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Introduction

CHALLENGE is a framework program (2004–2009) fi nanced by the 
EU Commission. Our scientifi c consortium consists of about 20 aca-
demic institutes and seeks to facilitate more responsive and responsible 
judgments about new regimes and practices of security (with a particular 
focus on the emerging interface between internal and external security) 
in order to minimize the degree to which they undermine civil liberties, 
human rights and social cohesion. This new volume of REGIO covers 
neighborhood context and various aspects of security. Contempora-
ry discussions on the merging between internal and external security 
and the relationship between liberty and security in Europe are seriously 
constrained by the degree to which the concepts, historical practices and 
institutions of liberty and security have been examined independently. 

This analytical division of labor expresses the practical and institu-
tional division of labor that has been encouraged by the structures of 
the modern international system and its distinction between foreign and 
domestic policies. Articles in this volume are informed by an apprecia-
tion of the historical circumstances under which this distinction became 
a crucial feature of political life in the modern world of sovereign sta-
tes and of its consequences for the forms of liberal democratic politics 
that have emerged also in this part of Europe over the past few decades. 
More signifi cantly, it is also informed by an analysis of a broad range 
of structural changes on a global scale that now pose many profound 
challenges to this defi ning feature of modern European politics. Con-
versely, and more crucially for this project, the familiar world of secured 
communities living within well-defi ned territories and sustaining all the 
celebrated liberties of civil society is now seriously in tension with a pro-
found restructuring of political identities and practices of securitization.



4 INTRODUCTION

This volume gives an overview of the changing faces of liberty and 
security in the CEE region. Beyond the political framework of neigh-
borhood, majority society and nationalism of minorities as well as kin-
states, the praxis of securitization or the „European culture of security” 
(The Hague Programme) is described through comprehensive regional 
statistics, economic analysis of migrant workers, or sociological survey 
on visa, border crossing and preparatory for introduction of the Schen-
gen Regime. Due to the fact that our workshop is located in Hungary, 
the perspective of numerous papers is connected to Hungary, but the 
editors strongly hope the conclusions are generally applicable. The aut-
hors are recruited from academics from Hungary, Romania, Germany, 
USA and UK representing Diaspora, different generations and sciences, 
too. We confess it was a challenge for us to edit this volume of excellent 
and diverse scholars. 

Judit Tóth and Zoltán Kántor, 
editors



GEORGE SCHÖPFLIN

Nationhood, Modernity, Democracy*

The modern nation is the central and most effective guarantor
  of democracy. For many, this proposition is challenging, pro-

vocative and perhaps even offensive. The world is full of idealists who 
believe in the superiority of universal norms that all should accept. 
My position is that this is utopian, possibly the road to dystopia, because 
all ideas, all ideals, utopias, ways of seeing or improving the world are 
culturally coded and, therefore, represent a particular and particularist 
perspective. And to impose my particularist perspective on another is 
the high road to despotism.

One of my underlying assumptions is that all cultures are commu-
nities of moral value – they create moral values and demand recogni-
tion as communities of value creation and worth.1 And if we accept this 
proposition, then it follows that we place a value on diversity, however 
much we may dislike certain practices that other communities of moral 
worth pursue. This position, however, is directly challenged by globali-
sation and human rights normativity, for instance, and the world that we 
live in can be interpreted along this polarity.

Centrally, there is constant tension between universalistic and partic-
ularistic discourses. It would be sad indeed if either were to triumph over 
the other. Both are needed. Universalism threatens to become oppres-
sive unless challenged by ideas external to it and the same applies to 

1 Wuthnow, Robert: Meaning and Moral Order: Explorations in Cultural Analysis. Ber-
keley, CA: University of California Press, 1987.

Paper presented at the conference: “Manifestations of National Identity in Mod-
ern Europe” University of Minnesota, May 2001.

*
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 particularism. But since the Enlightenment, we in the West have tended 
to privilege universalism and universalistic discourses and have tended 
unconsciously to assume that what we think is what all right-minded peo-
ple think. Not so. The world is infi nitely diverse and various.

Our views of the world, however much they may assume the guise 
of representing the most enlightened approach, is nevertheless bounded. 
None of us is culturally innocent. If this is so, then the role of culture 
and cultural diversity must be accepted as having a positive role in sus-
taining values that are meaningful. Indeed, if there is one thing is uni-
versal, it is diversity itself.

In the argument that follows, I want to take a very close look at the 
relationship between political power and cultural community. This is 
the pivot of my argument, that this relationship is real, that political 
power rests on bounded cultures and that the very real attainments of 
democracy are determined, in signifi cant part, by the cultural founda-
tions of political power.

My starting point is the coming of modernity. Modernity is a much 
contested concept and has dimensions in politics, the economy, society 
and culture in the widest sense, not to mention psychology and other 
areas. In the context of nationhood, however, the central determinant 
is the transformation of the nature of power. To cut a long story short, 
from the 17th century the early modern state underwent a signifi cant 
shift in its contours and capacities. It radically enhanced its power over 
the inhabitants of the territories it controlled and began a process of ter-
ritorial consolidation to secure this new-found power.2 This shift took 
place for a number of interlocking reasons, mostly to do with the intro-
duction of new technologies of information storage, military potential 
and methods of organisation. The information revolution of the 16th 
century was, of course, the invention of printing in the previous cen-
tury, the application of this technology to the recording capacity of the 
state, the possibility of larger bureaucracies and the corresponding emer-
gence of increased numbers of people who were literate. The outcome 
was what we have come to know as the absolutist state.

These practices were paralleled by the rapid growth of the scientifi c 
sphere – scientifi c in the widest sense of knowledge – which was to fi nd 

2 Breuilly, John: The State and Nationalism. In Montserrat Guibernau and John 
Hutchinson (eds.): Understanding Nationalism. Cambridge: Polity, 2001. 32–52.
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full form in the Enlightenment of the 18th century. By the mid-1700s, 
Europe was the home to a rising number of people with the literacy, the 
knowledge and the aspirations to constitute what today we would call 
an intellectual elite.3 This was the Republic of Letters. Simultaneously, 
new trading and production patterns, equally reliant on literacy, were 
resulting in a growing accumulation of wealth in private hands. This 
posed a problem for the state. Taxing the newly moneyed entrepreneur-
ial classes would appear to offer new opportunities for extending the 
power of the state, but it was already understood that taxation without 
a corresponding quid pro quo was ineffective, because people did not 
like to be taxed without their control. In England, this issue had already 
come to the fore during the 1640s and was a key aspect of the civil war. 
Similarly, as the state intensifi ed its coercive capacity, it discovered that 
people did not care to be coerced without their consent.

