
and exclusionary national political discourses. Best practices of local policies range
from the use of languages other than the dominant one, including public service
interpreting and translation, organisation and funding of language learning (both
acquisition of the official majority language and maintenance of other languages),
funding of cultural events celebrating the presence of particular languages and
cultures and of multilingualism, and supply of cultural products (such as books
in other languages in public libraries), to strategies to support local diversity and
integration in education.

In conclusion, our exploration of relevant city networks and projects shows
that urban multilingualism is rarely addressed explicitly in urban initiatives aiming
at promoting mobility, inclusion and/or social cohesion. While LUCIDE, the only
exception focusing on urban multilingualism, does not address the trade-off that
structures the MIME analytical framework, it highlights the role of local policies for
the vitality of urban multilingualism and the mismatch (if not clash) between local
and national policies regarding linguistic diversity. However, it should be noted
that Cianetti (2019), dealing with the governance of the multicultural city (but
not specifically with languages and linguistic diversity), warns against a simplistic
portrayal of cities as sites of resistance to nativism in multiscalar policy networks.

8. https://www.languagescompany.com/projects/lucide/ (last accessed 6 February 2021).
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5. Discussion

Based on the two types of geographic research carried out by the MIME geography
team (humanistic geographical approaches centred on individual perceptions of
urban linguistic diversity on the one hand, and political geographical approaches
of local policies and city networks on the other hand), this section draws some
conclusions on the trade-off between mobility and inclusion regarding urban mul-
tilingualism from the point of view of local actors and the conditions for effective
strategies to tackle it.

Awareness and knowledge

The diversity of local configurations of (linguistic) diversity is now well established.
A necessary condition for effective strategies to tackle the trade-oft is therefore to
make sure that local actors (both institutional and individual) are knowledgea-
ble about the local situation. National statistics are not sufficiently fine-grained to
provide valuable information. Population censuses (if they exist) typically include
questions about the main language, the home language or the mother tongue, with-
out describing or defining what exactly these terms mean. In addition, they in-
creasingly acknowledge that not all residents are speakers of the national language,
and include questions about language skills in that particular language. Although
monitoring the proficiency of the population in the main language of communi-
cation corresponds to a societal need, it does not do justice to the complexity of
individual linguistic biographies and repertoires, and it conceals multilingualism.

Alternative initiatives have been developed to raise awareness of the diversity
of linguistic trajectories and linguistic repertoires in localities. Multilingual Graz,
for example, is a research project by the University of Graz (Austria) led by Dieter
Halbwachs, which since 2012 has documented the languages spoken by the inhabit-
ants of the city. It aims at complementing the administrative knowledge of the city’s
cultural diversity based on the nationalities of its residents. The website presents
the languages observed in Graz, and provides background information about each
language: its name, speakers, status and area of origin, the written form and trans-
lation of standard greetings, sound fragments (with transcription and translation
into German) and language biographies and language use profiles of residents of
Graz speaking that language.’ Such a rich portrayal of local diversity brings to light
individual biographies and trajectories, multilingual and metalinguistic skills and
intercultural communication.

9. http:/multilingual.uni-graz.at/ (last accessed 30 October 2020).
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Coordination between levels

The second condition is that of compatibility between policies articulated and im-
plemented at different scale levels. National and EU legislation and policies need
to allow (if not foster) the empowerment of local actors. There must be room for
individual and local strategies to adapt to local circumstances and the local lin-
guistic configuration. More often than not, national policies and national language
ideologies may be constraining, especially in the member states where the state lan-
guage is (or has been) a particularly strong marker of national identity. Celebrating
linguistic diversity at the EU level and at the local level (while proudly counting
the number of languages spoken locally as a token of global interconnectedness)
does not suffice to disrupt the monolingual habitus of many European nation states.
Moreover, European policies in different domains are not always coherent, and
these contradictions may not become visible until they are implemented locally.
In this context, it is particularly important to notice that the Urban Agenda for the
EU can be a useful tool to identify a potential incompatibility earlier in the policy
making process. The three main aims of the 12 (now 14) partnerships between
member states, municipalities and EU actors (European Commission, EU agen-
cies, pan-European associations of stakeholders) are (1) ‘urban proofing’ or ‘urban
mainstreaming’ of European policies through impact assessments, (2) improving
access to European funding for municipalities, and (3) exchanging knowledge. As
discussed above, one of the original 12 partnerships focuses on the integration of
migrants and refugees, but so far it has only marginally mentioned multilingualism.
Three other partnerships have linguistic implications: urban poverty, housing, jobs
and skills in the local economy that are not explicitly addressed. Perhaps multilin-
gualism (and lifelong education?) could also be a candidate for a new partnership,
if this new vehicle of multi-level governance is to identify needs and institutional
constraints for better local policies regarding linguistic diversity in the EU.

6. Conclusion

This wide diversity of local experiences (individual or collective) needs to be ac-
knowledged in order to tackle the trade-off between mobility and inclusion. Raising
awareness of the specific configuration of local linguistic diversity is therefore key,
while coordination between different levels of governance (including the local, the
national and the European levels) is another important background condition.
National linguistic ideologies may be particularly strong brakes on the acceptation
and celebration of linguistic diversity at the EU and/or local levels.
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Further geographical research should in particular develop comparative analy-
ses of individual and collective experiences, coping strategies and language policies
in various places and times to develop broader awareness of the tools available to
resolve tensions between mobility and inclusion and make multilingualism an ena-
bler, both individually and collectively. Validating multilingualism through positive
language ideologies about linguistic diversity could greatly contribute to inclusive
place-making and social cohesion while facilitating mobility.
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CHAPTER 9

Metalinguistic awareness in education
as a tool for enhancing social inclusion

Gabriele Iannaccaro, Vittorio Dell’Aquila and Ida Stria
University of Milano-Bicocca / Universita degli Studi di Milano /
University of Warsaw

The gap between individual linguistic repertoires and generally acknowledged
societal ones is one of the principal factors that hamper social and linguistic in-
clusion. The development of a clear metalinguistic awareness - in school as well
as in society as a whole - is a sound tool for achieving inclusion, in particular of
mobile people into host societies. Building on the data collected for the MIME
project, the chapter analyses the correlation between various profiles of mobility
and sociolinguistic conditions in the host society to identify points of linguistic
friction. The notion of ‘linguistic unease’ (a technical term to depict discomfort
in sociolinguistic relations) is pivotal to understanding and tackling the complex
linguistic diversity in school as well as in society. Teacher training focused on
recognition and careful reduction of this discomfort, through clear understand-
ing of the social and linguistic dynamics in school, can then be a strategy to alle-
viate friction and therefore foster inclusion of people whose linguistic repertoire
is different from that of the majority, in particular mobile people. At the same
time, this strategy is beneficial to all parties involved, as it also implies active
endorsement by the host society of new kinds of multilingualism brought in by
mobile people, enhancing the community’s growth potential.

1. Introduction

This chapter focuses on inclusion achievable by (meta)linguistic means: namely, it
analyses the linguistic factors that may trigger or hamper inclusion both in every-
day communicative situations and in socio-linguistic ideologies. It discusses how
a good metalinguistic knowledge and command of these factors — seen as part of
educational strategies to foster inclusion - can lead to better management of the
relationships between the core of host societies and mobile people. The corner-
stone of this analysis of linguistic inclusion is careful consideration of possible gaps
between the linguistic repertoires of individuals and the generally acknowledged

EBSCChost - printed °"h%‘t}%2/??ibfdfg’ﬂd'fo75‘)'¢vl‘p‘?9%@ﬁh to https://ww. ebsco. contterns-of -use



174

Gabriele Iannaccaro, Vittorio Dell’Aquila and Ida Stria

EBSCChost -

societal one. Starting with a discussion of a number of clear-cut parameters, the
chapter shows how these gaps can lead to situations of ‘linguistic unease’, which
occur when a person’s actual linguistic and socio-linguistic competence do not
meet the communicative requirements of a given situation. It should be emphasised
that the point of view presented here is that of the sociolinguist rather than that
of the educator or the headteacher. Therefore, real-world solutions for educational
practice are not proposed here. Instead, we aim to offer reflections for the devel-
opment of such solutions.

The notion of ‘linguistic unease’ has some points of contact with the parallel
one of ‘linguistic insecurity’ (Labov, 1972; Bretegnier & Ledegen, 2002). Linguistic
insecurity, however, mainly has an intralinguistic (that is, diaphasic) scope as it
refers to the speakers’ belief that the best variety they have available for a given
communicative situation is inadequate vis-a-vis a desired standard norm (variety
should be understood here as any distinguishable form of a language with its own
norm). Linguistic unease, in turn, is a more relational and situational notion and
concerns several communicative codes at the same time: in other words, it often
has an interlinguistic scope. Linguistic unease is therefore the awareness that on€’s
repertoire as a whole is inadequate for given communication needs (see Jannaccaro,
Gobbo & Dell’Aquila, 2018: 367).

Essentially, every person is in contact with a number of situations in which they
experience some degree of linguistic unease; people in mobility, however, may be
confronted with situations of high unease on a much more frequent basis. In many
such contexts, they do not adequately evaluate their language skills or the inclusion
potential of a particular variety — they may also choose to avoid situations of lin-
guistic unease, even if this entails substantial opportunity costs and a lower degree
of social inclusion. On the other hand, host societies should be aware that the social
pact already governing the (perceived) peaceful coexistence of their various bodies
is not endangered by new kinds of multilingualism brought in by mobile people -
and that its growth potential is certainly enhanced by the inclusion of newcomers.
Promoting a higher level of metalinguistic awareness both in the host society and
in individual speakers is then a rewarding strategy to enhance inclusion: the chapter
argues that a clear-cut definition of possible points of friction may lead to more
targeted interventions — in schools and social bodies in general.

2. Language variation, school and mobility

The linguistic landscape of Europe shows a great degree of variation due to historical,
political, social and economic circumstances — not only from one country to another,
but also within countries. This makes the design of inclusion policies more challeng-
ing, since it is necessary to consider not only the political and cultural traditions of
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the country as a whole (macro level), but also local and regional differences, as well
as ongoing developments due to different patterns of both migration to and from
an area. Only policies that take account of such variability will have a reasonable
chance of acceptance and implementation at the micro (i.e. classroom dynamics in
individual schools) and meso (application of the policy in the school system) levels
(for micro/meso/macro levels in education, see Chapter 10 of this volume).

This intertwining of historically rooted ‘endogenous’ multilingualism and more
recent contributions from a new ‘exogenous’ linguistic diversity is well expressed
in the notion of ‘complex diversity’ (Kraus, 2011, 2012), which accounts for struc-
tural changes in European societies affected by migration and mobility. This label
is preferred here to other, perhaps more up-to-date, albeit epistemologically less
sharp ones, such as that of ‘super-diversity’ (Vertovec, 2007; Arnaut & Blommaert,
2015), as it emphasises the notion of complexity in itself (involving established lin-
guistic varieties), rather than the concept of language as a fluid cognitive resource.
Kraus (2011: 10; see also Kraus, 2012 and Chapter 7 of this volume) stresses that
this complex diverse linguistic environment poses a challenge to the traditional view
of separate communication spaces, which now appear arranged in different ways:
overlapping, parallel, consecutive, or juxtaposed. Since this complexity is present
at all levels and very likely to trigger linguistic unease, which in turn may hamper
inclusion, it is not enough to adopt impose country-level policies. Linguistic in-
clusion in society through education (at the micro and meso levels) is therefore to
be regarded as a powerful means of reducing potential for social conflict between
mobile people and host societies.

Education systems across Europe in general still take for granted the monolin-
gual model of nation states, even if the actual situation is clearly different, due to
the presence both of non-standard local varieties and of languages of migrant pop-
ulations. Educational language management is a key sign of a broader exclusionary
language regime. Languages excluded from school are most often excluded from
public services, communication media and the labour market as well. This is true
not only of the languages of mobile people or migrants, but also of varieties that are
normally used by the community as a whole, or even constitute heritage languages
of the territory. The ill-considered status of language variety in school systems and
ideologically biased decisions about which varieties should be considered as the
‘right’ ones for society fosters socio-linguistic uncertainties. Arguably, reducing
such uncertainties (in the linguistic performance of both native populations and
mobile people) leads to a greater degree of inclusiveness in the target society.
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3. Linguistic repertoires and patterns in mobility!

The complex diverse linguistic landscape of Europe includes individual and societal
use of a number of varieties. Individual multilingualism involves the use of two or
more languages by a speaker, not necessarily at an equal level of proficiency. The
term ‘societal multilingualism’ in turn denotes a situation when two or more lan-
guages are widely used in a community, not necessarily implying official status of
the languages — though of course each language ought to have its functional distri-
bution in the repertoire. In fact, in many parts of Europe (and as a norm throughout
the world) society is marked by the use of more than one variety, and these varieties
may display functional specialisations, which is broadly known as ‘diglossia’ - for
the purposes of this chapter we use the notion in a very broad sense, not taking
into consideration the rather important differences between diglossia proper and
other situations such as dilalia — see Berruto (1987, 1995; Dell’Aquila & [annaccaro,
2004). Diglossia situations imply a ‘high’ code (used in formal or written situations)
and (at least) one ‘low’ code (informal situations, peer group, family).

Likewise, a distinction will be made throughout the chapter between ‘individ-
ual repertoire’ and ‘societal repertoire’. We define ‘linguistic repertoire’ as ‘the set
of language varieties used in the speaking and writing practices of an individual
or a speech community, as well as the social norms that govern the use of these
codes’. It is crucial to consider that repertoires are complex bodies responsive to
complex diversity. The importance that speakers attach to the varieties in and out-
side their repertoire is inextricably connected to their personal and societal ide-
ologies. The speakers position themselves in relation to both linguistic and social
rules. This complexity may be difficult to cope with and hinder he speaker’s full
social and communicative freedom in a given social interaction involving the use
of language(s), for example in various communicative situations such as chatting
with friends in a bar, talking with teachers during lessons or in front of an official
(Iannaccaro & Dell’Aquila, 2016: 49).

It can thus cause ‘linguistic unease’. This happens whenever there is a gap be-
tween the individual repertoire of the speaker and the collective repertoire of the
speech community. A situation of linguistic unease, then, is a situation in which
speakers feel that their actual linguistic competence does not meet the communica-
tive requirements of the linguistic act they are about to perform - or even that the

1. Asarule, and after close consideration, we refer to the main sociolinguistic concepts as they are
presented in the mainstream of classic European sociolinguistics; definitions and discussions may
be found in Ammon & Dittmar & Matthaier, Trudgill, 2006/2008 and Goebl, Nelde, Stary & Wolck,
1997/1998. A new and completely revised edition of the latter is being compiled by Darquennes,
Salmons & Vandenbussche (2019, first volume).
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symbolic value of their speech acts is perceived or understood as misplaced. The
communicative failures it triggers are instead at the communicative level rather than
identity- or aspiration-related — and therefore has much to do with linguistic justice.

We will limit our discussion to the communicative unease caused by language
and exclude all other situations of unease caused by other factors, such as economic,
cultural or racial discrepancies. Of course, we are fully aware that all these aspects
are inextricably intermingled with linguistic ones and that socioeconomic factors
are in many cases more influential - or at least more evident — than linguistic ones,
but the use of certain linguistic varieties symbolises the speaker’s membership of
a particular socioeconomic group.

In a discussion provided in Dell’Aquila & Iannaccaro (2011 - a previous ver-
sion of the scheme was presented in Dal Negro & Iannaccaro, 2004; Iannaccaro,
Dell’Aquila & Gobbo, 2018; Tannaccaro, 2018) various patterns of linguistic un-
ease have been taxonomised through a set of paradigmatic situations arising from
three main socio-linguistic dimensions: (1) structure of community repertoires
(individual and societal); (2) degree of vitality of the codes in contact; (3) specific
communicative situations, both standardised (use of the written language, school,
job) and non-standardised (spoken language situations, chatting, communication
within the peer group). We can mention here a couple of examples of discomforting
situations: in a given sociolinguistic setting, a speaker’s particular position may lead
to a specific unease situation.

SOCIOLINGUISTIC SETTING: diglossia > INDIVIDUAL SPEAKER’S POSITION: does not
know the Low code(s) > TYPE OF UNEASE: in informal situations, everyday social
interaction, possible non-integration within the peer group || CONSEQUENCES FOR
SOCIETY: loss of social cohesion.

SOCIOLINGUISTIC SETTING: the code has a written standard variety > INDIVIDUAL
SPEAKER’S POSITION: does not master orthography or written rhetorical norms >
TYPE OF UNEASE: in formal situations, in contact with institutions, in educational
settings || CONSEQUENCES FOR SOCIETY: waste of possible skills, gap between ad-
ministration and citizens, school dropouts.

The examples show clearly that linguistic unease may be individual or societal,
in both cases resulting in loss of human resources. The consequences in a school
setting will be further clarified.

In order to properly analyse various situations of unease in relation to mobility
and in particular their effects in educational settings, we propose a framework for
the taxonomisation of linguistic and socioeconomic parameters in mobility set-
tings. The framework has been prepared to serve as a background for our MIME
field research. Combined with the unease potential of specific sociolinguistic situ-
ations pointed out in Iannaccaro, Dell’Aquila & Gobbo, 2018, Iannaccaro, 2018, it
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allows us to determine the main points of friction in these gaps between individual
and societal repertoires, which depend on mobility conditions and recipient-society
conditions. In fact, the multilingual settings of complex diversity and their impli-
cations for individuals and societies can be better handled if interpreted from the
viewpoints of both parties - mobile people and the autochthonous population -
involved in the inclusion process.

4. Individual and societal repertoires: Gaps, inconsistencies, awareness

The conditions in which mobility takes place are crucial for understanding its lin-
guistic specificities and for identifying the potential points of friction they may give
rise to. The framework is based on a comparison between theoretical assumptions
and actual findings from field research and school/societal situations in various
European settings as found in the literature.?

Our starting point was the inclusion (or non-inclusion) capacity of some social
and linguistic dimensions, since inclusion appears as multi-faceted as mobility, both
being conditioned by some common variables.

Table 9.1 presents the dimensions considered: (wrk) work and working condi-
tions; (dir) direction of mobility (within the European Union or from outside); (Ir)
linguistic repertoire of mobile people at the beginning of their mobility process, as
well as (ra) linguistic repertoire of the hosting area; (scl) socio-linguistic condition
in the target community; and finally (Iv) a set of variables strictly connected to
language learning, such as language attitudes, educational background and learn-
ing activities already undertaken after arrival in the hosting area. An additional
dimension (out) represents the outcomes of the examined process, resulting from
the combination of the observed variables. These dimensions are detailed in a set
of subclasses.

2. With guidance from the framework, a number of MIME specific field studies have been carried
out: (1) Migrants from the former Yugoslavia in South Tyrol: from the highly plurilingual contexts
of Kosovo, Macedonia, Montenegro to bilingualism with diglossia in Bolzano/Bozen, Merano/
Meran and Bressanone/Brixen (see also Lupica, 2015); (2) Portuguese residents (generally mono-
lingual at the time of migration) in Andorra: Catalan, Spanish, French and Portuguese in condi-
tions of receptive multilingualism (see also Mazzoli, 2017); (3) Highly specialised workers from
various European countries in multinational companies with a predominantly English working
language based in Vaasa / Vasa (Finland), which is an officially bilingual Finnish/Swedish town;
(4) Spontaneous negotiation of languages on formal and informal occasions between European
young people belonging to an international student association (Association des Etats Généraux
des Etudiants de I' Europe) and their linguistic autobiographies.
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Table 9.1 Dimensions of mobility

1. Working conditions related to age

Students Mobility caused by family movement wrk 11
Mobility for educational purposes Short-term wrk 121
Long-term wrk 122

Mobility to reach (attain) a desired job wrk 13

Working-age persons  Type of migration: executives, basic workers, job search, ~ wrk 2
ideological reasons or perception of society

Retired Mobility for pleasure (possible variable: coming from wrk 31
strong/weak economy)
Moving back to homeland wrk 32

2. Direction of mobility throughout Europe

*EU » *EU Between economically balanced countries dir 11
Between economically unbalanced countries dir 12
- *EU -» *EU From economically strong countries dir 21
From economically weak countries dir 22
~*EU - *EU > *EU... flux migration dir 3
*EU - - *EU (possible, but beyond the scope of the MIME project) dir 4
- *EU —» - *EU (possible, but beyond the scope of the MIME project) dir 5

3. Linguistic repertoire at the beginning of the mobility project

Monolingual Strong language Ir11
Weak language Ir12
Good L2 competence  Strong language Ir21
Weak language Ir 22
Bilingual Two strong languages Ir 31
Strong language(s), weak language(s) Ir 32
Diglossic Internal diglossia Ir 41
External diglossia Ir 42

4. Sociolinguistic typology of the recipient area

Nearly/approximately monolingual ral
Nearly/approximately diglossic ra2
Nearly/approximately =~ Two or more strong languages ra 3l
multilingual Strong language(s), weak language(s) ra 32
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5. Sociolinguistic conditions in the recipient area

Typological distance ~ Mutual understanding or lingua receptiva impossible scl 11
between languages Mutual understanding or lingua receptiva possible scl 12
Presence of a lingua ~ Used extensively in the recipient area scl 21
franca Known by the migrant scl 22
Social Network None / weak scl 31
Dense, multiplex Open towards host society scl 321
Closed towards host society scl 322
Communities of Open to host society scl 41
practice Excluding host society scl 42
6. Learning/acquisition variables
Attitudes Towards integration within the recipient area Iv11l
Instrumental (e.g. strictly related to work or study needs) v 12
Educational Spontaneous lv21
background Formal lv22
Language learning Spontaneous Goal: ‘Survival only’ Willingly lv3111
after arrival language skills Unwillingly Iv3112
Goal: ‘Enriching or improving language skills’ 1v 312
Formal At school v 321
Lifelong learning Institutional v 3221
Private v 3222
7. Outcomes
Complete maintenance out 11
Consequences for the Loss of one  Originally bilingual contexts out 121
original repertoire or more Originally diglossic  Loss of the High variety out 1221
varieties contexts Loss of the Medium/  out 1222
Low variety
Difficulties for both the original Also oral out 21
and arrival repertoires Written only out 22
Compared with host ~ Acquired bilingualism out 31
community repertoire  Good L2 competence out 32
Incomplete  Caused by external factors (by necessity) out 331
acquisition  Caused by Passive command out 3321
insufficient suffices
evaluation of the Mutual understanding out 3322
need for acquisition between the languages
Caused by unwillingness to integrate out 333
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The first dimension concerns the mobile person’s stage of life at the time of migra-
tion (wrk); this is closely connected to the main motivation for mobility (study, job,
retirement, family reunification), which in turn stems from more general causes of
migration. It might concern groups instead of single persons (e.g. war, economic
crisis, persecution in the country of origin). The second crucial aspect is the length
of the mobility period, or more precisely the specific life plans of people in mobility:
their intention to stay for a short or long period, to return to their countries of ori-
gin, etc. We have long discussed whether different levels of willingness with regard
to mobility should be included as an initial factor, considering that the situation of a
refugee and an Erasmus student is markedly different. Nonetheless, we have decided
not to include such a condition, as the types of mobility proposed here already entail
the various possibilities of linguistic and social contact, regardless of the intrinsic
conditions which gave rise to them. This is also the reason why we do not explicitly
mention such sociocultural markers as the refugees” and hosts’ respective religions:
it is necessary to operate at the surface of conditions of contact rather than focus
on the intrinsic reasons for a certain event, condition or attitude towards language.
In contrast, an implicit age parameter is present in the migrant’s working situation,
since age at the time of mobility is crucial to any linguistic acquisition or learning
process. First- and second-generation migrants display a remarkable discrepancy
in their intentions regarding inclusion and development of language skills, with
second-generation migrants usually more interested in greater integration into the
hosting area, whether or not this may mean abandoning their own language and
culture.