The question then arose – how, to what extent and in what way 
would the state redistribute power in order to attain the consent of the 
governed. It is in this moment that we can see the origins of citizenship 
and democracy. Without consent, there can be no democracy, of course. 
In the Thirteen Colonies, this proposition generated the slogan of “no 
taxation without representation”. Note that this was an extraordinarily 
radical idea, one that ran directly counter to the accepted order of access 
to political power as the exclusive privilege of birth, ie. the aristocracy.

The fi rst benefi ciaries of the new concept of governance found that 
the combination of these forces – rule by a degree of consent, economic 
power in the private sphere, intellectual exchange – allowed them access 
to disproportionate power. This was Britain and the Netherlands, to 
some extent France before the revolution and Switzerland. But the pic-
ture also had its dark side. Rule by consent immediately raised the prob-
lem of dissent. What would happen if a signifi cant group of people chose 
not to consent, to demand access to power of their own? Should they be 
able to establish a new state? In pre-modernity, when state power was 
looser, this was not a serious issue. States could arise and disappear – this 
was the fate of Burgundy, for example. But once power, people and ter-
ritory came together as the central resource, no holder of power would 
willingly countenance its disruption.

3 Bauman, Zygmunt: Legislators and Interpreters. Cambridge: Polity, 1987.
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To cement these newly modernising states, therefore, something else 
was needed. Ideal-typically, to answer the problem of dissent, a shared 
culture had to be constructed which was suffi ciently cohesive to preempt 
dissent and disruption. With modernity, no state would willingly coun-
tenance the loss of power and prestige that secession represented. The 
early modern state attained this by a combination of ethnic cleansing, 
oppression and assimilation of culturally deviant groups. France elim-
inated the Protestant Huguenots with the revocation of the Edict of 
Nantes. England marginalised English and Irish Catholics; in the Neth-
erlands, again, Catholics were held down. And the United States began 
its international career by ethnically cleansing about a third of its pop-
ulation, the Loyalists who remained committed to the British crown. 
This also points towards something else – the growing role of seculari-
sation by the 18th century.

Thus the modern state, in order to attain the degree of cultural 
homogeneity that would permit political heterogeneity, had to condense 
suffi cient cultural power to make this act relatively risk-free. Sections 
of the population regarded as posing a potential risk had to be made to 
conform to a state-driven and elite-driven model of cultural and moral 
normativity. The state, therefore, took over some of the normative goal-
setting that religion had performed until then and assumed the role of 
being the primary agent of coherence creation.4 In exchange, citizenship 
offered access to political power and the wider world of literacy, educa-
tion and choice.

The question then arises, could this newly devised state-driven set 
of norms be purely or overwhelmingly civic, requiring no solidarity of 
the type that we would defi ne today as ethnic? Initially, the situation 
was unclear and the early narratives were certainly civic. The French 
revolution invented the “citoyen” and all the inhabitants of the territory 
of France were potentially members of the civic French nation, though 
there was always a preference for the language of the Ile de France, just 
as in England the language of London was preferred over, say, Scots. 
Could one be a citizen of France while speaking Breton? No. Similarly 

4 On the signifi cance of coherence creation, see Eliade, Mircea: The Myth of the 
Eternal Return: Cosmos and History. London: Penguin, 1954. and Pléh, Csaba: 
A narrativumok mint a pszichológiai koherenciateremtés eszközei. [Narratives as 
instruments for creating psychological coherence] Holmi, Vol. 8, Nr. 2 (February 
1996) 265–282.
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in Britain, the idea that one could speak Welsh in the public sphere and 
assume full civic rights in that language would have been dismissed 
as laughable until the 1960s. From the outset, therefore, non-civic ele-
ments were brought into nationhood and citizenship was conjoined with 
language, thereby necessarily importing the non-philological qualities of 
language into citizenship.5 It is naive, dangerously naive, to suppose that 
a language can be neutral in this respect. However, this did not and does 
not mean that a state must be monolingual, but life is much easier if the 
civic world actually is monolingual.

From this perspective, the idea of the civic contract as being the 
determinant of the nature of the modern state was always a legend, a self-
serving narrative. Citizenship is a cold concept. Legal regulation, admin-
istrative procedures, rights and entitlements do not build solidarity and 
trust. Citizenship needs a cultural foundation and cultures have qualities 
of their own that cut across the ostensible goals of full and equal citizen-
ship for all the residents of a state territory.6

The problem with basing civic rights exclusively on residence, taxa-
tion and obeying the law, as universalists like to do, is that it ignores the 
tacit norms, the implicit bases of consent. As children of the Enlighten-
ment, we like to believe that we are possessors of a seamless universal 
rationality. This is a fallacy. It assumes either that cultures are so alike 
that all differences can be ironed out without any damage or diffi culty, 
or that those who disagree with us are motivated by ill-will, ignorance 
or stupidity. The possibility that such disagreement may derive from the 
collision of different cultural norms is regarded with suspicion, given 
that no culture is easy with the relativisation of its own moral norms.

In reality, everything that we do is culturally coded and our own 
universalist assumptions are never culturally innocent. There are, of 
course, structural similarities and parallels, and it is the task of the social 
sciences to identify them, but beyond a given threshold, difference pre-
vails.7 If we ignore these differences, we end up imposing our norms on 
others; the name for this is imperialism. Hence in our understanding of 

5 Lotman, Yuri M.: Universe of the Mind: a Semiotic Theory of Culture. London: I.B. 
Tauris, 2001.

6 Bryant, Christopher G.A.: Civic Nation, Civil Society, Civil Religion. In John Hall 
(ed.): Civil Society: Theory, History, Comparison. Cambridge: Polity, 1995. 136–157.

7 Elias, Norbert: A szociológia lényege [Hungarian translation of Was ist Soziologie] 
Budapest: Napvilág, 1998.
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modernity and democracy, we must recognise the pre-eminent role of 
cultural norms and this brings us to the problematic of culture itself.

All cultures are collective; they include and exclude; they give us 
a particular set of identities; they allow us to make sense of the world; 
they offer us collective regulation and collective forms of knowledge; 
and they are bounded. These boundaries may shift but they will not 
vanish. They protect the culture in question and act as a fi lter through 
which new ideas are received and integrated. And all cultures rely on 
broadly similar mechanisms to keep themselves in being.8 They engage 
in cultural reproduction and construct memory, a myth-symbol com-
plex, forms of mutual recognition and the quest for acceptance of their 
moral worth as communities of value.9 If threatened, they will redouble 
their efforts to protect cultural reproduction. Hence in our analysis of 
cultures, it is vital to recognise that cultural reproduction has a rational-
ity of its own, one that certainly defi es material rationality and utilitar-
ian satisfaction. Indeed, whenever you hear a particular pattern of col-
lective behaviour by another group being described as “irrational”, you 
can be certain that the speaker is making a statement about h/h own 
boundedness.

The problematic does not end there, however. If we can now recog-
nise the relationship between citizenship and culture, and the central sig-
nifi cance of cultural reproduction, it follows that the rise of the modern 
state, with some of its base in the realm of culture, simultaneously means 
a disproportion in power relations. Some states are evidently more pow-
erful than others. This can be argued as a form of uneven development, 
though hardly in the Marxian sense. Put simply, the rise of several polit-
ically, economically and militarily powerful states in Europe in the lat-
ter part of the 18th century threatened the cultural reproduction of other, 
less powerful communities. Once the early starters had been successful 
in condensing power around the political-cultural base, they threatened 
the cultural norms of other, less developed collectivities. The Napoleonic 
wars were at least in part about this phenomenon. The weaker cultural 
communities had no option but respond or vanish, and few of them were 

8 Barth, Fredrik (ed.): Ethnic Groups and Boundaries: the Social Organisation of Culture 
Difference. Bergen/Oslo: Universitetsforlaget, 1969; Donnan, Hastings and Tho-
mas M. Wilson: Borders: Frontiers of Identity, Nation and State. Oxford: Berg, 1999.

9 Hankiss, Elemér: Fears and Symbols. Budapest: CEU Press, 2000.
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prepared to face disappearance with equanimity. The patterns established 
then lasted and are still clearly recognisable.

The outcome was a frenzied race to construct modern – more accu-
rately “modern” – cultures, cultural communities that could compete 
with the condensing power of the emergent modern states – France, Brit-
ain, the Netherlands, Denmark, Switzerland, Sweden. The diffi culty for 
the latecomers was that they lacked the political, economic and cultural 
resources of the early entrants to modernity and were, therefore, con-
strained, obliged to construct a modernity from their own, inadequate 
resources. Without modernity and without autonomous access to political 
power, which did not necessarily have to mean state independence, they 
were doomed and they knew it. The literature of the latecomers in Cen-
tral and South-Eastern Europe, for instance, is full references to the fear of 
extinction.10 This pattern then determines the history of Europe, as well 
as of nationhood, culture and democracy, until our time.

We are now in a position to see the quality of modern nationhood 
from a perspective that is different from the conventional view that priv-
ileges citizenship and universalism over culture and particularism, pre-
ferring to screen out the latter. Next, a few words on the relationship 
between culture and ethnicity. All cultures create identity, but not all 
identities are ethnic. Some identities are completely transient, others 
are restricted or contingent, yet others are partial. The particular quali-
ties of ethnicity, however, demand further scrutiny. Ethnicity, and I am 
using the word in its European sense not in its North American mean-
ing of hyphenated identity, is to be understood as a culturally dense set 
of shared meanings that create provision for making the world coher-
ent and meaningful. A world of meanings is one of collective narra-
tives which tell us what the world is about, what is positive and what is 
negative, why things happen and how we should behave. Without such 
meanings, the world is incoherent and terrifying. Individuals are left iso-
lated and unable to cope. It follows that we all have both individual and 
collective identities. It is, again, naive to suppose otherwise.

Thus ethnicity is the web of meanings through which we under-
stand and recognise one another and the world in which we live. It exists 
both in the explicit and the implicit dimension, in that ethnicity is part 

10 Kohn, Hans: Nationalism: its Meaning and History. Princeton: van Nostrand, 1955. 
gives several examples.
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of the code through which we can take certain ideas, certain forms of 
knowledge for granted. When we say that something is “sensible” or 
that it is “common sense”, we are tacitly referring to the ethnic forms 
of knowledge that we all have. There is nothing inherently reprehensi-
ble in this. The problems arise in the relationship between ethnicity and 
political power and that, as I have been arguing, is an inevitable and ine-
luctable aspect of modernity and thus of mass access to power through 
democracy. Nationhood, then, is constructed at the intersection of cul-
tural reproduction and democratic political power.

The instruments of identity construction are complex, but may be 
unravelled by using some of the insights of sociology, anthropology and 
cultural studies. My approach is post-Durkheimian. As far as I am con-
cerned, collective identities are constructed and real for those living in 
them. A brief summary of these processes of identity construction yields 
something like this: collective and individual identities impact on one 
another reciprocally. There is a continuous construction of both the 
individual and the collective self and some of this is implicit or occluded. 
Refl exive processes relativise our sense of identity, but do not eliminate 
them.11

A collective identity constructs a thought-world and a corresponding 
thought-style; these organise modes of thinking and the style of articulat-
ing them. Identities are anchored around a set of moral ideas, signifying 
that identity raises issues of “right” and “wrong” and that this is collective. 
The absence of moral regulation produces anomie, loss of identity and 
self.12 The collective self is a collective identity. It creates collective forms 
of knowledge, it provides answers to a whole range of problems which 
exceed the capacity of the individual, like that of individual responsibility 
and remoteness of cause and effect. Collectivities are engaged in cultural 
reproduction and protection of the collective boundary. These is under-
taken by reliance on a myth-symbol complex, boundary markers and fi l-
ters. Crucially, the collective identity creates and sustains a discursive fi eld 
which holds meanings steady by establishing a plausibility structure.13 

11 Douglas, Mary: How Institutions Think. Syracuse NY: Syracuse University Press, 
1986; Giddens, Anthony: The Consequences of Modernity. Cambridge: Polity, 1990.

12 Durkheim, Emile: The Elementary Forms of Religious Life. New York: Free Press, 
1995.

13 Berger, Peter: The Sacred Canopy: Elements of a Sociological Theory of Religion. New 
York: Doubleday, 1967.
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Benedict Anderson’s theory of imagining a collective existence functions 
implicitly by relying on the theory of discursive fields.14 These discur-
sive fi elds offer the individual stability and security and are the foundation 
for communication, as well as for providing a sense of identity over time. 
Crucially, the continuous defi nition and redefi nition of identity requires 
an ongoing normative debate.15 In the absence of such debate, norms are 
simply imposed on the weaker party.

And given the signifi cance of discursive fi elds in sustaining collec-
tive existence, it is hardly surprising that all identity groups seeks to min-
imise ambiguity and to establish as far as possible a single, unchallenge-
able sense to utterances. Collectivities rely heavily on the production of 
monology – the elimination of ambiguity – whether of the thought-style 
or at the moment of receiving external ideas. It is equally clear that such 
monology is under perpetual challenge both from within and from out-
side. Monology cannot be sustained, but is a continuous endeavour of 
collective existence.16

Ultimately, collective identities give the individual’s life a meaning 
beyond the individual lifetime, they are a way of constructing the past 
and the future. However, identities may be fractured by, for example, 
the impact of change (political, economic, technological) which bring 
the existing construct of meanings into doubt. The outcome can be 
a devastating crisis for the collective in question.