As for the ‘Direction of mobility’ (dir), it is clear that the perceived socioec-
onomic value of the languages mastered by the mobile person is more important
than the nature of the languages themselves. With the partial exception of persons
moving through countries with mutually comprehensible languages, every person
who moves from one country to another in Europe is in the same situation: namely,
moving from a native linguistic system to a different one, whatever language may
be involved. In theory - but the actual language that the migrant carries is often,
stereotypically, a sign of a different economic and social position. In this respect,
speaking Swedish is different from speaking Albanian; since the host society’s per-
ception of the migrant varies greatly depending on the perceived economic and
social wealth of the migrant’s country of origin, this influences the perceived con-
ditions of and for mobility and crucially changes the linguistic contact experience
between the migrant and the population. Of course, a particular benefit is enjoyed
by fluent English-speakers (be it as a mother tongue or as a second language [L2])
coming from perceived rich countries.
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We should also consider the structure of linguistic repertoires in both the coun-
tries of origin and the hosting area, which may facilitate or hinder inclusion owing
to specific favourable or unfavourable conditions. On a personal level, the dimen-
sions (Ir) describe the mobile person’s linguistic formation; they must allow for the
possibility of migrants with highly multilingual repertoires. Obvious though it may
seem, this factor is often overlooked by school systems, administration and society.
Another point that needs to be considered is the migrant’s competence in L2: other
markers aside, a Senegalese entering Europe with French as an L2 finds himselfin an
almost homolinguistic situation, apart than having a certain ease in learning other
Romance languages (see scl1). Whereas French as an L2 is sociolinguistically strong,
a migrant from, say, Bar to Germany with Albanian mother tongue and a good L2
knowledge of Serbian/Montenegrin will find himself in a very different situation. The
(Ir 4) diglossic’ parameter is worth mentioning, since it describes a speaker that can
alternate between different codes depending on the communicative situation. But it
is centred on the original societal repertoire, rather than that of the single migrant;
in fact, even a monolingual migrant from a multilingual setting and moving to a
multilingual society comes from an environment that is aware of the functional
distinction between languages. This is what interests us most if we correlate this
parameter with the parallel (ra 2): previous understanding of the mechanisms of
functional alternation among languages can help a speaker to identify similar exist-
ing rules in the host society, which in turn can advance linguistic inclusion.

In parallel, contact conditions may vary greatly, depending among other things
on the host community’s sociolinguistic rules (parameters ra), with multilingual
areas displaying a more variable and multifaceted context, probably more suitable
or giving more opportunities to certain types of mobility. An existing state or re-
gional tradition of multilingualism is an important factor in influencing residents’
attitudes towards code-mixing and acquisition of the region’s languages (Iannaccaro,
2010), as well as mobile people’s relationships with their original and newly acquired
repertoires. Whereas diglossic or multilingual societies may have a higher num-
ber of codes which need to be mastered to achieve integration, such societies are
generally more open to linguistic variation. In such cases, mastering the everyday
spoken language can be a winning integrating strategy for the migrant (as exem-
plified by, among others, Guerini, 2006). Moreover, monolingual communities are
less equipped to accommodate disturbances to the linguistic status quo. At the same
time, the different demographic composition of urban and rural settings (includ-
ing detailed local settlement patterns, e.g. concentration of migrants in particular
neighbourhoods) plays a major role in linguistic integration.

The scl parameters describe various conditions that influence linguistic contact
and communication between migrants and host societies in different ways. Firstly,
the typological distance (both real and perceived) between the languages in contact
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plays an important role in processes of inclusion and learning. If this distance
is considered small enough, receptive multilingualism strategies may emerge, in
which mobile people speak their mother tongue in interactions with local peo-
ple, without the help of an additional third language (Ten Thije & Zeevaert, 2007;
Rehbein, Ten Thije & Verschik, 2011 and Chapter 15 of this volume) and without
learning the host variety. Such strategies, while at first enhancing practical com-
munication, may lead to phenomena of linguistic fossilisation that hinder deeper
inclusion in the host society and may point to non-inclusive attitudes. The inter-
linguistic distance may also be orthographic: different alphabets or particularly
complex orthographies (such as the French one among the languages using Latin
alphabet or the Russian one among those using Cyrillic alphabet) may also be ma-
jor barriers to the insertion process, particularly in a scholastic context. Further
parameters account for mobile persons’ individual/collective relationship with the
host society. The cases in which they are completely isolated in the hosting area
are rather rare and often limited to people in short-term mobility and determined
mainly by rather specialised work factors; in these cases there is a tendency to rec-
reate ‘expat’ communities. The position of the speaker within the original groups
they belong to and their relationships with the settled communities have a profound
influence on the linguistic experience of migration. This is reflected in the creation
and maintenance of specific social networks (in terms of ‘network’ and ‘community
of practice’), which may or may not be open to other communities, influencing both
general societal inclusion and school performance.

The table also considers three parameters that appear to be relevant for the
purposes of this chapter: the type of motivation for learning, the modes, and the
duration of learning (Iv). It is known (e.g. from Gardner & Lambert, 1972) that
motivations for learning represent a linguistic factor which may deeply influence
language acquisition. Instrumental motivations lend a purely practical value to the
language, ancillary to reaching direct objectives (for instance, accessing job oppor-
tunities), whereas integrative motivations look at language as the key to inclusion in
the community and consequently to mastering its linguistic repertoire. Naturally,
motivation intensity may vary: stronger motivations may point to life projects with
a higher chance of coming to fruition in the future. The abundant literature on
this topic shows how inclusive motivation is generally stronger and has a greater
and more lasting impact on language acquisition. Here we would like to propose
a distinction between three — rather than two - orientation profiles or ‘degrees’ of
(or motivations for) inclusion. We think it worthwhile distinguishing, at least in
mobility contexts, between (1) purely instrumental motivation towards integra-
tion, solely oriented towards the labour market; (2) motivation for interactional
inclusion, geared towards general contact with the host society; and (3) motivation
for truly integrative inclusion in the hosting society. These distinctions take into
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consideration elements of linguistic unease, which may vary depending on the
migrant’s will, aims, needs, perceived interests and demand for language education.

The dimensions make up a set of Outcomes (out). We should first consider the
impact on the migrant’s original repertoire: this may be completely maintained or,
more commonly, one (or more) of the original codes may be lost, especially if the
original context was diglossic. It is important to notice that any correct integration
process should be conceived as additive, not substitutive, and this for practical,
result-oriented reasons rather than theoretical ones. In the case of languages, this
means that maintaining the original repertoire is important not only for ideological
and identity-related reasons, but also because it forms a basis for building skills
in the languages and competence in the sociolinguistic situations of the recipient
area — according to the seminal research by Basil Bernstein (1971). Attention should
therefore be paid to the acquisition of the repertoire of the host society: the new
codes can be acquired (out 31) so that the person is considered a mother tongue
speaker (this almost only happens in second generations); or (out 32) the codes
can be acquired as an L2, i.e. the migrant speaker’s pragmatic competence may be
very high, but some interference from the language of origin remains; or (out 33)
language acquisition is incomplete in various aspects. In the worst-case scenario,
the socioeconomic circumstances that have led to migration as well as the education
policy of the recipient country may lead to a situation of complete unease in both
the original and the target language(s). This means that the speaker’s linguistic
competence does not meet the communicative requirements of the linguistic act
they are about to perform, whether in the language of origin or the language(s) of
the society in which they live. At the same time, the symbolic value of their speech
acts — if this linguistic uncertainty is not related only to the written language - is
always perceived as misplaced. The last possible outcomes lead to various kinds
of severe linguistic unease — societies and schools should take particular care to
avoid them.

5. Discussion: From unease to education

One way of thinking about linguistic inclusion, therefore, is in terms of reducing
linguistic unease whenever possible. Generally speaking, every person is in contact
with situations in which linguistic unease is present (however low it may be), but
people in mobility may fairly often be confronted with situations of high unease.
Societies may display various spontaneous ways to reduce individual and societal
unease; the main resource available to institutions is, however, schooling. In fact,
the way newcomers want to be included may vary greatly depending, as we have
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seen, on age at the moment of migration, causes of mobility, different attitudes and
future life plans. In a significant number of cases, this points to the need for various
types of inclusive education.?

Since we will be dealing with the school system, we can recall here the crucial
definitions of formal, non-formal and informal education, as established by the
European Commission (2001). Formal learning is a context of language learning
typically provided by an education or training institution, structured (in terms of
learning objectives, learning time or learning support) and leading to certification;
non-formal learning is a learning context not provided by an education or training
institution and typically does not lead to certification, but it is structured; informal
learning is a type of learning resulting from daily-life activities related to work,
family or leisure, it is not structured and typically does not lead to certification.
Moreover, formal and non-formal learning are intentional from the learner’s per-
spective, while informal learning is mostly non-intentional or incidental.

In order for the education to be rightly focused, in our view the careful con-
sideration of various types of specific linguistic unease is pivotal. As stated, unease
may occur in any situation in which a speaker’s speech performance does not
match the expected sociolinguistic norm of the community. We shall now present
a few common situations in which the school itself produces unease in students. It
must be remembered, of course, that a person’s harmonious linguistic life should
be considered holistically — along with those listed below, other conditions for
unease aggravate the general feeling of ‘not being in the right place’. The schemes
are organised as follows, in parallel to the ones presented in 3.: SOCIOLINGUISTIC
SETTING describes the social constraints ruling code alternation in the community;
INDIVIDUAL SPEAKER POSITION focuses on the speaker’s position within the rules;
it is noteworthy that the CONSEQUENCES of the unease may be either INDIVIDUAL
(labelled TYPE OF UNEASE), i.e. pertaining to the person that experiences the unease,
Or SOCIETAL, i.e. the hindrances expected in a society if a number of its members
experience that particular unease.

A. SOCIOLINGUISTIC SETTING: The code is a vehicular language at school (possibly
among others) > INDIVIDUAL SPEAKER POSITION: does not master the vehic-
ular language(s) > TYPE OF UNEASE: severe unease, even leading to cognitive
disease, if no vehicular language is known; unease with peers, but transient if
remedied, at least if one vehicular language is known || CONSEQUENCES FOR
SOCIETY: loose societal ties; early school dropouts; less economic competitive-
ness; possible loss of high- skilled professionals

3. See Grin et al. (Eds.) (2018) and Chapter 10 of this volume.
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B. SOCIOLINGUISTIC SETTING: The code is an established written medium of in-
struction > INDIVIDUAL SPEAKER POSITION: does not master written medium of
instruction > TYPE OF UNEASE: severe unease, leading to cognitive unease and
disadvantaged professional position || CONSEQUENCES FOR SOCIETY: early school
dropouts; less economic competitiveness; loss of high-skilled professionals

C. SOCIOLINGUISTIC SETTING: the territory has more than one official or school
language and the state compels citizens to learn all of them > INDIVIDUAL
SPEAKER POSITION: does not master the official language(s) not belonging to the
community > TYPE OF UNEASE: specific communicative unease in out-group
communication; professional unease depending on the official language pol-
icy || CONSEQUENCES FOR SOCIETY: less intra-state cohesion; may lead to some
schooling deficit in particular multilingual contexts

D. SOCIOLINGUISTIC SETTING: in the school system an international language is
compulsory as a subject > INDIVIDUAL SPEAKER POSITION: no major command
of the international language acquired (in most cases, poor command suf-
fices) > TYPE OF UNEASE: Professional unease in highly specialised jobs or at ac-
ademic level; possible occasional unease in international professional settings;
specific unease in tourist settings. || CONSEQUENCES FOR SOCIETY: possible costs
for the family; less economic competitiveness; loss of high-skilled professionals

E. SOCIOLINGUISTIC SETTING: in school classes with mobile people some codes are
stigmatised > INDIVIDUAL SPEAKER POSITION: uses the stigmatised language >
TYPE OF UNEASE: may lead to exclusion from the group || CONSEQUENCES FOR
SOCIETY: loose societal ties; if exclusion is severe, possible risk of early dropouts

In A we refer to the variety(-ies) used in schools to teach various subjects, and
those that students consider their ‘mother tongue’, whether it be their code of first
socialisation or not. It is essentially the variety to which the first experiences of
metalinguistic reflection are bound. A complete lack of knowledge of such varie-
ties therefore has quite severe consequences: individually, it hampers a successful
learning process; from the point of view of society, it represents a major waste of
human resources.

B depicts the situation (quite frequent in cases of mobility and minority) in
which the written code of instruction is not known by the student. This code being
the one to which most of the normative drives of individual and society align, the
social sanction is arguably quite high, and the resulting unease very severe, both
socially and educationally. It also implies high social costs.

C and D are the situations of teaching a language as L2: in the first case we
mean a local language different from the tuition language and used in the same
area or in a neighbouring region of the target community — examples are French in
German-speaking Switzerland or Spanish in Catalan schools; while ‘international
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L2’ is an actual foreign language, like English today in the majority of Europe’s
countries. In these cases, the unease is mainly professional (D), or it is connected
with the feeling of not being ‘at home’ in parts of their own country (C).

A somewhat different situation is E, in the sense that it does not imply direct
teaching: it relates mainly to linguistic attitudes in the class group. Some of the
languages spoken by the students are stigmatised and their use in a public setting
is considered inappropriate — as long as it proclaims membership of a disfavoured
group. As such, the overt use of such languages within the school environment
may loosen ties within the community and even lead to higher rates of dropout.
The following sections will argue that it is up to teachers to make students aware
that it is not multilingualism per se that causes such inconveniences, but that the
existence of a number of stigmatised groups of people — and hence languages - is
a symptom of unwelcome social discrimination.

School-related forms of unease may be transient if there is some form of insti-
tutional or community help to overcome the pupils’ language barriers. Yet patterns
of social exclusion - which are related to the nature of the host community and its
linguistic repertoire, and also to the ways in which people from particular back-
grounds are positioned socially and culturally - are reproduced and reinforced
by patterns of exclusion in schools. The costs of such exclusion, however, are not
primarily borne by schools but by other social agencies and by society as a whole.
School systems should therefore become a means of reducing the overall cost of so-
cial inclusion by lowering barriers to accessing such social goods as language ease.
Quite often, however, education systems are merely focused on the development of
language skills (including for minorities and people in mobility) on the assumption
that this in itself can help inclusion: institutional education and (possibly external)
language courses are regarded as tools for fulfilling the inclusion potential of mo-
bile people as well as the integration of second generations — possibly with limited
transitional programmes for native speakers of other languages. In other words,
when it comes to schools, there is the risk of underestimating the complexity of the
social mechanisms that cause linguistic unease: the point is then not only to focus
on language performance but to enhance teachers’ and students’ metalinguistic
capacities by making them aware of the complexity.

A wide variety of reports, conducted by agencies such as the OECD (2015,
2017), the Migrant Integration Policy Index (Huddelston, 2015), and the European
Agency for Development in Special Needs Education (EADSNE, 2011, 2012a,
2012b), demonstrate that compulsory school systems in the European Union score
low on various aspects of linguistic inclusion. As a rule, national education policies
envisage a single major language of instruction and restrict or discourage the use of
other languages by teachers and students. In fact, the focus on a single language of
instruction - often justified in terms of efficiency and national cohesion - conflicts
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with what we know about the integrative value of multilingualism, as well as the
goal of educating mobile citizens whose feeling of in-group belonging, sense of
identity, career aspirations and cultural horizons need to be taken into considera-
tion. It has also traditionally been seen as a route to social inclusion by emphasising
access to a politically and economically dominant language. However, under con-
ditions of increasing mobility the costs of this approach have been rising, both in
terms of the short-term barriers to classroom learning and socialisation for learners
from other linguistic backgrounds and with respect to longer-term impacts such as
social marginalisation, reduced employment prospects, and limited opportunities
for further education.

The point is that schools should operate from a holistic perspective. Again,
in this chapter we do not want to deal with causes of discrimination other than
(socio)linguistic ones, but our approach should be treated as a point of departure
in planning a more integrated educational policy. As seen in the Outcomes of the
framework (Section 4.3), all linguistic identities and repertoires should ideally be
acknowledged as the complex diverse arrangement of society; but in fact attitudes
and beliefs are extremely wide-ranging and not always conducive to inclusion.
Schools (as a system) have a long tradition which cannot be changed abruptly,
and language courses in both the host community languages and the original lan-
guages are surely essential to a move towards more comprehensive schools. Yet
these courses are not enough if they are not integrated with other policy education
initiatives intended to reduce linguistic unease and thus promote inclusion and
mobility. This certainly implies developing conscious reflection on the particular
socio-linguistic contexts in which the school is immersed.

As we have seen, school mirrors unease in society and introduces new levels
of unease. Unease may be of three kinds: (1) unease that cannot be resolved at
school, because it is rooted in other levels of social interaction and ultimately de-
pends on parameters outside school that could not be recalled in this chapter - for
simplicity’s sake we may call it ‘objective unease; (2) school-induced unease, for
example stemming from imperfect mastery of the written language; (3) unease due
to societal attitudes and stereotypes that may emerge in school interactions among
students and mirrors widespread forms of discrimination - ‘subjective unease’.

Enhancing metalinguistic awareness of both teachers and students is a viable
way to alleviate unease. The starting point for the implementation of a policy of
sociolinguistic awareness, including at school, is the notion that the linguistic space
of a community is not straightforward, but is composed of a number of varieties
whose use is regulated by striking social norms. As for objective unease, it is vital
to make teachers and students aware that it is precisely imperfect mastery of these
norms that causes linguistic unease. This task is surely within the reach of a school
closely connected with the social environment in which it operates: the school alone
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may not be able to resolve the problems that lie outside it, but it should be aware
of its position in multilingual society. Since it remains in close contact with other
actors responsible for dealing with economic, cultural, political and other issues,
the school is well equipped not to fight the causes of objective unease directly, but
to alleviate their negative outcomes by taking into account the sociolinguistic var-
iability of the territory. This can be achieved thanks to the school’s attention and
traditional proximity to the social context in which it operates.

On the other hand, metalinguistic awareness is also crucial for school-induced
unease, which can easily be avoided if explicitly recognised and controlled — which
means taking care not to introduce new forms of unease that are characteristic
of educational situations; as for subjective unease, it can be effectively eradicated
through direct intervention by schools and teachers, who are in a position to decon-
struct society’s potential negative approach to diversity if they are fully aware of it.

6. Conclusion

In fact, educational policies must take into account the traditions and attitudes of
their operating regions; otherwise there may emerge a discrepancy between what is
being offered and what people are looking for. In particular, all linguistic identities
and repertoires should be acknowledged as making up the diversity of society. It is
clear that this is not a simple task, nor is it often even feasible. However, from the
sociolinguist’s point of view, which is the one adopted in this chapter, one cannot
overlook the importance of valuing each student’s differences and abilities, in order
to reduce linguistic unease and its negative impact on her or him.

In this respect, the example of multilingual regions, which are often located
at the borders between states, provides hints and conditions that can pave the way
to a better understanding of the dynamics of complex repertoires, mainly because
in such regions there is greater metalinguistic awareness. Learning from solutions
that seem effective in multilingual regions and adapting them to mobility contexts
would mean adopting education policies that (1) position multilingualism as a
normal situation both for native residents and for mobile populations, so that each
student helps to understand the others, (2) emphasise the cultural and educational
benefits of contact between language communities and the role of minority and mo-
bile communities as bridges between different cultural and linguistic traditions, and
(3) integrate and connect ‘classic’ subjects with the teaching of widespread societal
language(s), ascribe value to informally acquired language skills, and pay attention
to local history and Landeskunde of the area, as well as its historical and present
connections with other areas in the country and the world. Moreover, since teachers
often have limited exposure to multilingual families and settings of language use,
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greater context with various communities and families should be accompanied by a
basic grounding in sociolinguistics, along with orientation to the specific language
varieties they will encounter in their training and in schools.

It is also important that teachers become aware of the fact that various parts
of society have different approaches to maintaining original language(s) and/or
learning new ones. For example, there is in fact a real division between people in
mobility who are highly educated and multilingual and those with lower levels of
education and exposure to foreign languages. Generally, the research of WP 3.1/3.2
within the MIME project indicates that the former display more positive attitudes
towards learning a new variety, as well as maintaining the varieties they already
master. In contrast, people in the latter group who are already bi- or multilingual
tend to abandon one of their original languages if it has negative connotations. For
people in such a situation, one of the codes may play a defining role for their identity
and that of the community they eventually want to belong to, and this influences
their attitude towards the other (real or potential) languages in their repertoire, as
shown in Table 9.1.