From this brief sketch, it should be clear that identities and identity 
construction are a complex and often sensitive area, one that is frequently 
misunderstood, and the insensitivity of external actors with greater 
power than the community in question can have far-reaching negative 
consequences. The coming of modernity was a crisis of this kind for 
latecomers; and this process is continuous, given the dynamic, rapidly 
changing nature of the world today. National communities which think 
that they have adapted successfully to the demands of modernity dis-
cover that the goalposts have been shifted without their participation.

14 Anderson, Benedict: Imagined Communities: Refl ections on the Origin and Spread of 
Nationalism. London: Verso, 1991.

15 Douglas, Mary: Risk and Blame: Essays in Cultural Theory. London: Routledge, 
1992.

16 Dentith, Simon: Bakhtinian Thought: an Introductory Reader. London: Routledge, 
1995; Holquist, Michael Dialogism: Bakhtin and his World. London: Routledge, 
1990.
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This now brings us to the next set of problems. We have become 
accustomed to the sensationalist accounts of ethnicity of journalism, 
seen at this popular level as an unmitigated evil, and reinforced by our 
own inclination towards seeing our norms as universal which leads us 
to undervalue or devalue the norms of others. We marginalise the role 
of solidarity in the construction of democracy overwhelmingly because 
we in the West have been fortunate enough to live in solidly established 
democratic societies.

If we turn now to Central and South-Eastern Europe where new 
democracies are being constructed, it is far too easy to believe that these 
are unsuccessful or are solely operated for the benefi t of ethnic majori-
ties or sustain their thin democratic practices only because of the pres-
sures of the West. A deeper analysis of nationhood produces a different 
conclusion. The central problem for the political communities emerg-
ing from communism a decade ago was the scarcity of materials from 
which to build democracy and, second, the problem – still a problem – 
of trying to build a democratic order that goes with the grain of cultural 
expectations.

The grain of cultural expectations is a metaphor, of course, and the 
central problem for the post-communist region was to establish a social 
base for a democratic order, one that goes beyond surface compliance. 
In Central Europe, this has been broadly successful. There is both elite 
and popular acceptance of and support for democracy and there has 
been some movement towards the acceptance of the diversity and com-
plexity that modernity produces, and towards giving some of this diver-
sity a political representation. Of course there are fl aws and failures, and 
these are picked up and exaggerated by the Western press, but the overall 
trend is set to fair.

What the West – to be precise, the dominant states of the West – 
finds very difficult to understand and, therefore, to integrate into its 
perception of the region is the phenomenon of cultural insecurity. The 
mainstream history of Europe and the West has been written from the 
perspective of the successful actors and these have been the larger states. 
But there is another history, one written from the standpoint of the 
small state. This putative alternative viewpoint would give us a quite 
different picture. It would show, for example, that the dominant pow-
ers in Europe have consistently ignored the narratives of the smaller 
cultural communities and stigmatised them as provincial or irrational. 
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If  one looks at the past through eyes of the Central or South-East Euro-
peans, the past is often malign and under the control of other, external 
forces.17

This phenomenon, this sense of seeing oneself as marginal, on the 
periphery, has been an enduring aspect of the region.18 But the smaller 
states of Western Europe are not signifi cantly different. Their central 
concern has been to match the capacity of the large states in condens-
ing cultural and political power in order to develop their own domes-
tic models of modernity. Scandinavia has been successful on the whole, 
as have the Low Countries and Portugal. But the experience of Central 
and South-Eastern Europe points in the other direction.

Now this factor is relevant to the present day, because it helps to 
explain the role of ethnicity in the politics of the region. Given the 
preeminence of the larger states, the Central and South-East Europe-
ans have repeatedly had to live with the experience of having externally 
developed models of modernity foisted on them, often enough with-
out a second thought as to their own norms and imperatives. Commu-
nism was the most extreme of these externally-driven modernisations, 
but there have been many others in history, including modern history. 
Indeed, the reception of democracy and integration into the European 
Union has certain structural similarities with earlier transformations. 
Not unexpectedly, the sense of being at the mercy of external forces 
impels these communities, or at any rate some members of these com-
munities, to retreat into their cultural citadels, into a cultural isolation, 
for fear that otherwise their cultural reproduction will be at risk. It is 
this fear for the continued existence of the community that underlies 
resonance of ethnic and ethnicised discourses. It is not the whole story, 
of course; the acceptance of democratic norms has been genuine, but the 
lack of time to construct their own responses and the impatience of the 
West have had their consequences.

In any case, small states and small cultural communities suffer cer-
tain disadvantages that large states seem quite incapable of understand-
ing, or so the history of the last two centuries would suggest. On the 
one hand, access to power is clearly more direct in a small state – any-

17 Glenny, Misha: The Balkans 1804–1999: Nationalism, War and the Great Powers. 
London: Granta, 1999. argues this forcefully in the case of South-Eastern Europe.

18 Milosz, Czeslaw: The Witness of Poetry. Cambridge MA: Harvard University 
Press, 1983.
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thing below a population of 20 million is small – because the number of 
levels of representation is fewer. It is easier for individuals to make their 
mark. And the members of the elite come to know one another well. 
As against this, it is much more problematical to generate the kind of 
cultural density that large states can do, indeed do so without any con-
scious effort. As a result, small states are more exposed to external infl u-
ences and need stronger barriers to protect their cultural norms. This 
necessarily leads them to adopt practices that are supportive of ethnic-
ity and ethnic discourses, even when this fl ies in the face of the human 
rights normativity that large states have elaborated. It would help, if the 
larger states practised a measure of self-limitation, held back and tried 
understand the needs of smaller communities. But they do not do so. 
Nor do they engage them in normative debate, which is essential if the 
parties are to internalise values rather than merely react passively. Power 
implies responsibility, but political actors can fi nd this responsibility dif-
fi cult to discharge when it comes to other actors whom they do not rec-
ognise as fully equal.

An example from current events. It is clear to anyone who knows the 
dynamics of ethnic cultural reproduction that no amount of cajoling or 
bribery or threats will produce the kind of ethnic cooperation in the Kos-
ovo or Macedonia that the West is seeking to attain in the name of multi-
culturalism. This is not because the Albanians, Serbs and Macedonians 
are obstinate, recalcitrant or ill-intentioned, but because Western projects 
pay scant attention to their cultural fears. The best that can be attained at 
this time, in order to secure the minimum, is the institutionalisation of 
parallel societies, but the West will not hear of this. The outcome is con-
tinued insecurity all round and no amount of Western money or pressure 
will change this. The local actors will pay lip-service to what they think 
the West wants to hear, but that is as far as they will go.

The proposition so far has been that the state acquired new power in 
the 17th and 18th centuries, that to exercise that power effi ciently, it had 
to develop a reciprocal relationship between rulers and ruled and the 
redistribution of power was most effective within a relatively homogene-
ous culture. This indicates that from the outset, ethnicity – shared cul-
ture – was an integral part of democracy and that modern nationhood 
cannot be conceived of without the collective cultural norms  condensed 
by the state. All this suggests that a high capacity state reliant on a web 
of shared cultural norms is a necessary condition for citizenship.
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The problem at the start of the new millennium is that the estab-
lished states of the West, which have constructed successful democracies, 
are coming under pressure from two disparate but conceptually related 
directions. From within, the explosion of civil society and the prolifera-
tion of civil social actors – lobbies, pressure groups, charities, semi-state 
agencies, identity movements, entitlement claimants etc – are transform-
ing the nature of the relationship between rulers and ruled.19 Not only 
is party politics weaker, but the authority of the central state bodies is 
declining. The state is losing its capacity to condense cultural power in 
the way that it could even in the very recent past. If it continues to lose 
this capacity, it could endanger civil society itself, as civil society with-
out state regulation and enforcement of the rule of law rapidly becomes 
uncivil, as has happened in Russia.

Simultaneously, the power of the state is being eroded by globali-
sation.20 The consequences are likely to be an unexpected transforma-
tion of politics. Parallel to the growth of civil society, there could well be 
an increase in ethnic identifi cation. States, fi nding that their capacity to 
condense civic power is under challenge, could come to rely more heav-
ily on ethnic or ethnicised discourses. Large states are becoming smaller 
in the context of globalisation. This does not have to be a disaster for 
democracy, as some fear. There are well-tried instruments for regulating 
inter-ethnic relations. But what is beyond doubt is that the universal-
ism of the cultural great powers, the belief that the French or British or 
American way of doing things is proper for everyone, will come under 
threat and the diversity of cultures, articulated as ethnic identity, will 
fi nd ever stronger expression.

19 Bauman, Zygmunt: In Search of Politics. Cambridge: Polity, 1999.
20 Urry, John: Sociology beyond Societies: Mobilities for the Twenty-f irst Century. 

London: Routledge, 2000; Bauman, Zygmunt: Globalization: the Human Conse-
quences. Cambridge: Polity, 1998.
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Relations of Kin-state and Kin-minorities 
in the Shadow of the Schengen Regime
On the stakeholders

Since the early 1990’s, eastward enlargement process has faced
   the Schengen Regime’s shadow. Though a symbol of the bet-

ter European integration in terms of both free movement and security, 
its possible effects on eastern EU member states have raised concerns. 
Discourses on the pros and cons of rigid border control, obtaining visas, 
and entry restrictions for non-EU nationals have greatly infl uenced kin-
state and kin-minority relations, external and internal affairs of affected 
states or communities, as well as anti-European sentiments.  This occurs 
without any reference to the minority situation.

EU enlargement creates a new external border in the eastern part of the 
continent. Beginning at the northern twin-town of Narva Ivangorod 
on the Estonian-Russian border, this new border stretches through the 
areas of Western Belarus that border Latvia, Lithuania and Poland to 
the Ukrainian borders with Poland, Slovakia, Hungary and contin-
ues towards the south along the Romanian borders with Moldova and 
Ukraine. There will also be the Russian enclave of Kaliningrad, sur-
rounded by Poland and Lithuania. Other new external EU borders are 
being drawn between Hungary and Slovenia, on one hand, and Serbia-
Macedonia and Croatia on the other.1

1 Judit Tóth: Connections of Kin-minorities to the Kin-state in the Extended 
Schengen Zone. European Journal of Migration and Law, Nr. 5, 2003. 201–227.
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This borderline goes through areas inhabited by people of similar cultural and 
historical backgrounds, who are, in a way, socially and ethnically related. The 
EU border also divides communities that belonged to one country dur-
ing the communist era and that have continued to preserve and foster 
social ties since that time. Areas on both sides of the new eastern border 
are characterized by their peripheral nature.  Here, there are rural com-
munities that in addition to lacking industrial centers and being under-
subsidised also have high unemployment rates, poor infrastructure, and 
an aging population. While the set of tools for cross-border co-opera-
tion are able to infl uence “neighbourly” relations, the peripheral nature 
of these areas also greatly contributes to the mutual attraction for an 
ad hoc development of cross-border contacts, especially in regards to business. 
This means that the role of cross-border co-operation in the eastern 
regions has changed signifi cantly from the time when its function was 
to strengthen EU member state integration and cohesion.

The rate and absolute number of ethnic and national minorities residing 
in the border zone of new and acceding EU member states is signifi-
cant. Eastward enlargement means that 71 minority communities with 
a total population of at least 11.2 million – with 7.2 million in the ten 
new member states and at least 4 million persons in two acceding states – 
will be added to the 30 million people of 58 minority groups within the 
old member states. Because it is almost ten percent of the total popula-
tion in the enlarging EU, minority issues have become an organic part of 
internal policy and regional affairs. The cessation of border control at inter-
nal borders and the possibility of free movement inside the Schengen 
zone is intended to inspire regional cooperation among kin-states and 
kin-minorities living in border areas. Almost all of the new member and 
acceding states have kin-minorities and diasporas in other member/can-
didate states or in several countries outside the enlargement perspective.

For both practical and symbolic reasons, the management of these sen-
sitive external borders has a profound impact on the relations between EU 
and non-EU members. In order to prevent the arraignment from creat-
ing a new eastern wall in the post-cold war era, it is exceptionally impor-
tant for the EU to take all possible measures to facilitate the crossing of 
these borders by third country nationals. The stability of those countries 
in Eastern and South-eastern Europe that remain outside of the EU is 
one of the crucial challenges of the enlargement process.
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To summarize, the EU and its institutions, new and acceeding states, 
kin-minorities and communities living in EU border zones are equally 
and directly invested in the management of border-crossing, and numer-
ous European organisations – through their mediation, adopted legal 
opinions and documents, stability pacts and/or regional role – are indi-
rectly involved into this still unequal fi ght. The EU has three policies and 
instruments that are most relevant to border-crossing management: Euro-
pean Area of Freedom, Security and Justice, European Neighbourhood 
Policy and the regional policy.