Reduction of linguistic unease through metalinguistic awareness in school then
entails employing the best strategies for teachers to start developing it during their
training (at meso level) in order to facilitate the transmission of such knowledge
in their classes (micro level). Different groups in society (peer groups, families,
neighbourhoods) deal spontaneously with multilingual disparities — not always
very efficiently, but due to the very lack of metalinguistic awareness among their
members. As part of a conventional institution, teachers should instead be explicitly
trained to drive towards inclusion the spontaneous attitude of the society to deal
with such situations. However, teacher training is largely designed along monolin-
gual lines, with limited attention to linguistic and cultural diversity. Linguistic and
cultural inclusion is still an afterthought rather than a central design feature, both in
schools and in teacher preparation programmes. In fact, the existing literature tends
to focus on what might be expected of teachers as notion transmitters (e.g. Beacco
& Byram, 2007; Beacco et al., 2016; Candelier et al., 2013) rather than what might
be expected of teachers as comprehensive educators in a multilingual environment.

A number of notions and guidelines are fundamental to this kind of teacher
training: pivotal among these is the understanding that multilingualism is and
should be considered as a normal situation both for native residents and for mobile
populations; accordingly, the cultural and educational benefits of contact between
language communities should be emphasised. This is true of spontaneous rela-
tionships between students as well as for the positioning of mobile, migrant or
minority students towards the school system. Essentially, teachers should be trained
to recognise situations and moments of unease, classify them, and be aware that
unease at school often reflects unease outside the school. As regards what we have
defined above as ‘objective’ unease, this means that teachers must be able to identify
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strengths and weaknesses in their students’ linguistic performance and adapt their
teaching methods and practice to actual conditions in the classes — keeping in mind
the students’ various cultural backgrounds. It is also important that the school as
a whole can value, support and eventually assess a wide range of home languages,
informally acquired, in addition to the effective (and traditional) development of
skills in national and international languages.*

As for ‘subjective’ unease, teachers should teach students to recognise and value
each other and take advantage of linguistic and cultural diversity, eliminating preju-
dices and shibboleths in order to facilitate reciprocal learning about linguistic diver-
sity from the peer group. This means promoting active participation by those who are
to be included in and gain access to inclusive education methods (Kaplan & Lewis,
2013, see also Chapter 10), which encourages real partnership between schools and
communities.

The development of metalinguistic awareness and its use in recognising and
alleviating linguistic unease is then an endeavour that can be simultaneously bene-
ficial to (1) migrants/mobile people, (2) non-migrants/non-mobile majorities, and
(3) society as a whole. This co-occurrence, or simultaneity, is what makes the devel-
opment of metalinguistic awareness a strategy for increasing compatibility between
mobility and inclusion. It must be stressed that it is not a tool to replace the teaching
of multilingual and communication strategies, but a tool to make them more efficient
by encompassing different ways of accommodating the complex and diverse needs
of societies as well as mobile people.’®
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CHAPTER 10

Educational capacity-building
for linguistic inclusion and mobility

Meso-level strategies for systemic change

Mark Fettes

Simon Fraser University

Schools promote mobility by providing access to national languages and lan-
guages of wider communication, to knowledge and skills valued in the na-
tional and European economies, and to multicultural or cosmopolitan forms

of identity. Ironically, however, mobility now poses unprecedented challenges
for national school systems in EU member states, which were not designed to
respond to the educational needs of large numbers of minority, migrant and
refugee families speaking many different languages. Improving the trade-off be-
tween mobility and inclusion in these school systems implies improving access,
participation and outcomes for these socially excluded populations. Although
national education policies have a role to play in achieving this, it is the meso
level of organization - school systems, teacher education programs, local and
regional government, community associations and so on — where practical
solutions need to be developed and implemented. This chapter addresses three
important aspects of this meso level of capacity-building for linguistic inclusion
in education: the building of local educational partnerships, the education of
teachers, and the recognition, validation and assessment of community skills.
Rather than focusing on language issues in isolation, the goal is to rethink and
adapt well-established inclusion-oriented policy frameworks or initiatives in
each of these areas. Overall, the analysis demonstrates that adapting national
school systems to the needs of a mobile, multilingual Europe will depend on cre-
ative collaboration on the part of policy- and decision-makers at the meso level,
as well as teacher trainers, student teachers, teachers, students and families, and
community organisations.
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1. Introduction

Education is rightly regarded as a key policy area for addressing European goals
with respect to mobility and inclusion. Education, broadly conceived, encompasses
the many ways in which a culture or a civilisation ensures its continuity by transmit-
ting its values and traditions to each new generation. At the same time, education
comprises the ways in which a culture adapts to new circumstances, and in which
individuals themselves acquire new capacities and orientations over the course of
their lifetime. In this way, education is central both to the processes and experiences
of mobility, and to the ways in which people in mobility may eventually come to be
included in the society where they find themselves.

The compulsory public school system is the single most important arena of ed-
ucation policy, in view of the massive resources invested in it and its significance for
the lives of children and families. However, schools do not exist and act in isolation.
They are complex institutions with their own distinctive cultures and traditions that
are interwoven with broader societal values, expectations, discourses and power
structures. What teachers and students experience outside of school has a profound
effect on what can happen in classrooms. Language exemplifies this: for example,
when the language practices of immigrant minority communities ‘are commonly
conceived of as sources of problems and deficits and as obstacles to integration’
(Yagmur & Extra, 2011), this tends to be reflected both in education policies at the
macro (national or federal state) level and in classroom practices at the micro level,
and frequently internalised by students and families as a cultural deficit (Clycq,
Nouwen & Vandenbroucke, 2014).

Increasing mobility over the past two decades means that many education sys-
tems across Europe are confronted with the phenomenon of ‘super-diversity’ - the
intersection of many interacting sociocultural variables that differ from neighbour-
hood to neighbourhood, city to city, and region to region (Gogolin, 2011; see also
European Commission, 2012). This limits what can be achieved through top-down
education policy, which in any case throughout Europe remains heavily influenced
by the historical vision of the unitary nation state (Sip, 2014). At the same time, the
‘multilingual turn’ in sociolinguistic educational research (Conteh & Meier, 2014;
Fettes & Karamouzian, 2018) tends to focus on the micro level of individual schools,
classrooms, students and teachers, offering limited guidance for systemic change.
In reviewing the literature on multilingual schooling throughout Europe, we were
also struck by the relative lack of attention to policies for social and educational
inclusion that are not explicitly linguistic. This chapter is the result of an extended
exploration of the meso level of analysis in the European context, asking how a
more socially just and politically sustainable balance between mobility and inclu-
sion in education, with specific reference to language, can be achieved at the level
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of communities, municipalities, school districts, teacher education programmes
specific to particular geographical areas, and institutions that serve as local or re-
gional gathering points such as libraries and cultural centres. We have deliberately
sought to tie this analysis to European social and educational policies on inclusion
and mobility rather than to language policies per se.

Our rationale for this focus on the meso level may be summarised as follows.
A range of measures is needed in order for people in mobility to experience educa-
tional inclusion. They should encounter education professionals who understand
something about their background and needs. They should feel that their prior
knowledge and skills are recognised and valued, even while accepting that they
need to learn the language and ways of the host society. They should have effective
and affordable access to learning the dominant language(s) of schooling and society,
and be helped to retain their own language and other traits they most value from
their culture of origin. They should feel themselves to be contributing members of
the host society; school-age learners should experience educational achievement
and success. They should see themselves and their aspirations reflected in the school
curriculum and discourses. As previously noted, this kind of cultural responsive-
ness runs counter to typical macro (national) policies in Europe, which tend to be
preoccupied with the dominant language and culture of the state, some concessions
being made to other ‘national minorities’ with a long historical presence. At the
micro level, on the other hand, individual teachers and schools often feel unpre-
pared and under-resourced when confronted with learners from diverse cultural
backgrounds and their families. It is at the meso level that teachers and administra-
tors can come together with other social actors to identify specific needs, mobilise
resources, and build capacity in practical and scalable ways. Institutions at this level
of organisation can also react much more quickly when linguistic conditions shift,
as happened during the migration crisis of 2015. While there is obviously a place
for centralised policymaking in response to such developments, it is in specific
towns and neighbourhoods and school districts that specific solutions are typically
found and implemented.

We take this to imply that meso-level capacity-building is a key factor in im-
proving the trade-oft between mobility and inclusion. When educators lack access,
though regional and local training programmes and support systems, to the appro-
priate kinds of educational skills and knowledge, inclusion will be lower for any
given level of mobility. And because school systems also play a key role in providing
access to mobility (economic, social, cultural, geographical), capacity-building that
is responsive to local and regional needs is crucial to achieving higher levels of
mobility for any given level of inclusion.
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2. Capacity-building for inclusion and mobility

Schools promote mobility by providing access to national languages and languages
of wider communication, to knowledge and skills valued in the national and
European economies, and to forms of identity that extend beyond the parochial,
enabling people to live, work and otherwise participate actively in communities and
societies markedly different from the one(s) where they grew up. This is the core
mission of modern schooling, the one that justifies the vast resources invested by
governments in the compulsory school system and its postsecondary complements.
The EU’s member states are, in addition, committed to making these social goods
available to every citizen, regardless of gender, class, ethnicity, able-bodiedness
and other characteristics (see for example Council of the European Union, 2009a,
2009b, 2011a, 2011b; European Commission, 2008). The goals of mobility and
inclusion are thus intertwined at the heart of education policy.

In some respects, however, schools are ill-designed for this mission. As numerous
studies have shown (e.g. OECD, 2010a, 2015), students from different backgrounds
emerge from the school system differentially equipped for work and citizenship in
the society where they live. Such failures of educational inclusion are clearly linked
to broader patterns of social exclusion that impose a heavy burden on countries
around the world (United Nations Department of Economic and Social Affairs, 2016).
A substantial literature exists on why schools do not provide more equal access to
social goods and social mobility. At its core, the problem seems to lie in the fact that
the education system is designed and run by members of dominant cultural and
social groups who embed, consciously and unconsciously, their own cultural norms
and social imaginaries in the structures and processes of schooling. Many learners
from non-dominant groups experience school as a hostile or mystifying environment
which is more of an endurance test than an avenue to inclusion.

Increasingly, policy scholars interested in educational and social inclusion have
come to emphasise participation as a central priority, almost a sine qua non for
meaningful progress (Tisdall et al., 2006; Soresi, Nota & Wehmeyer, 2011; Witcher,
2013). ‘Participation’ here refers to bringing migrant and minority communities
into the process of educational policymaking and implementation at all levels and
across all modes of learning. This includes, for example, their participation in ed-
ucational planning at the level of local municipalities and school systems, the de-
velopment of partnerships with individual schools and groups of schools, and the
recruitment of their members as teachers and other school-based actors. This of
course is not a simple shift to achieve. Indeed, it calls for the development of new
capacities in educational planning, school administration, classroom teaching and
teacher education. With respect to the role of migrant and minority languages in
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education, it also extends to the assessment of language skills and the development
of systems for their recognition, validation and accreditation.

This chapter addresses this range of needs under three main headings. The first
is multilingual educational partnerships and planning. The meso level of govern-
ance includes municipal governments and school districts (whose governance may
overlap but is often separated, posing challenges for social inclusion policy), and
local migrant and minority communities, organised at the local, urban or regional
levels. Participation for inclusion implies the development of alliances and part-
nerships among these various actors, and coordinated introduction of policies and
programmes that integrate schools into a wider social vision. Language is one of
several key dimensions of such a meso level framework for inclusion.

The second area is teacher education for linguistic inclusion. A substantial and
growing literature identifies several elements of a policy framework for teacher
education for inclusion: recruiting and supporting teachers from minority back-
grounds, mandating specific content in initial teacher education programmes,
requiring teacher candidates to acquire experience in diverse school settings, pro-
viding effective programmes for in-service teacher development, and increasing
the capacity of schools to support teachers and learners by hiring professionals
with specialised knowledge and skills (for a detailed, evidence-based review, see
EADSNE, 2011, 2012a, b). Linguistic inclusion requires specific kinds of knowledge
and skills (e.g. Candelier et al., 2012), but the approach taken here is to integrate
capacity-building in this area within this broader conception of teacher education
for inclusion.

The third major area of capacity-building is in language assessment or, more pre-
cisely, the recognition, validation and accreditation of language skills. This is not only
an important element in helping schools become more inclusive, but a crucial aspect
of the shift in social attitudes that linguistic inclusion requires. What we recommend
is the inclusive, contextual and authentic assessment of language capacities — not
only the high-status capacities targeted by schools, but also the range of non-formal
and informal skills exercised by people in their daily lives. What this amounts to is
building a description of how a person is able to use language to get things done, in
a range of settings from the home to the community to the workplace, as opposed
to the traditional approach of administering a formal test in controlled conditions.
Such assessment can only be made effectively by people who themselves have those
skills, which implies the training of members of migrant and minority communities
within a broad language assessment framework.
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3. Multilingual educational partnerships and planning

Partnerships with migrant and minority families and communities are widely recog-
nised as essential to the development of inclusive schools and school systems. Such
partnerships can take place at all levels of the education system and in many different
forms. Some of the most important forms of partnership include the following:

- Bringing parents and communities into schools;

- Bringing formal education into communities and homes;

- Ensuring ongoing dialogue between members of migrant and minority com-
munities and experts and policymakers, especially in the context of local ed-
ucational planning.

All of these forms of partnership are relevant to linguistic inclusion. Some of the
connections are highlighted below, while their specific relevance to teacher educa-
tion and language assessment are commented on in the final part of this section.

Bringing parents and communities into schools

In Portugal, the idea of hiring classroom educators and facilitators from migrant
backgrounds is an integrated part of several projects such as the Choices Programme
(Programa Escolhas), part of a national strategy for inclusion of people from mi-
nority and vulnerable backgrounds. The community facilitator is a trained worker
from a migrant or vulnerable background; their job is to bridge the gap between
the community and school, mediating in potential conflicts and offering support
to students and their families (Sacramento, 2015). In Belgium (Flanders), Pupil
Guidance Centres offer free translation services and collaborate with families to de-
velop individual student plans that cover not only academic goals but also physical,
social and emotional health. In Birmingham, England, the Inspire workshops invite
parents and extended families into schools to work collaboratively with teachers
and borrow books and materials from the school library; many similar initiatives
have been documented around the United Kingdom (Feiler, 2010).

The linguistic dimension: Bilingual/bicultural community members play a key
role in the bridging process. Education policy frameworks should include pro-
grammes for their recruitment, training, certification and support. Through labour
unions and professional associations, they could be recognised for their distinctive
contribution and expertise.

Bringing formal education into communities and homes

The Council of Europe’s European Centre for Modern Languages (ECML), through
its Collaborative Community Approach to Migrant Education (Educomigrant),
has undertaken initiatives in Spain, Greece, the UK, and France to develop links
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between schools, home and local partners and the community to promote students’
plurilingualism (ECML, 2015). The central goal is to promote topic-based learning
in various languages and show how a multilingual approach can involve fami-
lies, community groups and arts institutions. In Bolzano, Italy, the South Tyrolean
Competence Centre coordinates seven Language Centres distributed across the
province of South Tyrol, providing language courses in local varieties (to increase
inclusion of newly arrived children and/or parents) and for the maintenance of
the first language. Together with the Porte Aperte (‘Open Doors’) association and
the Savera association, the Language Centres also provide cultural mediators who
help newly arrived children or adolescents and their families ease their entry into
the school system.

The linguistic dimension: The recent growth of interest in integrating language
learning with the learning of specific subject matter could make a valuable contribu-
tion in the context of community outreach programmes. Families and other com-
munity members could learn about culture, health, citizenship and other aspects of
daily life in a context of supported second-language instruction.

Ensuring ongoing dialogue between members of marginalised communities
and experts and policymakers

The ideal situation for inclusion is when school systems are actually controlled, or
at least strongly influenced, by decision-makers from the minority communities
they serve. Where languages are concerned, there are basically two models for this
kind of policy system. One relies on language minority communities with control
of their own education system, such as the Italian regions of Valle d’Aosta and
South Tyrol, or the Basque Autonomous Region (Darquennes, 2013). The other
is based on municipal planning, such as in the Catalan Local Educational Plans
(plans educatius d’entorn) developed by 88 municipalities since the programme
was introduced in 2004. The former tend to be strong on linguistic issues but less
inclusive in their scope, focusing primarily on autochthonous languages. The latter
are more inclusive, involving a wide range of community organisations in public
representation and deliberation, a focus on practical and achievable goals, and a
commitment to ongoing shared learning; however, their linguistic goals are limited,
referring primarily to Catalan and Spanish within ‘a framework of respect and
appreciation of linguistic diversity’.

Outside these two models, the involvement of minority communities in pol-
icymaking with respect to language appears to be haphazard at best. Effective
partnerships for linguistic inclusion should address a wide range of activities in
students’ home languages, spanning formal, non-formal and informal educa-
tion. Such partnerships have been called for, among others, by the SIRIUS Policy
Network on migrant education (Koehler, 2013; Siarova, 2013; Essomba, 2014;
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Sacramento, 2015). It is evident that there is huge room for improvement across
the EU in this regard.

Focusing on teacher education and language assessment
as key areas of capacity-building

The above dimensions of local partnerships for inclusion are important, and in
some ways they build capacity. The community facilitators in Portugal, the Pupil
Guidance Centres in Flanders, and the Tyrolean Language Centres all offer ways
of gathering local expertise and deploying it where it is needed. Yet such expertise
often remains located outside the classrooms where children spend most of their
time, and such initiatives often offer quite restricted opportunities for the recogni-
tion and use of languages other than the dominant languages of the schools. Thus
the importance of capacity-building at the system level.

There are of course many actors and many dimensions to the systems that can
be mobilised for inclusion. There is abundant evidence to suggest, however, that
teachers are particularly key agents, and that qualification frameworks are espe-
cially significant features, in the systems linked to education. Hence, if the process
of teacher preparation and the scope of qualification frameworks are disconnected
from local partnerships for inclusion, the latter will lack access to key levers of system
change. If, conversely, teacher education comes to be treated as a common concern,
and qualification frameworks are expanded to include what communities recognise
and value, the prospects for systemic change will be significantly improved.

The following sections therefore expand upon each of these in turn.

4. Teacher education for inclusive multilingual education

Research on teacher education for inclusion has expanded substantially over the last
decade, both in the European context and internationally (see for example Forlin,
2010, 2012; OECD, 2010b; EADSNE, 2011, 2012a, 2012b; Donnelly & Watkins,
2011; Kaplan & Lewis, 2013). However, as highlighted in the recent Migrant Policy
Index (MIPEX) study (Huddleston, Bilgili, Joki, & Vankova, 2015), most teachers
are still not appropriately trained and supported for inclusive multilingual and
multicultural contexts. In general, the underlying assumption is that migrants will
accommodate themselves to the standard monolingual education system within
a relatively short space of time. In these circumstances, it is not surprising that
teacher education in all of these countries is still largely designed along mono-
lingual lines, with limited attention to linguistic and cultural diversity. Inclusion,
particularly linguistic and cultural inclusion, is still an afterthought rather than a
central design feature, both in schools and in teacher preparation programmes.

printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. conlterns-of -use



Chapter 10. Educational capacity building for linguistic inclusion 203

So how should teacher education be developed in order to meet the challenges
of inclusive multilingual education? What key organisational features should be
changed, and how might this be accomplished? Tony Booth, co-author of the in-
fluential Index for Inclusion (Booth & Ainscow, 2002), suggests that “in developing
inclusive teacher education we might aspire to our institutions of higher education
becoming models of democratic participation, embodying inclusive leadership and
non-violent forms of communication as well as inclusive approaches to teaching
and research’, adding “thus our teacher education students will learn from what
we do and what we say as well as from the congruence, or lack of it, between these”
(2011: 306-307). There is little scholarship, however, on how this might be accom-
plished, and abundant evidence of the resistance of the existing system to change.

Still, drawing on existing initiatives and ideas, it is possible to single out the
following aspects as key.

RECRUITMENT. Inclusive teacher education must reach out to groups currently
underrepresented in the teaching profession. As applied to linguistic inclusion,
this implies recruiting teacher candidates from a wide range of linguistic and
cultural backgrounds. Competence in one or more community languages, in
addition to the primary language of the school system, may be considered an
asset in evaluating applications (Caruana & Lasagabaster, 2013).

CORE VALUES. Inclusive teacher education must be explicit about the values that
are central to its vision of teaching. Booth (2011) suggests equality, rights, par-
ticipation, community, respect for diversity, sustainability, non-violence, trust,
compassion, honesty, courage, joy, love, hope/optimism, and beauty. These val-
ues must not only be identified but also enacted in the daily encounters and
practices of teacher education. As applied to linguistic inclusion, this implies
an ethos of appreciation and celebration of the languages of all students and
teachers and their families.

PARTNERSHIPS. Inclusive teacher education must involve not only the insti-
tutions of higher education where programmes are housed, but the commu-
nities and settings where teaching actually takes place. Alliances must be built
so that teacher preparation and ongoing professional development come to be
seen as a shared responsibility and a shared resource across both urban areas
and rural regions. An example from Ireland is the Home, School, Community
Liaison Scheme (HSCL), a national programme which seeks to promote part-
nership between teacher education institutions, schools, families, and commu-
nity organisations (Department of Education and Science, 2005; Department
of Education and Skills, 2017). As applied to linguistic inclusion, such initiatives
may seek to pair teacher candidates with families and communities who share
an additional language with them, or to align community postings with prior
linguistic training.
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SHARED KNOWLEDGE CREATION. Inclusive teacher education is inherently
a creative activity that relies on the ongoing development of shared knowl-
edge. Various models exist for promoting this; a useful example comes from
a joint European Union/Council of Europe project in South Eastern Europe
(Hollenweger, 2014). Three networks, TeacherNet, PolicyNet and SchoolNet,
bring educators together to share their experiences of implementing more in-
clusive practices, supported by useful tools and both physical and virtual spaces
along with study visits, conferences and workshops. As applied to linguistic
inclusion, educators could be helped to share both language-specific resources
and examples and more general strategies.