Freedom, Security and Justice 

Although the Title IV of the Treaty of the European Community 
(Art. 61–69) intends to create a balanced European Area of liberty, legal-
ity and security, these aims are not necessarily in harmony with one another. 
Mr. Barroso confessed to this missing balance: “The Commission today 
adopted one of the most important components of its political priorities 
for 2006. Security is the number one issue of concern to our citizens. 
They want the European Union to be more effective, in particular in the 
fi ght against terrorism and organised crime, but also in management of 
migration fl ows and control of external borders. Freedom, security and 
justice are at the heart of the Commission reform agenda. In the fi rst 
eighteen months of this Commission over 17% of all Commission pro-
posals cover the area of justice, liberty and security. This is a key feature 
of our Europe of results agenda.”2

Reacting to this security agenda, public discourses in new member 
states and in neighbouring countries often refer to the Schengen Agree-
ment (1985) and the Implementing Convention (1990) as a syndrome that 
is afraid of new European divisions. Because of the Amsterdam Treaty, the 
competencies of the EC law are stretching the intent of internal and 
external border management, free movement of persons, visa, asylum 
and additional security measures, which were originally outlined as 
being outside of EC law. Furthermore, the Title VI of the EU Treaty 
(Art. 29–42) regulates other components of police, customs and justice 

2 Joint Press Conference President Barroso / Vice-President Frattini (28 June 
2006) on the “The Hague Programme” http://ec.europa.eu/justice_home/news/
information_dossiers/the_hague_2006/conference_en.htm
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co-operation originally provided by the Schengen Implementing Con-
vention. Thus we have to speak about the Schengen acquis that is no longer 
an option in any EU Accession Treaty but is rather a requirement.
The FSJ includes the following policies and instruments:3

1. In connection with fundamental components of the European 
Union that are based on free circulation of capital, products and 
services, the free movement of persons is provided for all law-
fully-residing persons, EU nationals, and their family members 
inside the Union. This means that the borderless “Schengen Area” 
is replaced by the FSJ that covers the whole territory of the Union 
with certain temporary exceptions (7 year restriction until 2011 
for workers of new member states moving to old member states 
for employment purposes).

2. Visa policy includes a joint list of visa waivers and obligations 
towards each country outside the EU. The nationals of candi-
date states enjoy visa-free travel up to 90 days. The EU exter-
nal-border policy coupled with the visa and free movement of 
persons guarantees simplifi ed formulas for EU nationals, harmo-
nized entry conditions for non-EU nationals and improved doc-
ument security. Member state sovereignty is greatly limited by 
these unifi ed rules that screen for the poor, irregular, dangerous 
and improperly documented migrants irrespective of their cultural or 
ethnic ties to a destination country.4

3. Although offi cially in harmony with the Geneva Convention on 
refugee status (1951), security rational dominates the asylum pol-
icy. The external aspects of asylum immediately excluded appli-
cants from candidate or acceding countries regardless of indi-
vidual circumstances. Non-EU neighbouring states are deemed 
safe (i.e. transit or origin) countries; as a result, their nationals or 
illegal emigrants must be returned and received without scruti-
nizing the terms of the readmission agreements. Protection seekers 

3 The consolidated list of all biding and non-binding instruments of acquis commun-
autaire in the fi eld of Justice and Home Affairs puts together 48 pages divided into 
16 chapters. Due to this up-to-date, exhaustive but changing list the text refers on 
only the legal basis in the treaties on which secondary EC law can be issued. (Euro-
pean Commission, DG JLS 07.10.2005 www.europe.eu/scadplus/leg/en/ 

4 Tóth, Judit: The Application of Justice and Home Affairs and the Position of 
Minorities: The Case of Hungary. CEPS Policy Brief, Nr. 18, 2002. Centre for 
European Political Studies, Brussels, 2002. 1–17.
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from among the Roma or ethnic minorities have been rejected since the 
1990s. The infl ux of victims from the Balkan wars improved the 
coherence of temporary protection rules for cases of mass infl ux 
and readmission agreements for all regions adjacent to the EU. 
The return policy (for migrants who are not-admitted) and co-
operation with neighbouring states (Aeneas programme aiming 
at the capacity and expertise building) endorse reintegration of 
returnees into unstable democratic and constitutional societies. 
Humanitarian efforts coupled with strong instruments of exclu-
sion (e.g. Dublin Convention, regulation on competent member 
state of asylum investigation, Eurodac system of migrants’ fi n-
gerprints, etc.) have also been supported by pan-European organ-
isations aimed at curbing illegal migration.

4. Other aspects of the immigration regime attempt to estab-
lish a common legal framework for addressing the conditions 
of admission and settlement of third country nationals (such as 
labourers, family members for unification, long-term residents 
and students). Although these rules contain important guarantees 
for third country nationals in member states, the cultural proximity 
and ethnic ties of migrants are completely neglected in directives regardless of 
numerous member states’ colonial pasts or multicultural policies. 
The primary legal instrument is a directive that provides a mini-
mal amount of manoeuvring room for national legislation, but this 
is only allowed after migrants are able to meet the EC law require-
ments. Thus, national regulation takes language, cultural and per-
sonal background of third country nationals into account only 
during the social and cultural integration process. Because of this, 
members of divided communities and minorities distort the inten-
tion behind family unifi cation or tourism in order to lawfully enter 
and reside within the EU. In the future, open coordination proce-
dure will endeavour to create a gradual convergence of integration 
policies that have not been previously addressed by European leg-
islation on migration management, return policy, partnership with 
countries of origin and integration pilot projects.

5. Judicial cooperation in civil and criminal matters, drugs policy co-ordi-
nation, police and customs co-operation, crime prevention, the 
battles against organized crime and terrorism have become 
 leading aims of the FSJ.  In 2004, the Hague Programme shifted 
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the emphasis from liberty and the emancipation of migrants and 
their status – as defi ned by the 1999 Tampere Summit – to pub-
lic order. Transnational organised crime, evolution of counter-ter-
rorism, traffi cking in human beings, combating sexual exploita-
tion of migrants, money laundering, corruption are new headlines 
that encapsulate a set of legal instruments. European arrest war-
rants, Europol, the Task Force of Police Chiefs, Eurojust, reten-
tion of telecommunications traffic data, enhanced law enforce-
ment, intelligence and customs collaboration can be considered as 
milestones of this new trajectory. This provides the momentum nec-
essary for the fi ght against Bask, Irish or Chechen separatism to fi nd a com-
mon platform between the EU and its neighbours. The informa-
tion exchange among law enforcement agencies, cross-border sur-
veillance and pursuit of suspects and liaison offi cers’ network were 
originally compensatory measures in a borderless Schengen Area, 
but they have all become tools for counter-terrorism and external 
border control.  This is because they combat illegal movements 
across frontiers and the black market by bringing together the visa, 
customs and identifi cation databases.