ADVOCACY. Inclusive teacher education is oriented towards changing long-
established ways of doing things, and so it necessarily involves advocacy. In the
case of linguistic inclusion, student teachers need to become familiar with the
experiences and perspectives of migrant and minority communities and organi-
sations, as well as the current state of language policies and legislation. Through
critical reading, analysis and discussion of policy and policy documents, teach-
ers can be helped to play an active role in working for better alignment between
such policies and inclusive education practice (Kaplan & Lewis, 2013).
COMPETENCE-BASED CURRICULUM. Inclusive teacher education should entail
development of the full range of competences outlined in the Profile of Inclusive
Teachers (see below). This must include the range of competences relevant to
linguistic inclusion (Table 10.1) — not only as topics to be read about and dis-
cussed, but as practices to be observed and enacted. The development of these
competences should be regarded as an ongoing commitment and supported by
specific mentoring and other measures in schools.

The Profile of Inclusive Teachers (EADSNE, 2011) was developed in the course of a
three-year project undertaken by the European Agency for Development in Special
Needs Education from 2009-2012. The objective was to propose recommendations
for teacher education institutes and policymakers with respect to initial teacher
education programmes in particular. Expert groups of policymakers responsible

for teacher education and inclusive education, along with general and specialist

teacher educators from twenty-five countries, were involved in the project. The four
main categories or themes arising from the work on the Profile are the following:

1.

4.

Valuing learner diversity: difference is considered a resource and an asset to
education;

Supporting all learners: teachers have high expectations of all learners’ achieve-
ments;

Working with others: collaboration and teamwork are essential approaches for
all teachers;

Personal professional development: teaching is a learning activity — teachers
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None of these projects addressed linguistic inclusion specifically. Hence we have
adapted the Profile to serve as a guide to teacher preparation for inclusive multilin-
gual education (Table 10.1). While necessarily synoptic, the table provides a good
overview of the scope of teacher education for inclusion, and may serve as a cor-
rective to the idea that multilingualism in schools is simply a matter of organising
mother-tongue language classes. Linguistic difference, like other aspects of learner
diversity, involves the whole child; teachers need the ability both to see and under-
stand that difference and to reach beyond it.

Table 10.1 Teacher capacities required for inclusive multilingual education.
Based on the profile of inclusive teachers (EADSNE, 2012a)

Attitudes and beliefs

Knowledge and
understanding

Skills and abilities

Valuing Learner Diversity

Conceptions  Inclusive multilingual
of inclusive education is an aspect
multilingual  of inclusive education
education based on human rights;
it means that all learners
are engaged in learning
activities that are
meaningful for them.
The teacher’s  Learner linguistic

view of learner diversity is a resource

linguistic that enhances learning
difference opportunities and
adds value to schools,
local communities and
society; all learners’
voices should be heard

and valued.

Supporting All Learners
Promoting
the academic,
social and

High expectations for
all learners; learners are
active decision-makers
in their own learning;
parents and families are

emotional
learning of all

Inclusive multilingual
education is part

of global and local
contexts, and is an
approach for all
learners, not just those
who are perceived to
have different needs.

The school and
classroom population
is constantly changing;
learners can be used

as a resource to
facilitate learning about
linguistic diversity for
themselves and their
peers.

Knowledge of

typical and atypical
child multilingual
development patterns
and pathways, along

Inclusive multilingual
education implies
critically examining
one’s own beliefs and
attitudes, challenging
non-inclusive attitudes
and modelling respect
in social relationships.

Skilled at learning how
to learn from language
differences, and
contributing to building
schools as learning
communities that
respect, encourage and
celebrate all learners’
achievements.

Develops learners’
communication and
‘learning to learn skills’,
facilitates transfer of
skills with home and

learners an essential resource for ~ with different models =~ community languages,
alearner’s learning of language learning and involves parents
and families in giving
feedback
(continued)
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Table 10.1 (continued)

Attitudes and beliefs Knowledge and Skills and abilities
understanding
Effective Takes responsibility for ~ Identifying strengths ~ Works with individual
teaching facilitating the learning  of each learner; learners as well as
approaches in  of all learners in a class;  differentiation of heterogeneous groups;
heterogeneous other languages treated  curriculum content, finds ways to use other
classes as valuable resources for ~ process and materials  languages productively

learning

Working With Others

Working with
parents and
families

Working
with a range
of other
educational
professionals

Respect for varied
cultural/social/linguistic
backgrounds and
perspectives; ensures
effective communication
and collaboration with
parents and families

Values collaboration,
partnerships and
teamwork in which
multiple languages
play a role; supports
professional learning
about multilingual
education

Personal Professional Development

Teachers as
reflective
practitioners
of inclusive
multilingual
education

Ongoing
professional
learning and
development
in inclusive
multilingual
education

Inclusive multilingual
education is a
problem-solving
activity that draws on
evidence-based practice
and personal pedagogy

A teacher cannot be an
expert in all questions
related to inclusive
multilingual education;
continuous learning,
change and development
are essential

to include various
languages and cultures

Understands inclusive
multilingual education
as a collaborative
approach, needing
positive inter-personal
skills and relationships

Familiar with working
models where teachers
in inclusive classrooms
cooperate with other
experts and staff

to share language
expertise

Knowledge of action
research methods

to undertake
problem-solving,
reflection and
self-evaluation in
inclusive multilingual
education

Knowledge of the
multilingual, legal

and political context
teachers work within;
ongoing commitment
to develop knowledge
and skills to enhance
their inclusive practice

in the classroom

Works with others to
communicate effectively
with diverse parents
and family members,
drawing on language
resources of the
community

Builds a class
community that is part
of a wider multilingual
school community;
contributes to language
management at the
school level

Systematic
self-evaluation, works
with others to reflect
upon and contribute to
inclusive multilingual
education in school as
a whole

Pursuit of innovation
and personal learning,
using colleagues,

other professionals,
community and

family role models as
sources of learning and
inspiration
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5. Recognising linguistic skills acquired in informal/non-formal contexts

The last of the three areas of meso-level capacity-building, as we have said, concerns
the role of qualification frameworks in facilitating or limiting social inclusion and
mobility. Generally speaking, the recognition, validation and accreditation (RVA)
of adult skills is an important focus for the UNESCO Institute for Lifelong Learning
and the OECD, and a recurring theme in EU policy statements on adult education.
The Council of the European Union (2012) recommended that member states put
in place, no later than 2018, arrangements for the validation of skills acquired
non-formally and informally. These arrangements, according to the Council, should
be linked to national qualification frameworks and comply with the European
Qualifications Framework. The Council followed this with a recommendation
(2014) that language skills be included in these accreditation systems.

However, reports by the OECD (2015, 2016), among others, indicate that in
many cases such formally developed tools are not sufficiently adjusted to the con-
ditions of increasing mobility. This is especially true in the case of language skills:
informally acquired skills are more often than not oral ones and thus pose a chal-
lenge for traditional forms of assessment based on written tests. Moreover, such
tests often focus on grammatical correctness, which is not the most important fac-
tor for inclusion and/or mobility. Good assessment tools would be able to address
both the strengths and the limitations of the actual linguistic repertoires available
to members of migrant and minority communities.

At the macro level, there are four main models of implementation and coordi-
nation of RVA (Singh, 2015): national and regional agencies, National Qualification
Frameworks, industry/labour union partnerships, and adult learning organisations.
The most widespread European language assessment framework, the Common
European Framework of Reference for Languages (CEFR: Council of Europe, 2001),
employs both the first and the last of these: some states designate national examina-
tion centres, while others accredit a range of institutions including cultural centres
and institutions of higher learning. In general, these are not the same institutions
that are involved with migrant education, and the CEFR assessment process would
probably be viewed as overly formal and inaccessible by many adult language learn-
ers in conditions of mobility. However, a similar model of organisation might in-
volve migrant organisations directly in the testing of informally acquired language
skills, within a national (and/or European) framework.

Key to such a model would be the determination of processes and standards at a
meso level, i.e. in the context of regional varieties of multilingualism. For example, in
multilingual Andorra, language proficiency standards need to refer to the differing
functions of French, Catalan, Spanish and Portuguese, in order to reflect their real
and potential roles in a learner’s repertoire. Assessment in such a framework may
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also play an educational role, expanding learners’ awareness of their own linguistic
attitudes, habits and abilities and their potential for growth.

At the micro level, it is necessary to define specific assessment tools and prac-
tices. The European guidelines for validating non-formal and informal learning
(CEDEFOP, 2015) name a number of tools for extracting and presenting evidence.
Among these, traditional tests and examinations are said to be possibly intimidating
and testing superficial knowledge to the point of being irrelevant. Other methods,
such as conversational (interviews), declarative (self-assessment), observation, sim-
ulation or third-party evidence may be considered less reliable without a highly
skilled and experienced assessor. More promising for broad application is informal
continuous authentic assessment (see UNESCO, 2015: 40-55), which is inherently
bound to the learner’s problem-solving strategies and communicative skills, and
can be documented through the use of portfolios.

There are points of convergence between these developments in adult educa-
tion and current trends in educational assessment in general (see Housen, 2002).
Many schools and classrooms now integrate different forms and strategies of eval-
uation: not only formal and summative evaluation, but also self-evaluation and,
more importantly, informal continuous assessment, which is inherently bound to
the learner’s problem-solving strategies and communicative skills. These strategies
fit in well with the communicative approach in language teaching, which has been
widely adopted and often predominates in second and foreign language learning.
The implication is that the assessment of informally acquired language skills in
adults (and, for that matter, migrant children prior to their enrolment in school)
should parallel, in important ways, the assessment of formally acquired language
skills in institutional settings — and vice versa.

An additional point of overlap between the informal/non-formal and formal
systems concerns the assessment of students’ linguistic abilities when they enter
school. School systems are most successful in inclusion of students from diverse
backgrounds when they use needs-based approaches to identify and target specific
needs of their students, and to improve their skills in the language of instruc-
tion (European Commission, 2015; Herzog-Punzenberger, Le Pichon Vorstman
& Siarova, 2017). Yet most European school systems do not have a consistent or
well-founded approach to the assessment of prior linguistic skills (achieved in
formal, non-formal, informal contexts), or for translating assessment scores into
appropriate educational strategies.

The development of a system for recognising, validating and accrediting infor-
mally acquired adult language skills would thus have great potential value for schools,
assuming it could be adapted to the assessment of a child’s linguistic abilities. At
present, formal tools tend to underestimate those abilities, since any skills acquired
previously are not necessarily developed in the language of the recipient area, or in a
comparable cultural context. One immediate benefit would therefore be to position
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children as more skilled and capable than they are currently perceived to be. Moving
away from a deficit frame of reference towards a diversity-as-resource approach is
widely acknowledged to be a foundational requirement for inclusive schooling.

In addition, if adult members of the child’s linguistic and cultural communities
are involved in the assessment process, this would help build effective partnerships
between those communities and the school, as recommended in previous sections
of this chapter. The strongest community partnerships are those that actively draw
on the partners’ complementary expertise and capacities, and develop them further.
This of course is also in line with European policies on job creation and work-related
training. The investment of resources in the development of RVA processes, with and
without direct connections to schools, would thus contribute to social integration
in a number of ways.

This brings us to a final set of considerations regarding measures to promote
linguistic inclusion at the meso level.

6. Conclusions and policy implications

Building a linguistically inclusive school system turns out to be a complex endeav-
our, involving a wide variety of actors, institutions, and partnerships. In many ways
this process challenges some of the founding assumptions of current public systems
of schooling; in other ways, however, it fits in closely with current policy trends.

In recent years, inclusive education has become official policy across the European
Union, yet it is clear that existing educational institutions are ill-equipped to deliver
on that promise. At the same time, support has been growing for approaches to social
inclusion that involve recipients of social services more directly in their design and
administration. The measures outlined in this chapter are broadly aligned with this
trend. By involving migrant and minority communities and organisations more di-
rectly in educational planning and delivery, this approach leverages substantial local
linguistic and cultural expertise to make schools ‘smarter’ and more adaptable to the
diversity of the population they serve.

Teachers play a key role in this process. As the professionals tasked with spending
hours of every day with children from a cross-section of society, they must inevitably
confront the question of what inclusion means in practice. And this, it turns out, is
not the same everywhere, but always achieved in accordance with local circumstances
and opportunities. It follows that inclusive multilingual education is an inherently
creative challenge - just as teaching in any setting of diversity is a creative challenge.
Policy frameworks must take this into account by focusing on building capacity
for decision-making and implementation at the meso and micro levels. Improving
teacher education for inclusion is a central aspect of this capacity-building, though
not the only one deserving attention.
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Our analysis underlines the fact that linguistic inclusion cannot be effectively
addressed without reference to other aspects of inclusion (and, for that matter, mo-
bility). Collaborative approaches to promote mobility, inclusion and multilingual-
ism in school systems should be seen, supported and managed in the context of
broader policy measures devised to promote education for all. Such collaboration
should include policy- and decision-makers at the meso level, as well as teacher
trainers, student teachers, teachers, students and families, and community organi-
sations. Integrating multilingual policies and practices into local and regional col-
laborative networks can promote awareness, accelerate policy adaptation, encourage
evidence-based and needs-based policy development approaches, prepare targeted
measures for specific contexts, provide support and guidance to practitioners, and
lead to further well-grounded proposals for change.
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CHAPTER 11

Higher education language policies
for mobility and inclusion

Manuel Célio Concei¢ao and Elisa Caruso
University of Algarve

As a consequence of internationalisation, higher education has become mul-
tilingual and, at the same time, one common language, English, has become a
sort of lingua franca for research, teaching and even governance. In this chapter,
we will analyse how language policies of higher education institutions deal with
the trade-off between mobility and inclusion. Language practices in teaching,
research, governance and knowledge transfer to society are elements of the lan-
guage landscape in higher education as multilingual and multicultural learning
spaces. In these spaces there is a huge diversity of linguistic repertoires and there
is also an uniformisation required by the reduction to a (wanted) common lan-
guage justified by the need for visibility, parameterisation and comparison with
others. On an epistemological level, from a language sciences perspective, we
will analyse the concept of language emerging from language practices and used
in higher education. Data collection from desk research and case studies will
allow us to discuss the various roles given to languages. Despite the relevance of
local/national languages, a lingua franca is often promoted. The idea that knowl-
edge is independent of language and discourse is also evident from the data an-
alysed; the aimed-for trade-off between mobility and research is far from being
achieved with existing language policies.

1. Introduction

Higher education has become diverse and international, recruiting students, re-
searchers and staff from various geographical, social and linguistic backgrounds,
and must deal with tensions between the local and the global, and between compet-
itiveness and effectiveness. As internationalisation has been a major issue, mobility
and inclusion have become core concepts in drawing up guidelines for governance
and defining strategies, not only for teaching and research and the third mission
but also for the more recent approach to higher education: community engagement
(Farnell, 2020).
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Since social activity is the product of interactions between students, staff and
society, communication and languages are the essential conditions for higher ed-
ucation development. Language policies are part of organisational and functional
policies for institutions acting as local, regional and international players. The chal-
lenge is how to define these language policies dealing with some instability, given
the need for both local impact and global competitiveness. Competitiveness causes
some deterritorialisation and uniformisation of higher education and legitimises
the use of a one-size-fits-all language or lingua franca, English. Recently, reterrito-
rialisation can be observed, and national/local languages seem increasingly relevant
(Pieters & Keersmaekers, 2020).

This chapter will present specific features of this tension in higher education
language policies (HELPs), involving the trade-off between mobility and inclusion
and bearing in mind that higher education must be universal, avoiding exclusive na-
tionalisms but respecting local needs and identities and promoting multilateralism.

HELDPs, as sets of explicit or implicit decisions and practices on internal and
external communication rules for language use, are part of institutional policies de-
signed in accordance with missions and needs for specific contexts inserted in a global
perspective These language policies are seen, first of all, as strategies for transforming
higher education activity, and should be designed to follow constant changes in the
linguistic landscape. They must allow the improvement of teaching and research,
while also permitting the relationship with extra muros, as well as community en-
gagement. Language policies in higher education are not only the decision about the
means, the code to be used in specific communication, they lay in a recent approach
of the concept of language and they should be able to consider the linguistic diversity
present in institutions and used in different moments for different aims.

As education is based in interaction, and higher education interaction (more
than in other levels of education) creates and disseminates knowledge, higher edu-
cation policies must show evidence of language challenges connected to knowledge
construction (i.e. research), knowledge transmission (i.e. learning and teaching)
and knowledge sharing (i.e. languages of publication). These questions will be ap-
proached in this chapter, explicitly considering their contribution to mobility and
inclusion, reassessing the issue of language use in higher education and formulating
an integrative vision linking the micro and macro levels and also encompassing
governance, the third mission and, above all, community engagement of tertiary
education.
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2. Higher education in the MIME analytical framework

The MIME framework is built on the relationship between mobility and inclusion
to deal with the respective trade-off in a multilingual Europe. This framework, pre-
sented by Grin (2018), explicitly assumes that “a fragmented approach to the man-
agement of linguistic diversity is increasingly unsatisfactory as a result of two major
trends” (p. 16): globalisation and technological development. It therefore set out to
be comprehensive and holistic, with a high level of complexity from a systemic per-
spective. In particular, linguistic diversity in society and higher education must be
seen less as an obstacle than as an asset. To fully achieve its main function, produce
knowledge and preserve what has been historically accumulated, higher education
institutions should be linguistically sensitive; as Yanaprasart (2020) has said, it is
a question of knowledge of languages and a question of the relationship between
languages and knowledge.

Mobility has been essentially improved since the launch of the Erasmus! pro-
gramme. Students and researchers may attend classes or participate in projects in
different institutions; a real visible example is what is happening nowadays inside
the European universities’ consortia. Virtual mobility, allowed by digitalisation,
may erode specific geographical, contextual and social features. Territories have,
here, a specific conceptualisation as they are not physically linked but virtually built.
In all cases, languages should be needed, but in some cases the lingua franca appears
as the only demand and everything is in English for all the students from abroad.

Pretending equality/equity for all (including migrants, local minorities, etc.),
inclusion is also a feeling of belonging and being accepted. Institutions’ (language)
policies may have different strategies for inclusion (explicit or implicit), such as
language courses and various activities proposed during the year (festivals, con-
ferences, exhibitions, debates, etc.). Apart from (fully) mobile speakers, those who
would never leave their birthplace will participate in inclusion and will perhaps
want to learn languages from others without being mobile. Inclusion may be pre-
pared for before mobility, supported during it and analysed after it. It cannot lead
to acculturation or previous language/culture loss.

A link between mobility and inclusion must be conceived and expressed in HELPs,
showing the various values of language (such as ethical and composite identities; com-
munication; knowledge expression; creation of authority), linked to the dichotomy
commodification versus diversity and different statuses of languages (lingua franca,

1. The Erasmus programme (European Region Action Scheme for the Mobility of University
Students) was launched in 1987. Since then, millions of students, professors, researchers and staff
have been involved in mobility. The recent definition in Erasmus guides states that short-time
mobility is from 5 days to 2 months and long-time mobility is more than 2 months.
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foreign language, vehicular language, publication language, heritage language, etc.),
contexts and various analysis scales (local, territorial, cosmopolitan, etc.). Prejudices
about the relative value of languages must be overcome, so that the trade-oft between
inclusion and mobility can successfully produce equity. The linguistic environment
should include mobile speakers, but too much emphasis on inclusion can lead to
uniformisation and, at worst, helps to prevent mobility. Equity cannot exist without
the idea of acceptance, respecting language identities and creating self-confidence to
attain language security. Language issues are always linked to environment, explicit
aims and expected outcomes. There seems to be a lack of awareness of the relationship
between multilingual skills and knowledge.

HELPs should reveal awareness of difference between mobility-related lan-
guages and inclusion-related languages. This includes informal and non-formal
learning. Inadequate skills in a dominant language or the use of certain languages
(or varieties of a language) may often be a source of exclusion, thus directly threat-
ening social cohesion.

Non-convergent aims between mobility and inclusion in language policy are
expressed in several contexts, with a lingua franca, English, used not only as a
means of communication but also as a vehicle of epistemological and paradigmatic
choices. In more than one higher education institution, knowledge expressed in
some languages (as local/national languages) is totally or partially decapitalised.

3. Key concepts

HELPs may be studied using various theoretical and methodological approaches
from public policies to language sciences and may have inputs from various dis-
ciplines. Under the MIME framework, its multidimensionality has been stressed
and, in this case, our departure point is language sciences (above all sociolinguistics
with the support of terminology as verbalisation of knowledge). Language policies
in higher education are designed, as we have seen, to enhance their mission and
strategies, respecting global trends and local needs (Concei¢éo, 2020a). From both
sides, inclusion and mobility, awareness of linguistic diversity and recognition and
willing of multilingual practices in higher education (inside and outside the cam-
pus) are key factors.

Language sciences, inspired by Saussure’s langue/parole dichotomy, traditionally
conceived language in terms of the use of linguistic forms, knowledge of a system
(structuralism, distributionalism, generativism, cognitivism, etc). Harris (1982)
called it language myth and conceived language ‘as a mere accident of the com-
munication process’ (p. 166), not a fixed code designed to transfer ideas/thoughts
from one mind to another, assuming that the code was known to all members of
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the community. For Raczaszek-Leonardi (2009), language is viewed as action on
both sides, dynamic and symbolic; this perspective, close to complexity theories,
shows that language (as a complex system) is about becoming, not being. The lan-
guage system (partially an open system) is continuously emerging through speakers’
interactions. This also explains why we cannot consider languages as neutral. As
Coulmas (2018: 47) states, “what counts as a language is historically contingent and
discipline-dependent”

The above approach must be combined with the concept of language stance
(Cowley, 2011), since “stance-taking makes agents into observers who construe and
shape the lived environment as they integrate perception with action” (p. 5). So in
language research both metalinguistic and representational dimensions must be
considered. Our approach also seeks to avoid some existing restrictive conceptions
of language that mainly value its instrumental dimension, in particular in higher
education, with some language courses solely dedicated to language industries or
language service providers, though the commodification of language must be stud-
ied to maintain the relationship between language and the economy.

This conception of language, which does not concern systematicity, regularities
and grammatical conceptualisations, is much more comprehensive and multidi-
mensional. Language is not only a tool for communication, but also a locus for
knowledge. In language, with language, from language, we acquire, build, create,
transmit, share and disseminate knowledge. As Gutiérrez-Rodilla (1998) has stated,
‘la ciencia empieza en la palabra. Language becomes manifestations of multilingual
practices in multicultural contexts; it cannot depend on its commodification and
cannot just be defined in demolinguistic and territorial terms. It is continuously
emerging and evolving through speakers’ interactions, in ways that depend on
context. This is an ecolinguistically based concept, emergent from uses, practices
and needs. This conception can be seen in the commune-centric approach of the
Ubuntu? philosophy: “a human being achieves humanity through his or her rela-
tions with other human beings” (Eze, 2011: 12). Thus the concept of language must
be seen as a practice within a post-normative approach, as languaging (Love, 2017).

We all have different linguistic repertoires which are ‘biographically organised
complexes of resources, and they follow the rhythms of actual human lives. This
means that repertoires do not develop in a linear fashion. They develop explosively
in some phases of life and gradually in some others’ (De Saint-Georges & Weber,
2013: 15). As our society is super diverse, say the same authors, ‘repertoires in a su-
perdiverse world are records of mobility: of movement of people, language resources,
social arenas, technologies of learning and learning environments’ (id.). Linked to

2. Ubuntu is a Bantu word meaning ‘T am because we are’.
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the concept of linguistic repertoire is the concept of multilingual competence,® which
is both a tool and a state and relates to the complex, flexible, integrative and adaptable
behavior which multilingual individuals display (Franceschini, 2011: 351).

Multilingual speakers are able to use different languages according to their
communication needs but can also use code-mixing (mixing elements from dif-
ferent languages), code-switching (moving from one language to another in the
same conversation) or translanguaging (Caruso, 2018). Intercomprehension, ‘when
people communicate with each other, each speaking his or her own language, while
understanding the language of the other’ (Meulleman & Fiorentino, 2018: 146),
may also be a strategy to maintain linguistic diversity. Another possible strategy
to solve some multilingual communicative problems is receptive multilingualism.
Such strategies, being evidence of metalinguistic awareness, may point to avoidance
of a lingua franca, normally English.*

The presented conception of language and its related concepts reinforce the
social functions of language and culture and show its mediation® function, as a
bridge between discontinuities, revealing awareness of the real complexity of the
outside world. In terms of theoretical approach in language sciences, this shows that
“an understanding of the ‘socio-transparency’ in evidence in language use warrants
a distinction between the ‘instrumental abstraction’ of the ordinary language user
and the formal abstraction’ of the linguist” (Jones, 2017: 5).

Having presented the key concepts that allow the definition of HELPs in a
multilingual Europe, it is important to stress that, at this level of education, the
management of knowledge (from creation to dissemination) and its local and global
impacts are key preoccupations which do not exist without languages.

3. Caruso (2019) has analysed in detail the concept of multilingual competence in higher
education.

4. Hult (2017: 265) presented specific functions given to English: ‘lingua cultura (a language
indexing socially situated value systems), a lingua emotiva (a language of popular culture and
entertainment), a lingua academica (a language of research, teaching, and learning), a lingua
economica (a language of market forces and globalisation), and a lingua tyrannosaura (a language
of power or threat)”. Ishikawa (2017: 47) conceptualised English as ‘transcultural multi-lingua
franca.

5. We use the concept of mediation not exactly in Vygostky terms but more in terms of theory
of mediation of Gagnepain (1994) that says that problems that can be found in language may not
always be linguistic problems.

printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. conlterns-of -use



Chapter 11. HELPs for mobility and inclusion 221

4. HELPs for mobility and inclusion
4.1  Literature review

Although there are numerous publications about HELPs, their impact in terms
of inclusion and mobility has mainly occurred within the MIME project. HELPs
have been traditionally approached via internationalisation and communicative
strategies. Examples include Liidi (2011, 2015), presenting specific analysis of the
relationship between multilingualism and research; Pinto and Aratjo e Sa (2019),
who analysed the voices of institutional stakeholders; Villa (2016, 2018), who linked
science and languages and called for real plurilingualism in research; Chardenet
and Ferreira-Meyers (2020), who wrote about universities’ linguistic capital seen as
‘sum of resources and language skills that allow stakeholders, teachers, researchers
and students to participate in different levels of knowledge flows’ (p. 1). Very often,
the linguistic landscape of higher education is referred to and/or studied without
including explicit language policies. A truly comprehensive and exhaustive study of
the components and the actors of a language policy in a Portuguese public univer-
sity, the University of Aveiro, was conducted by Pinto (2012) in her doctoral thesis.
Mobility and inclusion were not her particular interest, but they are referred to. In
our previous works (see references), the concept of HELPs is defined and linked
to internationalisation and the reorganisation of institutions and new conceptions
of their mission.

In the light of previous research on this topic and in accordance with the MIME
guidelines and the MIME Vademecum (Grin et al., 2018), we intend to understand
specifically how language policies may enhance the trade-off between mobility and
inclusion.

4.2 Data and method

Research in this area, according to the above framework, may mostly be designed
using a sociolinguistic methodology to collect, analyse and discuss appropriate data
of real interactions in higher education contexts. Tools to observe these interactions
or prepare case studies are the most frequent, gathering ethnographic (Blommaert &
Jie, 2010), cross-linguistic (De Angelis & Dewaele, 2011) and multifunctional trans-
languaging (Fu et al., 2019) data.

This is why we first decided to analyse institutional documents from various
European universities and then design case studies in order to deeply understand
how linguistic diversity management occurs in a classroom, in a research centre,
at a front desk for foreign and international students and in a specific course about
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interculturality. Three of the case studies are representative of three areas of higher
education - teaching/learning, research, internationalisation — and the fourth is an
example of promotion of multilingual and intercultural competence.

Two approaches were designed. In the first one, language policies of different
universities® and contexts were analysed and described. The second one has four
different case studies with more in-depth analysis, not only respecting the frame-
work explained here but also to understand the relationship between the multi-
lingual competence of students and staff, their linguistic practices and language
policies.

For this first step, using desk research methodology with content analysis of
institutional language policy documents and/or other documents available on web-
sites referring to languages (translated where needed) and questionnaires sent to
representative members, we have searched for information on the following topics:”

- Who designed the language policy? How is it evaluated? Is it explicit or implicit?

- What is the conception of languages and of multilingualism?

- Which levels are covered (teaching staff, researchers, non-teaching staff, stu-
dents), and how?

- What is the intended impact (governance, learning/teaching, research, rela-
tionship with society, etc.), and how will it be achieved?

- Whatis the relationship between the language regime at micro and meso level,
in relation to the subject taught/researched?

- What kind of evidence can we use to gauge mobility and inclusion as criteria
and features of the language policy of a higher education institution?

In the second set (case studies), we also aim to study the linguistic policies and
the promotion of multilingualism in the context of higher education, namely in
teaching, research and internationalisation. For this purpose, the case study was
chosen as the main method, as it allows analysis of different cases and thus cover-
age of various aspects of higher education, as well as use of diverse cases in various
universities.

6. Université Libre de Bruxelles (BE); Medical University, Plovdiv (BG); University of Jyvaskyla
(FI); Universita Cattolica del Sacro Cuore, Milan (IT); Vilnius University (LT); Warsaw University
(PL); University of Algarve, Faro (PT); Babes-Bolyai University, Cluj-Napoca (RO); Pompeu
Fabra University, Barcelona (SP); University of Lausanne (CH).

7. Some of these questions have also been used to collect data for the work of the Special Interest
Group of the Conseil Européen pour les Langues/European Languages Council, ‘Developing
different models for language policies in Higher Education’. The work of the SIG (coordinated
by the first author of this chapter) has been carried out from a different perspective.
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The first case study concerned a class from the Language and Communication
Policies course in the third year (second semester) of the Language and Commu-
nication undergraduate course at the Faculty of Human and Social Sciences at the
University of Algarve (UAlg). This class was chosen mainly because it was com-
posed of local, Portuguese students, and mobility students (through the Erasmus
programme) from France and Italy; and because the teaching method required
the use of various multilingual practices and also a multilingual final assessment.

The second case study concerned the Centre for Marine and Environmental
Research (CIMA) at UAlg. It is a scientifically very active centre, and it welcomes
many researchers from many European and extra-European universities.

The third case study was carried out at the Universitat Rovira i Virgili (URV), in
Tarragona, Catalonia, Spain, with particular focus on the International Centre and
incoming students. This is a bi-/trilingual university in which the official languages
are Catalan and Spanish and courses are also taught in English.

Finally, the fourth case study concerned the ‘SprachRédume - Interkulturelle
und multilinguale Gespréichsrunden’ course organised by the language centre of
the Universitat Basel (UB), Switzerland. This is a free course that, as the title says,
is centred on multilingual and intercultural communication.

The instruments used were adapted to each case study. They were documentary
collection, submission of questionnaires, participant or non-participant observa-
tion, and interviews. These last two methods were also accompanied by recording
and transcription in order to obtain more accurate data. The analysis phase in-
cluded constant triangulation of data. In all cases, particular attention was drawn
to description of the context (including description of the linguistic context and
participants’ linguistic repertoires). No attempt was made to compare cases. On the
contrary, the objective was to study different cases embedded in different contexts.

4.3 Analysis

Information gathered about language policies in various universities was analysed®
to identify the main categories of how mobility and inclusion are perceived by these
institutions when it comes to the management of languages. As for language policy,
all these institutions have explicit documents which are more or less part of their in-
stitutional strategy for internationalisation. Conceptions of language are functional,
as language is used to construct and share knowledge, to influence and to persuade.
In the Finnish university it is stated that all teachers, researchers and experts are

8. 'This analysis was done as a specific task of the MIME project. Detailed data are presented in
reports on the project and in Caruso’s PhD thesis (Caruso, 2019).
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responsible for maintaining, developing and teaching the content, the language,
the discourse and the communication of their discipline. But it is not clear which
language is meant! Multilingualism is presented as a dynamic item in institutions.
In six cases, language policies only cover internal communication, but it is not clear
if this includes, for example, learning or research. In the others, all levels are covered
and in the Portuguese university language policy has been designed for the learning
environment (learning, teaching, researching), the working environment (all staff,
governance) and societal impact (external communication). Impacts are referred
as being expected for the institutions’ missions. Beyond internationalisation, the
link between language policies and the institutions’ overall mission is very often not
clear. The relevance of the local/national language is never specifically presented in
the analysed documents.

From the set of case studies, what is noted first is that only one institution pro-
vides an official multilingualism plan drawn up by a specific body. This is the case
of the Pla de politica lingiiistica at Universitat Rovira i Virgili, which sets out to pro-
mote Catalan as the university’s own language, increase multilingualism, through
the study of a third language with the promotion of English, improve the quality of
the university’s language output, and include the university community in language
policy. The other two institutions (UAlg and UB) do not provide official explicit lan-
guage policy plans, but regulate the use of languages through documents which state
that the languages of instruction, depending on the various courses, are Portuguese
and English (UAlg) or German and English (UB).

A recurring element in linguistic policies is the presence of English alongside
the local language(s): in fact, in all cases, both in the URV’s linguistic policy plan
and in the regulations of the UAlg and UB, English is mentioned as the language
of instruction and its use is favoured above all in master’s and doctoral degrees.
This creates a form of bilingualism in higher education, with courses taught in the
local language(s) and/or English.

The presence of English in research, as seen in the second case study, is total-
ising. CIMA researchers’ output is almost entirely in English. It can also be seen
that the institutions described in this study promote the use of a foreign language,
English, during the university course, and that this language is gradually inserted
until, at times, it replaces the local language(s) in research, master and doctoral
theses and published articles.

Moreover, as far as the researchers in the second case study are concerned, there
are no language-policy measures that concern them. As seen in the interviews, at
UAlg there are currently no specific language courses for researchers, although
English is their working language (at URV and UB, on the contrary, academic
English courses exist). As stated in the questionnaire and the interviews, majority
use of English in the researchers’ publications is due to factors external to the higher
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education institution itself, the rules of the international academic world, as shown
in Bitetti and Ferreras (2017).

The diversified curricula offered in the area of languages (in language centres
or not) play an important role in the context of language policy measures. In all
three cases, language centres are the bodies that allow language training for all
university actors: students, teachers and staff. The number of languages offered in
the courses varies between the three institutions, with the language centre at UB
having the broadest offer, 19 languages. The three institutions provide courses for
language learning and courses in which the language of instruction is a foreign
language, but in no case is there evidence of awareness of the importance of the
interconnection between languages used in teaching/learning and research. These
institutions do not fully take account of either the multilingual competence or the
linguistic repertoires of students or staff. Promotion of multilingual competence is
found, for example, in a course on linguistic and cultural interculturality, offered
by the URV language centre, called Mou-te! (Catalan for ‘Move!’), which is man-
datory for students who plan to enrol for a period of mobility. The other case is the
SprachRiume - interkulturelle und multilinguale Gespréchsrunden course, offered by
the language centre at UB. Multilingual competence is therefore taken into account
and promoted among university actors through the language centres at these two
institutions, at an institutional level, but involving only some of the actors. With
regard to the UB course, in its first edition multilingual competence was understood
according to the descriptors outlined in the CARAP project.” The second edition,
however, focused more on oral communication, including many multilingual prac-
tices, such as translation, code-mixing and code-switching, intercomprehension
and receptive multilingualism, translanguaging and metalinguistic reflection.

In the first case study, linguistic freedom led to the use of various multilingual
discursive practices, such as the use of texts in English and discussion of them
in Portuguese, Spanish and French. Multilingual practices were constant during
classes and developed through learning and teaching strategies, with extensive use
of linguistic repertoires, in order to obtain a deeper co-understanding of content
and co-construction of knowledge. As emphasised in some students’ answers to
the questionnaires, the wide use of linguistic repertoires meant, in fact, that several
questions about terminology and content arose, leading to reflections, discussions
and finally to a deeper understanding. In this case, unlike in the course at the UB,
the promotion of multilingual practices was not proposed by a language centre, but
on one teacher’s didactic initiative.

9. http://carap.ecmlat
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4.4 Results

From the documental analysis of institutional documents, the following items were
pointed out. Regarding mobility, higher education institutions tend to proceed as
follows:

- Use of a lingua franca, which in practice means widespread use of English;

- Frequent references to language of instruction, without indication of the lan-
guage;

- Content Language Integrated Learning is often present, but with different con-
ceptions and without data about implementation or monitorization;

- Certification or validation, generally in accordance with the Common European
Framework of Reference for Languages (CEFR) in order to promote transpar-
ency in mobility;

-  Websites are available in different languages and there are translations of com-
munication materials in at least two languages (typically the national language
and English);

- No references have been found, however, to the recognition of varieties of
languages.

Regarding inclusion, the following trends were identified:

- Multilingual courses exist in few cases; these are courses in which different
languages are used (written text in one language and discussion in another one;
use of more than one language in presentations/discussions, etc.);

- Language security of staff and students is a preoccupation referred to, but with-
out real measures;

-  Mother tongue/L1 of almost all students and of foreign teaching staffis referred
to as a problem, in particular where it is also the language of instruction, be-
cause of unexpected low proficiency;

- Inall cases, cultural activities are organised in order to facilitate inclusion;

- Some activities are also offered to foster the reintegration of mobile participants
(e.g. migrants who return home);

- Virtual mobility is seen as a help to inclusion;

- There is no on-line assessment of language skills before and at the end of a
mobility period, even if its desirability is pointed out in the Erasmus guidelines;

- Information about the recognition of linguistic diversity is vague or non-existent;

- There is some hierarchy among languages, and no attention is paid to linguistic
problems in transition (e.g. changes from one level of the educational system to
another, changes in learning contexts, changes caused by specific disciplinary
and rhetorical features).
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The information gathered suggests that mobility and inclusion are often traded off,
generating the following issues:

- HELPslead, in some cases, to explicit plans for multilingualism/multicultural-
ism, but do not necessarily do justice to the whole range of these concepts and
their implications in the management of diversities;

- International standard documents are used to lend more transparency to the
relationship between mobility and inclusion (e.g. CEFR, Language Passport);

- There are few references to intercomprehension and receptive multilingualism;

— There is a low level of awareness of linguistic diversity and its impact;

- Some statements seem to contribute to decapitalisation of knowledge in some
languages;

- Multilingual teams/groups are presented as good examples;

- Multicompetence and multiliteracy are often mentioned.

Analysis of the case studies revealed data showing that actors in universities (mainly,
but not only, students) have very broad linguistic repertoires, at least CEFR A1 level
in from three to eight languages. In few cases such repertoires are stimulated, used
and developed through promotion of language courses and multilingual practices.
In other cases, languages are kept separate and the management of linguistic reper-
toires is left up to individuals. Another fact observed is the widespread use of English
in almost all areas of higher education: in the bibliography of curricular units, in
scientific publications and as a teaching language, mostly in postgraduate courses.

At the institutional level, there are initiatives in which multilingualism is pro-
moted. These come mainly from language centres, through the creation of specific
courses, or as personal initiatives by teachers.

With regard to mobility, the use of multilingual practices and the development
of multilingual competebce by students in the first (UAlg) and the fourth (UB) case
studies favoured their possible future mobility, both in their field of study and in
their possible professional field, as emphasised in some responses in the participants’
questionnaires. In these two cases, multilingual competence represents a compro-
mise between mobility and inclusion in the sense that its use has made students feel
included and free to use several languages, while using their linguistic repertoires
and the various multilingual practices to promote possible future mobility.

Also, in the case of the CIMA researchers, the knowledge of more languages is
considered to be very relevant to their university career. It is also worth emphasising
their opinion on the importance of mobility for the progress of research: mobility
is considered very or extremely important by almost everyone. In fact, from their
linguistic repertoires and responses it is clear that the interviewed researchers prac-
tise continuous mobility. They maintain collaborative relationships with researchers
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from other research centres, both national and international, and it is interesting
to notice that some of these collaborative links arose thanks to the very mobility
of researchers. The research dimension is therefore mainly European, but also in-
ternational. However, as we have seen, the language used for scientific production
is almost exclusively English. This case, however, showed how the exclusive pro-
motion of mobility - of both people and knowledge - actually affects the linguistic
inclusion of researchers and science in itself, when put into practice through almost
exclusive use of English as the language of science. In this case, greater use of the
linguistic repertoires and development of multilingual competence could avoid
the loss of domain that has been described by researchers and could enhance the
inclusion of both researchers and languages the scope of in scientific publications.

Extensive use of English has been observed in all spheres of higher education,
particularly research, and it seems to create a form of bilingualism (diglossia) with
the local language which is hardly reflected in research and external (international)
governance.

5. Discussion

The presence of English is not limited to courses taught in English, but is also found
in much of the material used during classes. This use of English alongside local lan-
guage(s) raises terminological issues (Zanola, 2018). This confirms the tendency to
Englishisation studied and analysed by several authors (Phillipson, 2009; Tonkin,
2011; Doiz et al., 2013; Cots et al., 2014; Pinto, 2016; Conceigdo et al., 2018¢; Lanvers &
Hultgren, 2018; Conceigao, 2020a, 2020b). We also notice that the only case with a lin-
guistic plan for a well-defined and explicit linguistic policy is that of the URV, which
is in a bilingual context; and its policy protects and promotes the local language,
confirming the trend observed by Janssens et al. (2013) who observed that univer-
sities in bi- or trilingual contexts are more likely to have an explicit language policy.

Language policy measures are needed to tackle this phenomenon. As we have
seen in the first and fourth case studies, multilingual competence may in fact rep-
resent a compromise between mobility and inclusion, since on the one hand it
favours the development of useful skills for future student mobility, and on the
other hand it promotes the inclusion of linguistic and cultural diversity. The use
of multilingual competence and situational affordances may be beneficial when
negotiating meanings in teaching, administration and internationalisation, as seen
in the third case study. Finally, as the second case study makes clear, lack of mul-
tilingual competence leads to the detriment of other languages that could be used
in the scientific field besides English.
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Enhancing awareness and understanding of the role of languages in the full range
of higher education activities is advisable to make the trade-off between mobility and
inclusion possible. To respect the diversity of linguistic repertoires, HELPs must con-
sider different statuses, values and representations of languages (without hierarchy)
in context, according to the activities and actors involved. Equity among languages
is a condition for these actors’ language security, so they can show their full range of
linguistic and communicative skills. Multilingual classrooms and multilingual teams
can be taken as examples of communication based on acceptance, negotiation and
respect. This aspect is linked to the values of languages in vivo, and the definition
of language policies should include decisions/measures that also respect language
representations, language real uses (time, space, topic, communicative aim, contex-
tual interaction, etc.). HELPs, avoiding monolingual ideologies, will consider aspects
such as belonging, cohesion, capacity to negotiate language matters, emphasising the
symbolic meaning of language, without forgetting aspects such as the material and
the symbolic costs of mobility and inclusion, while trying to identify ways to lower
the costs of diversity.

Assessments of the presence/absence of mobility and inclusion as criteria for
selecting and designing HELPs show that:

- internationalisation and globalisation are recurring terms in the formulation of
European universities’ strategies. However, languages are not very often identified
as an important dimension of these processes, and consideration for diversity is
only rarely included in language policy plans as a sine qua non for successful inter-
nationalisation. Thus the language issue in higher education is often avoided and
the real outcome in several contexts is the use of English as a means of commu-
nication and a vehicle of epistemological and paradigmatic choices. Knowledge
expressed in some languages (as local/national languages) may be totally value-
less/decapitalised. Given this monolingual orientation, one of the issues is how
to maintain language diversity in higher education.