6. EU citizenship, citizens’ rights should be understood as an important 
achievement that includes the protection of fundamental rights 
and personal data. Although the Charter of Fundamental Rights 
inside the European Constitutional Treaty is pending ratifi cation, 
the Treaty’s Preamble’s respect for the individual rights of minori-
ties and its catalogue of fundamental rights may indicate how the 
EU’s rule-of-law might function beyond the constitutional system 
of each member state.  The extended competence of the European 
Court of Justice, the direct reference on ECHR, sanctions for vio-
lation of (TEU Art.6–7) and monitoring on fundamental rights 
make external borders serve not only as physical check point but also as lines 
of demarcation between the different realms of rule-of-law in both a strict 
and tenuous sense. Moreover, the term of third country national dif-
fers from persons under the EC law.  As it evidenced by the old 
textbooks “Graeci, qui alios barbaros nominabant, se tantum humanos 
et doctos putabant,”5 the non-preferential and preferential treatment 
received by EU nationals, family members, lawfully resided long 

5 The Greeks, who considered themselves educated and humane, thought of all 
other races as barbarians.
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term migrants or students represents a historical cleavage between 
the “Civilized” and “Barbarian” worlds.

7. Anti-discrimination legislation that is intended to combat rac-
ism and xenophobia demonstrates the progressiveness of the 
EU’s minority protection programs. Directives for equal treat-
ment, EUMC as monitoring agency, and other measures that 
are necessary at the European level (TEU Art.29) may indirectly 
promote effective minority protection as they attempt to execute the EC 
law regardless race, gender, ethnical origin, religious, conviction, 
age, disability and sexual orientation (TEC Art.13). Respect for 
national and regional diversity as well as cultural heritage (TEC 
Art.151) accompany economic and social cohesion as well as 
member states’ solidarity and commitment to common. Minori-
ties that act as representative of cultural heritage, an ethnic com-
munity, a religion or regional peculiarity would be protected, but 
those communities based on common language or ethnic ties – 
in particular, those outside the EC law’s functional approach – 
would receive little to no protection.   While minority groups 
are defined by their language, religion and regional position 
that cumulatively creates cultural heritage and internal cohesion, 
Roma communities or numerous minorities in new and acceding 
member states that are loosing their language, institutional ties to 
churches, and are located in scattered and ill-defi ned regions.

8. Co-operation with third countries in the fi eld of justice and home affairs 
has become a crucial element of external relations and of the enlarge-
ment process. External relations’ security priorities have deter-
mined the institutional collaboration and support capacity for 
combating organised crime, terrorism, and illegal migration 
affecting the EU. For instance, the Ministerial Conference on 
the “Role of Internal Security in Relations between the EU and 
its Neighbours” (4–5 May 2006) adopted the Vienna Declara-
tion. About 50 countries and international organisations declared 
their common desire to develop a Partnership for Security in the 
FSJ area that would work in conjunction with the USA, Russia 
and Arab states adjacent to the EU. Looking at this mixture of 
states and organisations, it is diffi cult to determine where their 
common values and interests would lie. Moreover, while inter-
nal and external security is invariable in the borderless EU, it 
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is not transparent outside the EU’s borders. Despite this, the 
Declaration is based on the following principles and priorities:

a. Strict distinctions between internal and external security are 
no longer useful;

b. JHA co-ordination on the basis of the defi nition of common 
interests;

c. Co-operation with UN, COE, OSCE;
d. Action-oriented activities, fl exibility and multi-disciplinary;
e. ”Promoting rule of law, democracy, fundamental rights, good 

governance” as a means of bolstering security;
f. Mobilisation of political and fi nancial resources in each party;
g. Use of the European Neighbourhood Policy as a coherent 

framework for co-operation regarding security-related mat-
ters within the EU;

h. Supports partners in combating terrorism, prevention, identi-
fi cation of potential crimers, implementation of international 
conventions, protection of critical infrastructure;

i. Takes measures against organised crime and corruption 
through the law- enforcement training, capacity building, pro-
tection of victims and use of expertise (Europol, Eurojust);

j. Co-operation in the fi eld of migration and asylum through 
protection of human rights of (lawful) migrants; co-opera-
tion to improve security standards (biometrics in travel doc-
uments); functional border control and staffi ng, concluding 
readmission agreements; collaboration with sending, transit 
and destination countries in asylum management; and pro-
motion of public awareness about the opportunities and limits 
of individuals’ rights in migratory movement.

It is obvious how militarisation of law enforcement and foreign policy is 
occurring.  References to the rule-of law and respect for human rights 
become empty through security partnerships with unsafe sending coun-
tries.  Regardless of the absence of direct reference on minorities, the overall 
security context may indirectly support the utilitarian approach by taking minor-
ities into account as security issues on fringes of Europe.
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European Neighbourhood Policy 

On the eve of the eastward enlargement, the European Neighbour-
hood Policy (ENP) was developed in order to strengthen stability, secu-
rity and well-being for inhabitants in the “buffer zone” surrounding the European 
Union. Without referencing the minority context, Ms. Solana outlined 
that an objective was to avoid the emergence of dividing lines between 
the enlarged EU and its neighbours in the European Security Strategy 
for 2003. This has been the basis for strategy papers and actions plans 
developed in recent years.
Since 2003, the ENP has been a growing circle of:
a. aims of EU intentions that are to be reached through it
b. documents regarding the various measures defi ned in co-ordination 

and as joint actions, and
c. geographical scope. Originally it was intended to apply only to 

immediate neighbours of the EU (Algeria, Belarus, Egypt, Israel, 
Jordan, Lebanon, Libya, Moldova, Morocco, the Palestinian Author-
ity, Syria, Tunisia and Ukraine), but it has been extended to South-
ern Caucasus countries (Armenia, Azerbaijan, Georgia). In addition, 
strategic partnership was offered as a plan for Russia TEC (Art.179 
(1), 180 (1) and 181a) outlines the possible legal basis for ENP regu-
lation in a wider domain:
a. economic, fi nancial and technical cooperative measures between third 

countries and the Council that must be adopted by a qualified 
majority in order to be  implemented in these cooperative fi elds;

b. association agreements (with full consent);
c. various agreements to be concluded with the states that are EU acces-

sion candidates (with full consent);
d. measures that are necessary to fulfi l cooperative-development 

aims (in the process of Art.251), and that may take the form of 
multi-annual programmes or joint actions;

e. program agreements with third countries, communications, 
Council strategy-decisions, methods, financial consequences, 
geographical scope of ENP, multi-annual programmes that are 
conducive to the above-mentioned entitlements;

f. number of these documents increases;
g. ENP has no individual or specifi c legal instrument because of 

the cross-section impacts and co-ordination profi le.
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Some problematic aspects of ENP can be enumerated. Despite 
association agreements that include the goal of accession, ENP partner 
countries are not inspired to become Member States. There is a com-
bination of development, capacity building, and economic liberalisation 
goals that may destabilize the cooperative mechanism’s competencies, 
legislative, constitutional and democratic control in less developed, less 
democratic and not necessarily constitutional rule-of-law countries. The 
proposal for an ENP regulation6 of European Neighbourhood and Part-
nership Instrument means a further amalgamation of association, devel-
oping development and co-operation agreements, programmes, and 
binding actions that include but are not limited to cross-border coopera-
tion (CBC), allocation of funds, and thematic programmes. How would 
target countries react to this instrumental mixture? Unless they con-
tinue to be ineffi cient in development cooperation, they would react by 
centralising decision-making structures.