- There is a potential disconnection between the micro-level study of oral com-
munication and the macro-level challenges of language policies.

- There is not enough information about the difference between mobility-related
languages and inclusion-related languages and the impact they have in com-
munication.

- The relationship between local students’ local/national ideologies and incoming
students’ outside ideologies is not mentioned.

In our view the trade-oft should avoid prejudices to neutralise (if possible) power
among languages and create equity for self-development (micro level), quality of
institutional actions (meso level) and socially accepted rules and policy measures
(macro level). Case studies showed that HELPs may have the potential to go beyond

EBSCChost - printed on 2/10/2023 7:40 AMvia . All use subject to https://ww. ebsco. confterns-of -use



230

Manuel Célio Concei¢ao and Elisa Caruso

EBSCChost -

sole use of English as a lingua franca. Strategies to solve communication in mul-
tilingual contexts should be taken into account in order to structure multilingual
competence, as a unique integrated system to be managed according to different
communicative contexts (enhancing or inhibiting languages, linguistic compe-
tences and/or rhetorical resources, if needed).

6. Conclusion

HELPs must enhance management of the mobility versus inclusion trade-off in
order to fairly maintain the ‘regional location’/‘international orientation’ dichotomy
(Conceigdo et al., 2018a; Conceigdo, 2020a). To achieve these twofold strategies
(promoting local culture(s) and language(s) and fostering institutions’ international
dimension), HELPs must be designed and implemented as intercultural and mul-
tilingual education in context, referred to by Eze (2017) as ‘cosmopolitanism in
the age of xenophobia’. The spreading use of English contrasts with the existence
of very extensive linguistic repertoires in institutions. In any case, monolingualism
will not allow higher education to fully achieve its mission, and language policies
must have context-driven and context-oriented approaches.

The contradiction between the imposition of one dominant language and the
existence and development of multilingual and multicultural educational and social
spaces, i.e. the tension between global trends and local needs, epitomises the rele-
vance of the variety and multidimensionality of visions and approaches generated
by linguistic diversity. None of the expected roles of higher education, whether at
local or global level, will be maintained without the continuing support or devel-
opment of the local/national language. This has been shown in Concei¢éo, et al.,
2018b and in the presented research and recently made much more evident with
the impact of higher education activities at local/national level on the pursuit of
solutions to improve quality of life during the pandemic. Researchers and stu-
dents from various fields (medicine, languages, chemistry, nursing gerontology,
education, etc.) have played a very significant role in their contexts, and this would
never be possible without appropriate competence in the local/national language.
Linguistic competence is a condition for language-content competence, in order to
allow the translational activity that creates the impact of research and knowledge
in societal needs.

Appropriate HELPs that take account of the aforementioned cases and support
multilingual repertoires as a policy goal will enhance the trade-off between mobility
and inclusion, and enable “multilingual literacy to help to construct knowledge from
multiple sources and promote cultural and communicative diversity” (Montanari &
Quay, 2019: 405). More research is needed, in particular, on the relationship between
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languages used (L1, lingua franca, etc.), the knowledge created, transmitted and
disseminated, and the relationship between languages used and its speakers’ adapt-
ability, flexibility and innovation in their higher education activities, approaching
languages in the communication of scientific knowledge, as situated practices for
cognition and for discourse. This will probably help to dispel the illusion of trans-
parency of languages, and reduce the universality of modes of communication, of
specific rhetorical features of domains. Diversity makes visible the importance of
metalinguistic activity as a cognitive and communicative resource for science, from
alinguistic (terminological and discursive) perspective of knowledge creation, man-
agement and dissemination, promoting different conceptualisations, and consistent
multilingual terminological precision. As Villa (2016: 131) wrote “il linguaggio della
scienza ¢ universale ma si declina in tante lingue”.

As long as the mission of higher education is changing!® in response to unex-
pected societal needs, dealing with the objectivity of science but, above all, with
the intersubjectivity of scientific knowledge, language policies must be designed to
encourage mobility and ensure inclusion for everybody.

In one’s own language we say what we know; in others’ language we just say
what we can.
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CHAPTER 12

Portraying linguistic exclusion

Cases of Russian-speakers
in the province of Tarragona, Spain

Nune Ayvazyan and Anthony Pym

University of Rovira i Virgili

Social inclusion is often used as an ideal aim in many policy statements at all
levels. The ideal is nevertheless very imprecise and is interpreted in different
ways. Here we attempt to define linguistic inclusion from its negation, by iden-
tifying moments of felt linguistic exclusion. When just over 50 members of the
Russian-speaking population in the province of Tarragona, Spain, were asked if
they had felt excluded because of language or culture, a surprising 53% of them
said they had. In order to portray the background and motivations for those
feelings, we explore the cases of six interviewees from this community. The in-
terviewees were selected to represent different lengths of intended stay in Spain
and thus different reasons for mobility. The results show that linguistic exclusion
is certainly felt in official situations where Spanish or Catalan are required and
no mediation services are available, but also in more general situations set up by
the policy-based promotion of Catalan and, in one instance, because of the low
levels of English spoken in the region. The instances of exclusion help motivate
immigrants to learn the dominant language, Spanish, but they nevertheless ex-
press little interest in the territory’s traditional language of inclusion, Catalan.

1. Introduction

Social inclusion is an expressed aim of many liberal democracies, notably in the
fields of health care, education and justice. The ideal political aim would be the sit-
uation where, as Habermas puts it (1995: 130), citizens ‘can view themselves jointly
as authors of the laws to which they are subject as individual addressees’. General
discourses on inclusion nevertheless tend to overlook the question of language
diversity (which Habermas, for example, consistently refuses to see as a human
right). And yet language is central to inclusive ideals: if you do not understand the
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language in which health care, education and justice are provided, you do not have
access to them; and if the language of the laws is not one of your languages, it is
highly unlikely that you will ever feel you are their co-author.

In the context of pronounced and prolonged 21st-century migration patterns
towards western Europe (Eurostat, 2017: 11), language diversity has thus emerged
as a major policy challenge to inclusive ideals on many levels. In refusing former
discourses of assimilation or adaptation (and yet being regularly intercalated with
‘integration’), the simple concept of linguistic inclusion can mean many things,
notably with respect to how many languages, and what degree of difference, can
be maintained within the one functional society, and whether language diversity
can or should be prolonged over long stretches of time. In the face of such doubts,
here we propose to tackle the problem from the other direction: instead of seeking
the ideal of inclusion, we focus on instances of linguistic exclusion, where language
diversity creates a perceived lack of access to social services or, indeed, to the joint
authorship of laws.

An official discourse on exclusion shadows the ideals of inclusion, but does so
in rather more precise terms, creating a complex and multi-layered concept that
embraces the notion of empowerment. Here is an example:

Social exclusion is a process whereby certain individuals are pushed to the edge of
society and prevented from participating fully by virtue of their poverty, or lack of
basic competencies and lifelong learning opportunities, or as a result of discrimina-
tion. This distances them from job, income and education opportunities as well as
social and community networks and activities. They have little access to power and
decision-making bodies and thus often feel powerless and unable to take control
over the decisions that affect their day to day lives.

(European Commission Directorate-General

for Employment and Social Affairs, 2004: 10)

Strangely, this discourse makes no specific reference to language: the term is en-
tirely absent, for example, from the 2016 report Poverty in the European Union,
self-described as an ‘In-depth analysis’ (Lecerf, 2016). Despite this blind spot, it is
not hard to see how language implicitly relates to ‘basic competencies’ and ‘lifelong
learning opportunities™ the excluded impoverished subject should learn the lan-
guages of the laws (which might work well enough as a definition of ‘host language’)
and should be offered lifelong opportunities to do so. And that learning would then
be the means to empowerment. Language education is indeed a means to inclu-
sion. But it is not the only one. Confronting a similar problem of poverty among
immigrants, an Australian report (Henderson, 1975) did indeed identify linguistic
exclusion as a major reason why immigrants may not have access to social services:
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All the submissions relating to migrants mentioned the problems and poverty that
language difficulties caused such as isolated mothers, under-employed fathers, acci-
dents in factories, educational problems for children, and difficulty in getting help
when needed. (Henderson, 1975: 272, our emphasis)

The Australian report saw language learning as a long-term solution, but it also
pointed to translation and interpreting services as necessary means of social in-
clusion. One consequence of the Henderson report was the setting up in 1977 of
the Australian National Accreditation Authority for Translators and Interpreters
(NAATTI), which continues to regulate the language mediation professions today. It
is difficult to point to any such direct connection between exclusion and mediation
in the European context, or indeed between research and political action in this
field, at least at the European level.!

Should linguistic exclusion be addressed by language learning, translation or
other solutions? In our conceptual work on this question (summarised in Pym, 2018)
we consider a range of ‘mediation strategies’: language learning (including lingua
francas), translation technologies, human translation, human interpreting and inter-
comprehension (exchanges in two languages). Mediation, in broad terms, here means
the intervention of a third party in order to enable interlingual communication - this
includes language learning to the extent that a teacher or teaching aid is used.

The use of mediation strategies by migrant groups is receiving growing scien-
tific attention. For example, Hlavac (2016) presents a magisterial study of 103 Mac-
edonian speakers in Australia, where mediation is a factor in language maintenance
and is characterised by intergenerational support. Kutor et al. (2019) report on
semi-structured interviews with 30 Romanian migrants in Canada between 2014
and 2018, where they found that the language barrier caused feelings of exclusion.
Pokorn & Cibej (2018a) conducted a survey study with 34 asylum seekers in Slo-
venia who had been staying in the country for 12 months or less. The results of the
survey showed that the most used mediation strategy was English as a lingua franca.
On the other hand, in a survey conducted with mid- and long-term migrants in

1. Multilingualism is of course strongly supported in the European Union. This is mainly in
the form of language learning, however, particularly through the Barcelona ‘mother tongue plus
two’ objective and the Common European Framework of Reference for Languages (Council of
Europe, 2001) with its Companion Volume (Council of Europe, 2018), which has a special focus
on mediation as a part of language learning and yet suffers from a very restrictive concept of
translation. The languages thus protected and promoted tend to be the large national languages of
EU members. The political connection with linguistic exclusion from social services thus remains
to be developed.
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Slovenia, Pokorn & Cibej (2018b) found that mid-term migrants were aware that
knowledge of the host language (Slovene) could allay feelings of exclusion.

The aim of our case study here is to look at specific instances of felt linguistic
exclusion and consider what kinds of mediation strategies are or could be used to
turn exclusion into inclusion.

2. Methodology

In 2015 we carried out an interview survey of 51 Russian-speaking immigrants
living in the area of southern Catalonia, in the cities of Tarragona (the capital of the
province of Tarragona) and Salou (a small tourist city situated some 12 kilometres
south of Tarragona). The respondents had Russian as a first or second language,
since Russian is an important lingua franca in the former Soviet countries. They
were contacted mainly through the connections of the interviewers, who were three
Russian-speaking women under the guidance of the authors. It was decided to con-
duct the survey in Russian, on the premise that the language might potentially create
a bond with them and help them freely express their ideas about the host languages
or cultures. Ideally, we aimed to interview at least two men and two women in three
age groups (16-25, 26-45 and 46-75) and in three categories of mobility: long (pro-
spective permanent settlement), fixed (non-permanent, with a fixed return date) and
short (non-permanent, with no fixed return date). These categories were based on
the reasons for mobility, not the actual length of time spent in southern Catalonia.
The final sample diverged slightly from the initial objective in that there were more
respondents available in some categories of mobility than others (see Table 12.1).

The questionnaire submitted to the respondents contained 51 questions for
quantitative comparison, but the respondents were also allowed to speak freely dur-
ing the interviews. The mean length of the interviews was 19.28 minutes, the short-
est being 10.24 minutes and the longest 56.31 minutes. The total of 938.71 minutes
recorded were then transcribed and translated into English. The transcribed text
was then analysed creating an Excel spreadsheet for further statistical analysis.

The survey addressed the mediation strategies mentioned above adopted by the
migrants in their daily interactions (see the quantitative findings in Ayvazyan & Pym,
2018). However, one of the key questions asked during the interviews was “Have you
ever felt excluded from the host society due to your language or culture?”, and that is
the question that we focus on here, together with some questions implicitly leading
to the discussion of exclusion, complementing the previous quantitative findings with
a more in-depth qualitative account.

The formulation of the question was motivated by a pilot study in which the
earlier question “Do you feel included?” mostly elicited another question: “What do
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Table 12.1 Final sample distributed by sex, age and type of mobility

Age  Long-term Fixed-term Short-term

Men Women Men ‘Women Men ‘Women

16-25 M20 (BLR) F20 (RUS) M24 (MDA) F21 (AZE) M17 (UKR) FI8 (KAZ)

M19 (UKR) F20 (EST) M25-1 F22 (UKR) M25-2 F24
M21 (UKR) F18 (ESP) (RUS) (RUS) (RUS)-1
F22 (LVA) M23 (RUS) F24
F25 (RUS) (RUS)-2
F24 (UKR)
F21 (BLR)
26-45 M27 (BLR) F29 (USA) M42 (ITA) F28 (GEO) M28 (UKR) F29 (RUS)
M29 (RUS) F30-1(RUS) M31 (RUS) F32 (RUS) F26 (RUS)

M43 (RUS) F45(UKR)  M26 (RUS) F42 (RUS)
F35 (RUS) M37 (UKR)

F36 (RUS)
F30-2 (RUS)
F41 (RUS)
46-75 M47 (RUS) F54 (RUS) M48 (RUS) F53 M51 (RUS)  F61 (RUS)
M49 (UKR) F60 (RUS) (MDA) F46 (RUS)
M54 (BLR)
M66 (RUS)

you mean by ‘included’?”. When we asked about exclusion, our subjects rarely asked
for further specification. Indeed, the Russian-speaking migrants were surprisingly
keen to respond: more than half (53%) reported having felt excluded at some point
in their stay. Hence our special interest in this question, which necessarily involves
a range of factors that create situations of felt exclusion.

Here we undertake a qualitative analysis of the responses from six of the sub-
jects who felt excluded. The subjects were selected in view of the main composite
variable that emerged in our quantitative analysis: type and duration of mobility.

Our six subjects here were selected as follows: two engaged in long-term mo-
bility, two in fixed-term mobility and two in short-term mobility. There was also a
balance of men and women, in keeping with the sample for our wider quantitative
study. The six subjects were also selected with an eye to their responses to the ques-
tion on exclusion, highlighting difficulties that Russian-speaking migrants might
experience when trying to integrate into the host society.
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3. Results

Here we summarise the responses of each of the six subjects, focusing on the nature
of the felt exclusion and its relationship to the type of mobility. Our reports also con-
sider possible alternative mediation strategies that might lead to greater inclusion.

Here we identify each interview by gender (F or M), age at the time of the in-
terview, country of provenance and type of mobility.

F21 (BEL, long term)

F21 was a 21-year-old Belarusian woman who had come to Spain for long-term
permanent settlement with her parents. At the time of the interview, she was fin-
ishing her BA in English at the Universitat Rovira i Virgili. She was the epitome
of a mobile person: she had lived in Kazakhstan until the age of five, after which
she moved to Belarus, then to Spain with her family in 2006. She had also lived in
Germany for six months on an Erasmus student exchange and she also reported
having travelled around Europe as a tourist.

F21 knew and spoke a variety of languages on a daily basis. She spoke Russian
with her parents and Spanish with her fiancé. Her schooling had been in Russian
before moving to Spain, mainly in Catalan when she arrived in Spain (with Spanish
as a second language at school), and mainly in English at the university. In her
free time, she watched television in Spanish, English and Russian. However, when
surfing the Internet she mostly used Spanish and English, not Russian. Apart from
these languages, she also spoke Catalan and German. Even though she considered
Russian to be her mother tongue, she reported feeling more comfortable when
using Spanish, as she said she did not use Russian often enough: she said she was
nota member of any Russian association. This raises questions about what language
might be her mother tongue:

Interviewer: In what language do you feel most at ease?

F21: In Spanish. Roughly speaking, I only use Russian with my parents
at home, that’s it. I have no trouble reading a book or watching
a movie in Russian, but if I need to talk about something smart
then I'lack words, although I know those words but when I need
them they just won’t come out. (our translation from Russian,
here and throughout)

Due to the long duration of her stay, F21 said she did not need any assistance when
communicating in the host country. However, when she first arrived in Spain
she mostly relied on English, then gradually started using Spanish. In extreme
cases (for example, she mentioned visiting the doctor), her family had relied on
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Russian-speaking friends and family members who would interpret for them. Also,
her family had used the services of professional certified translators to translate
documents, which is a common practice for immigrants when dealing with local
authorities. Later in her stay, F21 had also interpreted for others in informal situa-
tions from Russian into Spanish and vice versa. Our wider survey indicates that in
this community it is quite common to assist friends and family in situations where an
interpreter is needed but is not provided by an institution or the government, such
that one generation provides interpreting for the next (for the same phenomenon
in other language communities, see Hlavac, 2016).

When asked if it was important to speak the language of the host country, F21
answered that it should be a priority for recent migrants, out of respect towards
the host community. This response was relatively common among interviewees in
the wider survey, especially the idea that the host language should be learned out
of respect rather than personal interest.

When asked to name her most important language, F21 responded that in her
daily life it was Spanish, but for other purposes, like travelling or publishing texts, she
needed English. She also stated she would like to speak French because it is one of the
most widely spoken languages, but that knowledge of French would not change her
quality of life. We mention this because, despite having completed her basic educa-
tion in Catalan and spoken of respect for the host community, F21 never mentioned
Catalan as a language of daily use and did not relate it to inclusion or exclusion. All
her comments were about Spanish, leaving Catalan in an unspoken marginal space.

When asked whether she felt excluded from the host community, her somewhat
surprising answer was that she did:

Interviewer: Have you ever felt excluded in this community? Have you ever
felt you're an outsider - for example, because of your language
or your origin?

F21: Of course, when you come to a foreign country and you don't
understand people and people do not understand you, then they
simply ignore you. They don't care about who you are and why
you are here. But even when you have learned the language and
you have achieved something, in some situations I feel like it's bad
not to be Spanish. For example, not long ago the official exams
for sworn translators were announced. I was very upset because
I couldn’t even take them as I didn’t have a Spanish passport.

F21 had felt isolated in the initial stages of her arrival in Spain. Now, however, she
considered herself to be integrated into the host community: she had finished her
schooling in Spain, she was a proficient speaker of both Spanish and Catalan, and
she was planning to stay and pursue a career in Spain. Despite all of that, she felt
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excluded because there were restrictions on access to some jobs that are reserved
only for Spanish nationals.

Asithappens, the Spanish exam to be a sworn translator-interpreter (‘traductor-
intérprete jurado’) is conducted by the Ministry of Foreign Affairs. Successful can-
didates become nominal albeit unpaid operatives of the public service (they form
the ‘Cuerpo de Traductores e Intérpretes del Estado’) in the sense that they are
authorised to issue legally valid documents. Since this presupposes a high degree
of official trust, the exam is only for citizens of Spain or any other member state of
the European Union or the European Economic Area - citizens of other countries
are indeed excluded. In this case, exclusion thus concerns citizenship rather than
discrimination based on any degree of linguistic competence.

M47 (RUS, long term)

M47 was a 47-year-old male shopkeeper with a vocational diploma in mechanics.
He owned a grocery shop that sold Russian products in Tarragona. He had arrived
in Spain in 2000, having grown up in Russia and Uzbekistan. Like many other
interviewees, he mainly came to Spain to improve his life in economic terms. He
recounted how he struggled financially throughout the first three years of his stay.

M47 reported travelling to Russia from time to time. However, he was not a
member of any local Russian association and his ties with the Russian-speaking
population were limited to transactions with his customers.

While he reported using Russian with his family, watching television and using
the Internet, in his work he found it more useful to speak Spanish. His main clients
were actually Romanians, with whom he used Spanish as a lingua franca.

Russian and Spanish were thus the two languages that M47 knew and spoke.
He declared that his knowledge of Russian was not perfect (although he said he had
completed secondary education in Russian and had been living in Russia two years
prior to his arrival in Spain), mainly due to his use of Anglicisms such as ‘moderni-
sation’ and ‘consensus’. Surprisingly, he considered Spanish to be easier than Russian.

Not being a completely proficient user of Spanish, M47 said he needed assis-
tance when dealing with official transactions:

Interviewer: Do you ever use the services of a translator or an interpreter?

M47: Today. I have been to the bank with my business adviser and I
couldn’t understand half of what the bank cashier was saying.
Mainly because of the difficult words, for example the word ‘de-
posit’ might not sound the same in Russian. They put in their
words there. Yes, sometimes I don’t understand...
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Later in the same conversation, M47 admitted he did not trust interpreters be-
cause they ‘interpret differently depending on their mood’. He also understood
only half of what he read in official letters because of technical terms. He did not
use Google Translate for more than isolated words, arguing that the output was
not true to the original.

At the same time, M47 found it extremely important to speak the host language,
which, according to the responses he gave in the interview, he considered to be
Spanish. He also found Spanish useful to him in his current situation because, as he
put it, Tlive and work here’. M47 had nevertheless not taken any language courses
to learn Spanish. According to his account, he had to pick it up in the street because
he had no economic means or time to attend language courses. M47 expressed a
desire to learn Spanish well. When asked whether he would like to learn any other
languages, he said he did not have time but ideally he would like to learn English,
because it is widely spoken and because it would make his life easier. He never
mentioned Catalan as a language he might wish to learn to use.

M47 had quite a lot to say about incidents in which he had felt excluded:

Interviewer: Have you ever spoken Russian to a Spaniard?

M47: Yes, when they do not want to understand you on purpose. Then
I start speaking Russian. When you see they don't want to under-
stand you, they don’t understand you intentionally. You turn to
another Spaniard they understand you, you turn to the person
behind the counter they don't.

Interviewer: Have there been any other cases in which you have felt excluded
just because you're Russian or you speak Russian?

M47: The first three years, I didn’'t speak the language. I used to ges-
ticulate, and who’s going to speak to you when you only ges-
ticulate... It's understandable that when you don’t speak the
language you're not needed.

Here M47 implies that the Spanish-speaking official ‘behind the counter’ had in-
tentionally made him feel incompetent in Spanish. Also, as in the case of F21, he
had experienced feelings of not being needed and ignored when he did not speak
what he saw as the host language.

As a final comment, M47 complained that there was no possibility to take an
exam in Russian to obtain a driving licence, even though it was possible to take the
exam in other languages. (When we checked, we found that the local exams were
only available in Spanish and Catalan.)
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Despite the fact that he had been living for quite some time in the host commu-
nity, M47 thus felt significantly excluded. A lack of some way to achieve advanced
communication skills in Spanish would account for almost all the instances he
described, since he still needed language assistance in certain situations. More im-
portant perhaps, that lack of empowerment formed the basis for his resentment of
the local population, making the sense of exclusion far more than merely linguistic.

F22 (UKR, fixed term)

F22 was a 22-year-old Ukrainian woman who had come to Spain as an Erasmus
student five months prior to the interview. She was taking classes in English at the
university at the time of the interview. Back in Ukraine she was enrolled in a BA
in Modern Languages, which would suggest she was open to other languages and
cultures. She had been living in Ukraine since birth and Spain was the only other
country she had lived in. She did not have any ties with the Russian-speaking pop-
ulation in Spain: she was not member of any Russian association and she reported
not having any Russian-speaking friends.

F22 spoke many languages. Although she considered Russian her mother
tongue, she switched between Russian, Ukrainian and English depending on the
domain. In the home domain, she spoke Russian with her parents and English with
her fiancé. Back in Ukraine, her studies had been in Ukrainian but at work she spoke
Russian. She watched television in Russian and Ukrainian, and she navigated the
Internet in Russian, Ukrainian and English. Apart from these three languages, she
also spoke Polish and a little German. As she knew almost no Spanish or Catalan,
she reported interacting with the local population mainly in English, which she also
considered the most important and most universal language.

F22 depended heavily on online translation technologies for her daily inter-
actions (as did most of the younger interviewees in the wider sample) and she
frequently needed someone to interpret for her. Nevertheless, she agreed that it was
extremely important to speak the language of the host society: “The host language
is an inherent part of your stay here”. She had taken fee-paying Spanish courses and
she was willing to continue learning Spanish. However, when asked if she would
still be motivated to learn Spanish in the hypothetical situation of having an inter-
preter available to her for all her social interactions, she said she would not continue
learning Spanish. Given the limited time of her stay (Erasmus stays are usually for
one semester), she considered that learning Spanish would be a waste of time.

When asked whether she had ever felt excluded because of her language or
culture, F22 responded:
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F22: Yes, definitely. It happened in different situations, taking into ac-
count that I am the only Ukrainian in my group, the only one
who speaks Russian among the Erasmus students. ... The Spanish
should at least have a basic knowledge of English. When you speak
English they respond in Spanish and that creates a huge language
barrier.

F22 did not volunteer further information on this point, but her opinion would im-
plicitly be that speaking English as a lingua franca should be a mandatory skill for
intercultural communication, at least in the university setting.

The felt exclusion in this case was thus due to the lack of a fully operational lingua
franca. F22 used translation technologies and ad hoc interpreters in order to work in
alingua franca, and she visibly refused opportunities for intercomprehension (“you
speak English, they respond in Spanish”). Remarkably for a language student, her
responses made no reference to the possible role of Catalan as a language of inclu-
sion. This might be all the more remarkable when one considers that her position as
a Russian-speaking Ukrainian could perhaps be mapped onto the identity politics
of Catalonia, where a smaller language is ideologically seen as fighting for a national
space alongside a larger language. No such connection was in evidence, however. At
the same time, she did not seek out any local speakers of Russian (there were indeed
other Russian-speaking students at the university), so she was not seeking inclusion
in that direction. Within the cost-benefit analysis F22 made on the basis of her fixed
mobility, inclusion should be in English as a lingua franca, and Spanish and Catalan
were thus seen in terms of exclusion.

M42 (ITA, fixed term)

M42 was a 42-year-old unemployed Moldovan who had been living in Italy and
then moved to Spain, where he had been living for eight months at the time of the
interview. His goal was to find a job, make some money and return home. He was
on his own, and he was not a member of any Russian-speaking association in Spain.

M42 knew and spoke a range of languages. He spoke Romanian with his par-
ents and had studied in Russian and Romanian. He also knew Italian, French and
German and understood a range of Slavic languages. He reported watching televi-
sion in Spanish and sometimes in Catalan but admitted that he was having a hard
time speaking and understanding Spanish because of interference from his Italian.
He considered Romanian to be his mother tongue, although he said he felt more
comfortable speaking Russian and Italian.

The interviewer presented M42 with a range of strategies to solve a hypothetical
language situation in Spain:
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Interviewer: What do you do when you have a language problem here? Do
you speak the main language of the country even if you speak
it badly? Do you use English or French? Do you use intercom-
prehension? Do you try to find someone who can translate or
interpret for you? Do you use translation technology?

M42: I don't like it when they speak my language [presumably Roma-
nian] badly. I pay attention to the length of stay. If someone has
been living there for thirty years and he or she doesn't try, doesn’t
speak the language well, then he doesn’t want to learn it and it
doesn’t bother him. I don't respect that kind of boorish people. If
he or she has been living there for three months, that’s excusable.
Now I try to speak as I can, I always try to solve things on my
own, without anyone’s help.

To the interviewer’s question about whether he had ever felt excluded from the
host society, M42 responded:

M42: Well, that’s what you would expect. Of course you are obliged to
speak the language that is spoken here.

In keeping with the short-time objective of his stay, M42 has minimal expectations
of inclusion and thus seems not to be overly worried about any form of linguistic
exclusion. He implicitly recognises a form of exclusion based on his imperfect usage
of an unnamed host language, but he accepts this as a normal state of affairs - he
would react the same way if someone was speaking his language badly.

This kind of rolling-stone mentality is not uncommon in short-term mobility
within the wider sample. It accepts that exclusion comes with the territory; there
is no plea for mediation of any kind as a possible remedy.

F26 (RUS, short term)

F26 was a 26-year-old woman who had come to Spain two years prior to the in-
terview. She was taking a Masters at the university in Tarragona at the same time
as she undertook studies at the Moscow Aviation Institute. Prior to her arrival in
Spain, she had lived in the Czech Republic, Ukraine and Russia due to her family
circumstances: her father was in the military. She travelled to Russia every two or
three months and also to a wide range of European countries on a regular basis.
F26 spoke a range of languages. She considered her mother tongue to be Russian,
which she spoke with her fiancé, although she spoke Ukrainian with her parents.
She studied in Russian and Spanish, and at work in Moscow she spoke Russian and
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English. Apart from Russian, Ukrainian, English and Spanish, she spoke German,
Portuguese and Italian. F26 also reported that she understood Catalan but did not
want to speak it. Her argument was “They should be able to understand me in
Spanish”. This implies that she perceived Spanish as the only pertinent host language.
At the same time, F26 found it extremely important to speak the host language for
a sense of cultural inclusion: “It gives you freedom, a sense of the local culture and
way of thinking” Instead of learning Catalan, the interviewee preferred to learn
French “for the collection”. She said she considered Spanish and English the most
important languages for her daily life: English because it is an international language,
and Spanish “because I live here”.

In the initial stages of her stay in Spain, F26 had made use of Google Translate
and Multitran in all her language combinations, not just for her studies and work,
but also in institutions, banks, real estate agencies and at university offices. She
declared she did not use online translation services anymore because her level of
Spanish was good enough to interact with the local population without additional
help. She also complained that the level of English was too low in Spain and that it
should receive more attention, especially in education.

F26 reported feeling excluded when she first arrived in Spain:

Interviewer: Have you ever felt excluded because of your language or culture?

F26: Yes, when I first came here, I did not speak the language. I felt
excluded in all areas of life: at university, at the students’ resi-
dence, everywhere. Always. If you don't speak the language you
feel excluded.

As can be seen from this interaction, F26 was a highly mobile polyglot who had
lived in various countries and was acquainted with several cultures. The initial
sense of exclusion was implicitly due to her lack of competence in Spanish, yet she
had an impressive range of mediation solutions available to help her overcome that
barrier, notably translation technologies, lingua francas and language learning. Yet
learning Catalan was not on her bucket list.

M28 (UKR, short term)

M28 was a 28-year-old man who had come to Spain in 2014. At home in Ukraine
he had been working as an English teacher at a university, but then he decided to
move to Spain in order to improve his Spanish so as to become a teacher of Spanish.
He had travelled as a tourist to various European countries and he had spent two
months living in Turkey.
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M28 did not belong to any Russian-speaking association. However, he stated
that since his arrival in Spain he had been looking for a Ukrainian association but
had not managed to find one. In his Spanish-language class, he had met a Ukrainian
student whom he considered his support: “Since then we have been holding on to
each other. When there are difficulties, we help each other”. His friend had helped
him when dealing with administrative bodies, especially by interpreting.

M28 said that in the home domain he code-switched a lot between Russian and
Ukrainian, since his father was Russian and his mother Ukrainian. He considered
both these languages his mother tongues. At school, the main language of instruc-
tion had been Ukrainian, but then Russian occupied a prominent role; he also had
studied English and German as additional languages. At work in Ukraine he com-
municated in Ukrainian for official dealings but in Russian in less official settings. In
Spain, however, he used Spanish, which he considered his most useful language for
daily interactions. He also considered that immigrants should at least have minimal
knowledge of the host language. When the interviewer asked whether he also spoke
Catalan, he laughed and said, “It is too difficult to learn Catalan at the same time as
Spanish”. The interviewer then delved deeper into the issue of the Catalan language:

Interviewer: Have you ever taken free courses to learn Catalan? Did you know
they exist?

M28: Yes, they told me. I was offered free Catalan courses but I refused to
take them because I have many problems with my Spanish. Well,
not problems - it’s just that I don’t have the level I'd like to have
yet, so I don’t want to spread myself too thin and start learning
Catalan now. I want to learn Spanish to perfection.

Interviewer: But would your life be different or perhaps better if you spoke
Catalan?

M28: Well, I'd have a closer relationship with Catalans, because there
are people who don't have a good opinion of Spanish, especially
in the administration at the university. They automatically speak
Catalan to you. They are not going to switch to Spanish just for
me.

M28 clearly considered learning two cognate languages at the same time to be too dif-
ficult a task. He was nevertheless aware of the possible benefits of speaking Catalan:
for him it would enable closer ties with the local community. At the same time, he
recognised that his inability to communicate in Catalan led to a certain sense of
exclusion, as official information at the university is delivered first in Catalan - it is
part of the university’s language policy.
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We asked directly about his feelings of exclusion:

Interviewee: Have you ever felt excluded because of your language?
M28: It always happens, because you interact with native speakers. Not
only at university, also in everyday life.

Here M28 implies that he felt excluded during his interactions with native speakers,
although he did not specify whether this involved Catalan or Spanish. Later in the
interview, M28 gave some inkling of the nature of the exclusion:

Interviewer: Is there anything youd ask for as a final comment?

M28: More support for Russian-speaking students, because Spanish or
Catalan speakers do not always understand you as your compa-
triots do. Someone who would help you to get an identity card,
for example.

This indicates that M28 would have benefited from mediation of some kind. In fact,
earlier during the interview he mentioned that his Ukrainian friend occasionally
interpreted for him in his interactions with the local administration. If he was try-
ing to get an identity card from the university, the International Office could have
attended to him in some form of English, although Catalan and Spanish do tend
to be the only options in department-level administration. And if he was trying
to get a foreign-resident card from the Spanish police, which is the one point of
contact where all applicants are non-Spanish by definition, he would have received
information in Spanish only. These forms of official exclusion go hand in hand with
an almost entire absence of services to meet the mediation needs of foreigners.

M28 comes across as being fully aware of the language barrier that separates
him from the local society. He made his calculated choice as to which of the two
host languages to learn, and did so with a calculated economy of effort. Perhaps the
fact that he planned to return to Ukraine once he finished his studies influenced his
decision not to learn Catalan, at least not before his Spanish was perfect.

4. Discussion

Two constants emerge from these six cases: exclusion due to questions of language
policy, and the marginal status of Catalan.
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Language policy without mediation policy

We have seen a series of situations where the mobile subject encounters the lan-
guage of the state: when trying to sit the exam for sworn translators, when at-
tempting to get a driving licence, or when seeking an identity card, one encounters
the languages of the laws, since all these situations are regulated by laws. The felt
exclusion in these cases is not just from Spanish, but also from the citizenship rights
that accompany the language: the woman who wants to sit the sworn-translator
exam is blocked by her non-citizenship, and the man who wants a driving licence
similarly resents that he is not included in the rights of citizenship. In these cases
where language intersects with citizenship, the exclusion may be attributed to lan-
guage policies.

The 1978 Spanish constitution recognizes Spanish, Basque, Catalan and Galician
as official languages, with the latter three being co-official in their respective regions.
So in Catalonia, Spanish and Catalan are both co-official. There is no official policy
regarding the use of other languages, however, and there are no national provisions
for mediation services. Although it is in the public interest to ensure that all people
living in Spain have access to health information and traffic regulations, for example,
mediation services at those points are ad hoc at best. As mentioned, even at the police
office that distributes foreigner identity cards, where all users of information are by
definition non-Spanish, there are no mediation services - the information on the
website is in this case in Spanish only. Far from being co-authors of the laws, immi-
grants in these cases are often subject to laws that they do not completely understand.

In the case of the public university, the current official language policy (Universitat
Rovira i Virgili, 2019) states two objectives: first, to promote the use of Catalan, and
second, to promote multilingualism (described as use of a ‘third language’, mostly
English). (Remarkably, there is a first language and a third language, whereas nothing
is said about the implied but discursively excluded second language, Spanish.) In
certain sections of the university, administrative staff may indeed be instructed to
address clients in Catalan first, before switching to other languages (resulting in the
felt exclusion noted by M28 above). In other sections, notably the office responsible
for welcoming foreign students, some kind of English will be used when necessary.
But even then, as noted by F22 and others, the levels of English skills are not high:
Spain regularly comes near the bottom in the European league tables of English
competence.
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Are inclusive languages excluded?

In our question on exclusion, we did not ask our respondents which society they
felt excluded from. As we have seen, their responses almost exclusively concerned
Spain and the Spanish language. The initial use of Catalan at the university was re-
sented as a minor act of exclusion, but the language otherwise plays a very marginal,
almost negligible role. And no comments were made about inclusion or exclusion
with respect to Russian.

With respect to Catalan, our findings here are in keeping with general trends.
Brugué et al. (2013: 48) observed a marked and growing tendency among immi-
grants to adopt Spanish rather than Catalan. Alarcon Alarcén & Parella Rubio
(2013: 125) found that second-generation immigrants only tend to adopt Catalan
when they interact with higher socioeconomic groups and when one of the par-
ents was born in Spain.

The reasons for this are not hard to find. Spanish is considered a ‘language
of identification’ by 46.6% of the population in Catalonia, as compared with the
36.3% who identify with Catalan (Idescat, 2018), so immigrants are adopting the
predominant language. Additionally, Spanish offers mobility in both Spain and
Latin America, which also increases its importance in the eyes of newcomers.

On the other hand, Catalan has historically been a language of strong local iden-
tification. The paradox, therefore, is when migrants decide that they should learn the
host language ‘out of respect towards the host community’, they overlook the language
that has the deepest roots in the territory. The Catalan government takes many steps
to make Catalan inclusive: free language immersion courses are available largely to
anyone, including migrants, and Catalan is the main vehicular language in all public
schooling. Outside official domains, however, an immigrant is far more likely to be
addressed in Spanish than in Catalan. As Pujolar (2010: 230) puts it, “Newly arriving
immigrants find themselves in a situation where the administration seeks to treat
Catalan as a fully functional public language while large sectors of the local popula-
tion still treat it as a minority language not adequate to be spoken to strangers”.

As a similarly unspoken blind spot, none of the interviewees complained about
being excluded from the local Russian-speaking community. There is a community
network available to them, with two associations basically dedicated to provid-
ing Russian-language classes to children. For those who seek a Russian-speaking
community, it is there. But most of our interviewees were not seeking any kind of
close-knit inclusion based on a shared language. The territorial concentration of
Russian speakers was based originally on family networks that were able to help
their members make a start in the new country, but over time those networks have
weakened.
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5. Conclusion

Our case study here is far from the extreme drama of more recent waves of refu-
gees and asylum seekers; we are dealing with groupings of relatively well-educated
immigrants that have largely been able to construct their own support mechanisms
when needed.

So what is linguistic exclusion in such cases? First, perhaps obviously, a degree
of exclusion is part and parcel of most language policies, even those most intended
to be inclusive, to the extent that they focus on language learning but have less to say
about the more immediate forms of mediation, notably translation and interpreting.
On all the policy levels we have been considering here, the deducible intentions are
to promote language diversity and ostensible inclusion: Spain’s co-official language
policy, Catalonia’s promotion of Catalan through free classes, and the university’s
simultaneous defence of a less diffused language (Catalan) and its promotion of
lingua francas (English and Spanish) - all of these are designed to include subjects
within language regimes based on diversity. Yet since the number of languages is
restricted in all these cases, some exclusion of mobile subjects will be the inevitable
result: social competence in lingua francas falls short of cosmopolitan ideals, the
official defence of Catalan does not make economic sense to the immigrant, and
at no level are representatives of the Spanish state or the Catalan social services
constitutionally mandated to speak Russian.

So what kinds of policies could turn exclusion into inclusion? If the cogs of
language dynamics are to run in this direction, they need the functional grease that
mediation strategies can provide. Our data enable a few suggestions to be made.

The most obvious case is information on how to obtain identity cards for for-
eigners: as mentioned, the addressees are by definition non-Spanish, and successful
completion of the process is in the interests of the Spanish state, so the provision of
translation and interpreting services should benefit all concerned. This logic can be
extended to most social services.

The same logic of mutual benefits applies to the university’s reception of in-
ternational students, where multilingual mediation is good for students and good
for the university. Again, this trade-off can be extended to all similar situations.

A further policy element for the long term should be the teaching of Russian in
local schools.? This should create a sense of pride in the language and thus enhance

2. There is no legal impediment to the teaching of any language in Catalan schools, although
Article 14 of the 1983 Llei de normalitzacié lingiiistica (Generalitat de Catalunya, 1983) prohibits
the segregation of learners according to their home language. This means that Russian would
have to be made available to all students, not just those with Russian heritage. Teaching staff can
be recruited from the Russian-speaking community, but they have to pass an exam in Catalan in
order to be employed on a full-time basis.
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its maintenance among younger speakers. It should also increase the host com-
munities’ awareness of what might otherwise remain a basically unknown cultural
and linguistic presence, subject to the stereotypes on which exclusion feeds. More
important, the maintenance and development of Russian as transferrable cultural
capital makes simple economic sense in a region based on tourism, much of it from
Russian-speaking countries. A decline in the use of Russian in the home may thus
have long-term economic consequences for the region as a whole, making the teach-
ing of Russian a question of long-term investment of interest to all concerned.

Are policies really necessary in this regard? One might hope that the longer a
person lives in a host country, the less they will feel excluded, since personal medi-
ation strategies are developed over time and language learning does ensue. For the
majority of migrants, such changes are clear enough when we compare the different
periods of mobility portrayed above: people adjust, and the processes might be
considered to some extent natural. At the same time, though, we have identified
lingering feelings of exclusion in long-term migrants, variously related to individual
learner difficulties when acquiring host languages, which in turn relates to factors
of age, education and type of mobility. Exclusion can and does continue over time,
and policies are thus required if inclusion is the long-term goal.

Of course, inclusion can come at the price of language diversity: we might all
feel included when we all speak the same language. So what kind of diversity would
we expect to find in this region in, say, 50 years’ time? Our data suggest that Spanish
will be dominant, while Catalan may make some minor inroads through marriages
and the children of immigrants finding employment in official institutions.

So will the descendants of these immigrants really feel they are ‘co-authors of
the laws’? Probably yes, at least for the laws that are made in Spanish; but probably
no, for the laws in Catalan. And will these families be speaking Russian? Some,
certainly, but much will depend on which languages are taught in school.
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CHAPTER 13

Migrants’ attitudes
towards community interpreting

Nike K. Pokorn and Jaka Cibe;j
University of Ljubljana

The aim of the chapter is to describe the attitude of different groups of migrants
to community interpreting and the role of community interpreting in the inclu-
sion process. The role of public-service translation and interpreting and attitudes
towards community interpreting were studied in three groups of migrants in
Slovenia: short-term (those who stay in the host country from one to 12 months),
medium-term (those who intend to stay in the host country for a minimum of
one year, but for a limited period of time), and long-term (those who intend

to stay in the host country for the rest of their lives). The study covers 65 mi-
grants from different language backgrounds (18 different L1s were identified)
who intended to stay in the host country for various periods of time. First, the
language profiles of migrants were defined on the basis of a questionnaire, then
semi-structured interviews were conducted with 38 short-term, 9 medium-term
and 18 long-term migrants. The results show that migrants, regardless of their
country of origin, the status of their L1, their level of education and their in-
tended length of stay in the host country, had a rather negative attitude towards
interpreting. They were reluctant to use interpreters because they doubted the
accuracy of this mediated transfer due to the fact that public-service institutions
tend to employ unqualified interpreters for the languages of new migrants. In
addition, migrants, regardless of the level of their education, gender and language
background, mainly considered this mediation strategy to be a hindrance to their
independence. However, they expressed the need to use interpreters and transla-
tors in the early stages of their stay in the host country, especially in high-risk sit-
uations such as multilingual encounters in health-care, court and police settings.

1. Introduction

According to Paul Ricceur, one of the central figures of 20th-century continental
philosophy, translation facilitates ‘linguistic hospitality’, i.e. an act that demands
responsibility toward others and leads to mutual recognition (Ricceur, 2004: 19-20,
42-43). Ricceur argues that translation is ‘a matter of living with the other in order
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to take that other to one’s home as a guest’ (1996: 5) and that it therefore represents
an act of tolerance (Scott-Baumann, 2009: 107-108). Through translation, accord-
ing to Ricceur, we breach the confines of our own linguistic traditions and open
ourselves to those who speak other languages and have other traditions, beliefs and
convictions, while preserving our differences (Ricceur, 1996: 4). Ricceur has not
been alone in considering translation as an ethical task; indeed, performing an act
of translation or interpretation is often seen as a positive gesture, an act of kindness
and sometimes even charity; it is then not surprising that it is often performed
by volunteers motivated by an altruistic response to humanitarian needs (see for
example Olohan, 2012, 2014; Basalamah, 2018).

The aim of this chapter is to see whether this positive image of linguistic medi-
ation in the eyes of theorists and practitioners of translation and interpreting also
extends to users of these services. We will attempt to find out how newcomers to a cer-
tain linguistic community, who are potential or actual users of interpreting services,
perceive interpreting support and its role in the process of their linguistic inclusion
in society. Attitudes towards community interpreting will be studied with reference
to a sample of 65 migrants from various language backgrounds (18 different L1s were
identified) and with various lengths of stay in the host country, Slovenia.

The first section of the chapter provides definitions of some basic terms and
concepts. The next section addresses theoretical considerations in relation to the
translators’ and interpreters’ occupational status, their occupational prestige, and
users’ satisfaction with the services provided by translators or interpreters. The
chapter then briefly describes migration flows in Slovenia. This is followed by a
presentation of the methodology used for data gathering and data analysis. The
chapter concludes with a presentation of the results, the discussion and the con-
clusion, in which some policy recommendations are made.

2. Definitions of the terms used in the chapter

We use several terms, such as community interpreting, professional and ad hoc in-
terpreters, short-, medium- and long-term migrants, that demand some clarification.
The term ‘community interpreting’ is used to refer to the activity described in ISO
standards as ‘oral and signed communication that enables access to services for peo-
ple who have limited proficiency in the language of such services’ (ISO 13611:2014).
The same activity is sometimes also described as ‘public-service interpreting, ‘inter-
preting in institutional discourse’ or ‘dialogue interpreting. Community interpreting
occurs in a wide variety of private and public settings and supports equal access to
community and/or public services. These settings may vary and can include pub-
lic institutions (schools, universities, community centres, etc.), human and social
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services (refugee boards, self-help centres, etc.), health-care institutions, religious
organisations, and emergency situations.

The term ‘interpreter’ will be used with reference to both professional and
non-professional interpreters. Professional interpreters are trained individuals who
are able to provide oral or signed translational activity, strive to ensure accuracy of
linguistic transfer, maintain confidentiality and attempt to remain impartial to the
best of their ability. The terms ‘non-professional interpreter’ or ‘ad hoc interpreter’
will refer to people who have received no training in interpreting but who may or
may not practise interpreting as a full-time or part-time professional activity. This
means that ad hoc interpreters may be family members or acquaintances of the
user, other professionals with knowledge of two languages used in the communi-
cation (e.g. health-care workers), volunteers or individuals employed by various
public-service providers, NGOs, government bodies etc., who have not received any
interpreter training and were recruited because of the lack of qualified and trained
professional interpreters for specific language combinations.

The term ‘migrant’ refers to anyone who resides outside the territory of the state
of which they are nationals or citizens, irrespective of whether their migration was
voluntary or involuntary (see European Migration Network Glossary, under the en-
try ‘migrant’).! We also use the term ‘short-term migrant’ to refer to a migrant staying
at least one month and less than a year in the host country, the term ‘medium-term
migrant’ a migrant staying in the host country at least one year and less than five
years, and the term ‘long-term migrant’ those who choose the host country for their
new home and intend to stay there permanently (see also Vargas-Silva, 2016 for
definitions of short-term migrants).

3. Research on the status, prestige and perception of interpreters

The focus of our research on the public image of the translator falls within a rela-
tively new research field of Translation Studies that Andrew Chesterman calls the
sociology of translators (2009: 16-17) and which covers research on interpreters’
and translators’ attitudes to their work, public discourse on the interpreter’s and
translator’s professions, and users’ and client’s perceptions of the status or prestige
of the profession in the society. Translation scholars who work in this field typically
focus on the status of the profession, i.e. the position of the profession of translators
and interpreters as determined by institutional and economic criteria, or on occu-
pational prestige, i.e. the public perception of the social standing of translators and

1. https://ec.europa.eu/home-affairs/what-we-do/networks/european_migration_network/glossary_
search/migrant_en Accessed 2 October 2019.
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interpreters, in other words on whether or not the profession of translators and/or
interpreters is admired and respected in a particular society (see Gentile, 2013: 65;
Ruokonen, 2013: 327). Some of these studies focus more on the occupational sta-
tus, i.e. professionalisation of the profession of translator or interpreter (e.g. Pym
etal., 2012), others more on occupational prestige and social ranking (e.g. Navarro
Montesdeoca, 2006), and some investigate both (e.g. Katan, 2011; Gentile, 2013).
The vast majority of translatorial investigations study translators’ and interpreters’
self-perceived occupational status through online surveys and questionnaires sent
to various categories of language professionals working in the field of translation
and interpreting (e.g. Katan, 2011; Pym et al., 2012; Gentile, 2013; Dam & Zethsen,
2010, 2011, 2012, 2013; Hale & Napier, 2016), however, some researchers also use
interviews (Koskinen, 2009) or analyses of various written texts such as profile
articles, newspaper interviews (Sela-Sheffy, 2008) or institutional texts (Koskinen,
2009) to gather their data. The findings suggest that both translators and interpret-
ers feel that their work is not sufficiently recognised by the public and that the pro-
fession of literary translator is considered more prestigious than that of professional
translators (Sela-Sheffy, 2010). Empirical data also seem to suggest that translators
suffer from a lower social status than interpreters (Katan, 2011: 65; Dam & Zethsen,
2013), although the self-perceived status of conference interpreters is not as high as
expected, since interpreters feel that the interpreting profession is underestimated
in society today (Gentile, 2013).

The studies tend to gather data from practitioners, i.e. translators or interpreters
(e.g. Gentile, 2013; Dam & Zethsen, 2011, 2012, 2013; Hale & Napier, 2016; Lee,
2017), and only a few of them, for example studies by Dam & Zethsen (2008, 2009),
focus on the way other people, like translators’ fellow employees, perceive translators.
Although studies of users’ or clients’ perceptions of interpreters and translators are
rare in Translation Studies, they are more frequent in the field of health-care studies,
where the results show that users’ attitudes towards interpreters are not uniform and
depend on various factors. For example, empirical studies reveal that users above
all rely on other criteria when choosing an interpreter and that patients therefore
tend to prefer family members as interpreters (Edwards et al., 2005; Rhodes et al.,
2003) or reject interpreters who do not belong to their ethnic group (see for exam-
ple Fatahi et al., 2010). Not surprisingly, attitudes towards ad hoc interpreters tend
to be rather negative. MacFarlane et al. (2009) studied Bosnian/Croatian/Serbian
and Russian refugees in Ireland and their attitudes towards interpreters. The results
showed that the services provided by ad hoc interpreters were perceived by the mi-
grants as being inadequate and problematic because the patients were often worried,
suspecting that the interpreters committed errors in their transmission and the pa-
tients consequently feared misdiagnosis. Other studies also indicate that users may
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have mixed feelings about professional interpreters: for example, Hadziabdic et al.
(2009) studied Bosnian/Croatian/Serbian-speaking migrants’ perceptions of using
interpreters in health care in Sweden. The results showed that although interpreters
were perceived as communication aids and professionals who helped the migrants
navigate through the health-care system in the host country, they were also seen as
a hindrance. On the other hand, an investigation of perceptions by heads of med-
ical and nursing departments in public health-care services in the Swiss canton of
Basel-Stadt (Bischoft & Hudelson, 2010) showed that the majority of respondents
felt that professional interpreters were beneficial for immigrant patients. They also
felt that interpreters ensured immigrants were well informed, and helped them know
their rights. This positive attitude among health-care professionals may also have
been due to their knowledge of numerous studies in the medical field, indicating
that it is vital that interpreting is provided by trained interpreters. For example,
Flores et al. (2003) report on a study conducted over a seven-month period, in which
they audiotaped and transcribed 13 paediatric encounters in a hospital outpatient
clinic. In six encounters professional Spanish interpreters were used, and in seven
encounters ad hoc interpreters such as nurses, social workers, and an 11-year-old
sibling. A total of 474 pages of transcripts of these encounters were analysed focusing
on errors: 396 errors were noted, with 63% of these errors having potential clinical
consequences, such as omitting questions about drug allergies and omitting instruc-
tions on the dose, frequency and duration of antibiotics and rehydration fluids. The
results of this analysis have shown that errors committed by ad hoc interpreters
were significantly more likely to be errors with potential clinical consequences than
those committed by hospital interpreters (77% versus 53%). Finally, positive atti-
tudes have also been detected in a more recent study by Hadziabdic et al. (2014),
describing the attitudes, opinions and preferences of 53 Arabic-speaking patients
who used professional interpreters in health-care settings. The results obtained
through a questionnaire showed that most participants perceived the interpreter’s
role as being mainly positive: they saw interpreters as their communication aid and
trusted their expertise. The results of these studies showed a correlation between the
use of professionally trained health-care interpreters and the positive perception of
interpreters as communication aids.
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4. Migration flows in Slovenia

In the 1970s, the then-Yugoslav republic of Slovenia was transformed from a coun-
try of emigration to a country of immigration: economic immigrants from other
Yugoslav republics mainly found employment as construction workers or seasonal
workers in Slovenia. Immigration from the former Yugoslav republics (in particular
Bosnia and Herzegovina) also continued after Slovenia became independent in 1991.
These immigrants, however, did not present a considerable linguistic problem. since
Serbo-Croat had functioned as an unofficial lingua franca in socialist Yugoslavia and
was also understood by the majority of Slovene-speakers (see Gorjanc & Pokorn,
2013). After 2005, when Slovenia joined the EU, the situation changed. Slovenia
experienced a considerable increase in immigration; for example, between 2006 and
2007 immigration to Slovenia increased by 127% (Vertot, 2009: 64-72). Linguistic
problems associated with migration then started to appear, since numerous mi-
grants no longer spoke any of the South Slavic languages. A recent nationwide survey
of language contacts encountered in Slovenia’s health-care system (Pokorn, 2019)
gathered responses from 564 healthcare workers. Their answers show that 92% of
respondents (n = 520) regularly care for patients who do not speak Slovene. Besides
South Slavic languages (such as Croatian, Serbian, Bosnian and Montenegrin), the
languages most commonly encountered among non-Slovene-speaking health-care
users are English and Albanian (followed by German, Italian, Macedonian, Rus-
sian, French, Roma, Arabic, Chinese, Bulgarian, Ukrainian, Hungarian, Spanish,
Romanian, Persian, Turkish, Urdu and Pashto; for more details see Pokorn, 2019).
These results show that Slovene public services increasingly encounter more and
more users who speak a variety of different languages, which is comparable to the
situation in numerous other EU states.

5. Data and method

In this section we describe the sample of interviewees and the method used to
analyse the data.

Three groups of migrants were interviewed according to their length of stay in
the host country at the time of the interview, as well as their intended length of stay:
short-term, medium-term and long-term migrants. Interviews took place in English
unless otherwise indicated; if not in English, the original utterance is provided in
a footnote.

For short-term migrants, a group of 38 asylum seekers were interviewed at
the Asylum Seeker Centre in Ljubljana. The group was chosen for three reasons:
(1) according to the Slovene Ministry of the Interior, as many as 60% of all asylum
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applicants leave the asylum seeker centres of their own accord, which indicates that
more than half of those who apply for international protection regard Slovenia as
a transit country and can thus be considered short-term migrants; (2) in accord-
ance with the Slovene Rules on the Rights of Applicants for International Protection
(Official Gazette of the Republic of Slovenia, 2017), asylum seekers are guaranteed
interpreting support from the state during their asylum procedures, which means
that all of them have used this type of communication strategy first-hand, regardless
of the length of their stay; (3) according to the Slovene Asylum Law (Official Gazette
of the Republic of Slovenia, 2016), asylum seekers also have access to free courses
of Slovene, which means that they have all had the opportunity to learn the official
language of the host country through explicit instruction regardless of their financial
circumstances. The 38 asylum seekers were selected according to their regional origin
and dominant languages in order to best represent the population of the Asylum
Seeker Centre in Ljubljana: 7 from Syria, 1 from Egypt, 8 from Iran, 6 from Iraq, 5
from Afghanistan, 1 from Algeria, 1 from Cameroon, 2 from Nigeria, 1 from Bosnia,
2 from Kosovo, and 4 from Ukraine. The interviewees’ languages, regional origin,
gender and age were selected on the basis of a preliminary questionnaire consisting of
21 questions which collected data on the general demographic structure and language
profiles of 46% (n = 107) of all the residents in all asylum seeker centres in Slovenia in
October 2016. The group of interviewees consisted of native speakers of a total of 10
languages: Arabic, Kurdish, Farsi, Dari, French, English, Bosnian, Albanian, Russian
and Ukrainian. By age, it mostly covered people from a younger generation in their
twenties and thirties, most of them with secondary or tertiary education (for more
details on the selection of interviewees, see Pokorn & Cibej, 2018).

For medium-term migrants, we interviewed a group of eight teachers (out of a
total of 15 foreign teachers) working at the British International School of Ljubljana
(BISL) and four teachers (out of a total of eight foreign teachers) employed at the
French International School of Ljubljana (EFL). BISL provides primary and second-
ary education in English and employs native speakers of English from several coun-
tries where English is a (de facto) national or official language (the United Kingdom,
the United States, Australia, India). EFL provides primary education in French and
employs native speakers of French, all of them from France. These two institutions
were selected because their employees typically stay in Slovenia for a (sometimes
fixed and contractually determined) period of several years (from 5 to 10), then
move on to work at another international school in a different country. As such, they
best represent the medium-term migrant profile. It should also be noted that EFL
and BISL are the only international schools in Slovenia. Three interviewees at BISL
were excluded from the medium-term group as they had been living in Slovenia for
more than 10 years and were thus categorised as long-term migrants. The remaining
nine medium-term migrants had a high level of education (three with secondary
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and seven with tertiary), were mostly in their 40s, and had been living in Slovenia
for an average of 3.19 years (BISL) and 3.56 years (EFL).

For long-term migrants, a group of 15 foreign-language teachers (out of a total
of 38) employed at the Faculty of Arts of the University of Ljubljana (FAUL) was
interviewed. Unlike the groups from BISL and EFL, this group was much more
diverse in terms of their linguistic backgrounds and regional origins, consisting of
lecturers from Canada, the United States, France (2), the Czech Republic, Germany,
Italy, Japan (2), Spain (2), South Korea, Russia, Poland and Bulgaria.

The medium- and long-term groups were selected because they shared a similar
educational background and a working environment in which they could continue
to use their dominant languages. The groups, however, varied in the type of mobil-
ity: the teachers at the Faculty of Arts were mostly migrants who did not intend to
return to their home country (since the majority of them had founded a family in
Slovenia). They generally had a high level of education (university-level or PhD),
were in their 40s or 50s, and had been living in Slovenia for an average of 17 years.

The data were collected as follows: first, each subject was asked to answer a
questionnaire consisting of 17 questions in order to collect general demographi-
cal information (age, level of education, length of stay in Slovenia) and quantita-
tive data on their language profiles - the subjects provided information on their
mother tongue, the languages they used with the people in their lives (partners,
children, co-workers, parents), their preferred language, as well as a quantitative
self-assessment (from 1 = poor to 5 = excellent) of their knowledge of other lan-
guages on four levels: writing, reading, speaking, and listening.

The qualitative data were obtained by two methods. With the asylum seekers
from the Asylum Seeker Centre in Ljubljana, the language teachers at the Faculty of
Arts and the teachers at the French school, semi-structured individual interviews
were conducted, consisting of 12 questions regarding the interviewees” language
attitudes and use of communication strategies. The staff of the British International
School of Ljubljana, on the other hand, participated in a semi-structured focus-group
discussion consisting of mostly the same questions. The participants were familiar-
ised with the general purpose of the study and signed consent forms to allow the
interviews and discussions to be recorded. Twenty asylum seekers, however, did
not allow the interview to be recorded - in these cases, the interviewer summarised
their answers in situ during the interview. The recordings and summaries were
then transcribed and analysed using the computer-assisted qualitative data analy-
sis software NVivo. The most important and commonly occurring patterns in the
interviewees” answers were coded by two researchers using a bottom-up typology
(see Table 13.1 below). Here, we focus on four questions pertaining to the subjects’
perception of interpreting and interpreters.
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Table 13.1 Coding typology for questions pertaining to interpreters

Interpreting settings Interpreters’ profile Users’ attitude towards
interpreters
legal settings (e.g. asylum interview) professional interpreter trust versus mistrust
medical appointments family member professionalism versus
unprofessionalism of
interpreters
administrative settings (often friend independence and
described by the interviewees as freedom versus
‘official settings’) hindrance
everyday life (e.g. in shops, in the  peer (i.e. another asylum
streets, public transport etc.) seeker or co-worker at the
language school or university)
communication with family NGO volunteer
members

6. Analysis and results

In this section we describe the analysis of how users of community interpreters
perceive interpreting and interpreters. We focus on whether users consider this
linguistic support as a helpful mediation strategy that enables them to participate
in important civic, social, economic, and political activities in the host country.

6.1 Frequency and context of interpreting services

The first question (see Table 13.2) concerns the frequency of use of interpreting or
translation services in general. More than half of short-term migrants (# = 20) and
two thirds of the interviewed medium-term migrants (n = 6) had relied on an inter-
preter to solve their language problems during their stay in the host country. In the
group of long-term migrants, half (n = 9) stated that they also relied on interpreters,
but only two stated they used them often, while the rest used them on rare occasions.

Table 13.2 Number of users of interpreting services by migrant group

When you have language problems in Short-term Medium-term Long-term
Slovenia, do you find someone to interpret or ~ migrants* migrants migrants
translate for you?

Yes 20 6 9
No 18 3 9

* The short-term migrants were asked if they used interpreters in addition to the asylum interview.
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While all three groups seem to have used interpreting as a communication strategy
during their stay in the host country, the situations in which they used them are
different. All 38 short-term migrants had used an interpreter during their inter-
view as part of the asylum procedure. Other situations they listed included legal
appointments (seven interviewees), medical appointments (including dealings with
the pharmacy; ten interviewees), and administrative tasks such as applying for res-
idence permits (three interviewees). Only two interviewees stated that they also
relied on interpreters in everyday life (e.g. when socialising with other people). In
general, the use of interpreters with short-term migrants seems to be restricted to
complicated, high-risk situations, as stated by [Iran M33 Short-term ENG R]:

If it's a complicated situation... That I cannot use... Because my word in Slovene
language is too small and I cannot tell the things that I need exactly.
[Iran M33 Short-term ENG R, 5:34-5:55]?

Administrative settings were also mentioned by five interviewees in the medium-term
group. Australia F52 Medium-term ENG R from the British International School of
Ljubljana pointed out that the use of interpreters is much more common in diffi-
cult, non-everyday situations: “It’s probably fairly standard in difficult situations,
like... not everyday language. This is wrong with my car or... You get other people
to make phone calls” [15:54-16:34]. The staft at the British International School
of Ljubljana also stated that they occasionally required translators to speak with
the parents, while in their personal lives, medical appointments were indicated as
particularly problematic:

I find that sometimes I don’t do things that I would easily do. I just don’t do them,
and I get my husband to do it. Because he... He’s not Slovene, but his Slovene
is much better than mine. So, when I want to make a doctor’s appointment, it’s
complicated and I don’t want to sort of have the discussion, and I get him to do it.
It’s the only thing I won't do in Slovene. I get my wife to call the doctor every
time. It’'s SUCH a hassle. [Australia F44 Medium-term ENG R &
Australia M49 Medium-term ENG R, 16:37-17:12]

As mentioned, at the time of their interview the majority of long-term migrants
stated they never or rarely used interpreting services, as all but one were fluent in

2. The interviewees were anonymised and given code names which consisted of the name of
their country of origin, gender, age, the length of their intended stay in the host country (whether
they were short-, medium- or long-term migrants), the language of their interview (with an
asterisk marking that the interview was held with the help of an interpreter), and either R (if the
interview was recorded) or NR (if the interviewee did not allow the interview to be recorded). The
non-English passages were translated by the authors. Passages in italics indicate the interviewers’
utterances.
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Slovene. However, they had used interpreting services in the past, especially at the
beginning of their stay in the host country. Their use of interpreters at the beginning
mainly involved communication with family members (nine interviewees), especially
non-English-speaking members of the Slovene partner’s family. Two interviewees
mentioned they required translation services from their family member or friend
to translate the abstract of their PhD thesis into Slovene. Nine also required an
interpreter in administrative and legal settings such as meetings with the notary,
their wedding ceremony, and arranging documents with the local magistrate. Only
two interviewees mentioned they sometimes required the help of co-workers (for
instance, to provide sight translations of e-mails).

6.2 Professional and ad hoc interpreters

The interviewees were also asked who interpreted in the situations when they re-
quired interpreting services. With short-term migrants, all 38 interviewees had
an interpreter employed by the Ministry of the Interior present at their asylum
procedure interviews, while only eight mentioned ad hoc interpreters, e.g. family
members (two interviewees; a daughter in one example and a brother in another),
friends (five interviewees), other asylum seekers (one interviewee), or NGO volun-
teers (one interviewee). What is interesting to note is that ad hoc interpreters were
also mostly used for medical appointments or administrative encounters, and rarely
in everyday life (the only exception being the two interviewees who communicated
with other people through their brother and daughter, respectively).

With medium-term migrants, only two interviewees stated they had used a
professional interpreter (for a notary meeting), while almost all of them (eight out
of nine) relied on friends at least once for help in everyday communication. Three
interviewees relied on family members, but only in situations when they themselves
could not handle the conversation (e.g. making a medical appointment by ph