The ENP infl uences legislative efforts in FSJ as well as for acces-
sion and external relations. “With its historic enlargement, the European 
Union has taken a big step forward in promoting security and prosperity 
on the European continent.” This comment by the Communication of 
the Commission7 may express ENP’s prioritization of providing security in 
almost all Community policies inside and out of the EU. ENP is con-
cerned with security approaches, and it inspires, upgrade and hastens 
legislation in the fi elds of Freedom, Security and Justice, JHA and CFS 
in the light of enlargement. Neighbourhood Prosperity requires economic 
relations balanced by investments and the movement of products, work-
ers and ideas. The proposed measures should enhance cross-border co-
operation and the development of new economic regions by creating new 
opportunities for growth and employment on both sides of the border. In re-
gards to subsidization, this Action needs to be complemented by – and 
coordinated with – appropriate measures at the national, regional and 
local levels. “The Commission in conjunction with the Member States 
will continue to monitor the social and economic impact of enlargement 
in the border regions with a view to further improve this Community 

6 COM (2004) 628 fi nal
7 COM (2004) 373 fi nal
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Action.” This comprehensive approach to Communication8 is empty in 
its intentions.

The fear of migration as a security challenge explains the block on the 
workers’ movement. This is in spite of the fact that “no reliable method-
ology exists for predicting future population movements and for coping 
with the many variables which infl uence such a decision (income differ-
entials, labour market situation, cultural factors, etc.) Thus the degree 
of uncertainty regarding future labour movements and the level of real 
sensitivities and fears in some sections of the population militated in 
favour of transitional arrangements in order to facilitate the smooth lib-
eralisation of the movement of workers.” In this way, the ENP cannot com-
pensate for real and supposed negative effects of enlargement in adjacent countries.

What are the consequences of ENP at national legislative level? 
It means that the neighbourhood policy intends a one-sided export 
of rule-of-law and values of democracy. While there have been recent 
developments in FSJ due to the readmission agreements, safe country 
rule (e.g. in Dublin Convention and Dublin II regulation), minimum 
procedural and qualification directives on asylum), extra-EU transit-
zone for protection seekers, the common return policy and SIS, VIS 
and other databases systems regarding its execution, this extraterritorial 
effect of the Community law must contend with undemocratic traditions, 
weak respect for human rights, and less developed judicial capacity.

In this context, the reaction of adjacent and candidate states (including the 
Schengen candidates) requires specifi city. They also developed one-sided 
legislative, administrative measures to limit the negative effects of return, 
border and visa regimes, such as:9

a. ethnic preferences in migration regulation (e.g. in naturalisation, 
trans-border nationality status for minorities, dual citizenship)10

b. liberal visa practice that results in the continual irregular migratory 
movements of visitors, labourers, suitcase traders, students, or

8 COM (2001) 437 fi nal
9 Judit Tóth: Kin-minority, Kin-state and Neighbourhood Policy in the Enlarged 

Europe. Central European Political Science Review, Nr. 17. 2004. 14–25.
10 Kántor, Zoltán et al. (eds.): The Hungarian Status Law: Nation Building and/or 

Minority Protection. Sapporo: Slavic Research Centre, Hokkaido University, 2004.
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c. withdrawal of passport of overstayed or other illegal nation-
als in Member States (as occurred in Bulgaria and Romania).11 
It is highly controversial: extraterritorial effect of the EC law 
 provokes illiberal, unconstitutional laws and practices in acced-
ing countries.

For instance, though initially tolerant, Bulgaria’s dual citizenship 
policy has tended more frequently towards selectivity and exclusivity 
in its perception of Bulgarian and non-Bulgarian dual citizens’ partic-
ipation in local political culture. In contrast to Turkey’s model of kin 
minority protection, dual citizenship status has tended to mean a type 
of nation building tool for post-communist Bulgaria. As in other Bal-
kan countries, Bulgarian citizenship continues to preserve its deep eth-
nic content and serves to strengthen the spirit of the ethnic majority 
by emphasizing a sense of national belonging and solidarity. From this 
point of view, it is an important subject for domestic politics as well as an 
impediment for the development of a successful model for kin-minor-
ity protection that could later be employed by Turkey. Further research 
must deal with the ramifi cations of dual citizens’ political participation 
and cross-border exercise of political (voting) rights. After 1989, cross-
border developments between Bulgaria and Turkey demonstrated that 
interactions between cross-border actors –  such as migrant associations, 
twin municipalities, minority parties and local governments involved in 
cross-border elections and economic relations – may extend into a new 
kind of extraterritorial social-space that is linked to dual-citizenship 
rights and responsibilities. This dual structure could also serve as a basis 
for further development of cross-border relations, economic and cultural 
cooperation, modernisation, and a permanent interdependency between 
two states in the accession process.12

11 Angelina Tchorbadjiyska: “Irregular Migration and Borders in the Process 
towards Accession: The Bulgarian Experience” conference paper on Challenge – 
Changing Face of Liberty and Security in Europe, Malta 10–11 December 2005.

12 Nurcan Özgür-Baklacioglu: Dual Citizenship, Extraterritorial Elections and 
National Policies: Turkish Dual Citizen sin the Bulgarian-Turkish Political 
Sphere. In Osamu Ieada et al. (eds.): Beyond Sovereignty: From Status Law to Trans-
national Citizenship? Sapporo: Slavic Research Centre, Hokkaido University, 2006. 
319–358.



30 JUDIT TÓTH 

Regional Policy 

As early as 1957, the need to promote balanced development was 
recognized. In the preamble to the Treaty of Rome, it was recognized 
that balanced development could only be achieved by reducing the eco-
nomic gap between regions and assisting the most backward states alle-
viate their structural imbalances. Art.2-3 of the Treaty states that its 
tasks include the promotion of harmonious, balanced and sustainable 
economic development, high levels of employment and of social protec-
tion, improvements in the standard of living and quality of life, and eco-
nomic and social cohesion and solidarity among member states. Dispari-
ties between the development of various regions (Art.158-162) are chal-
lenging solidarity, Community support systems, and budgets, particularly 
for those states in the peripheries of the Europe’s external borders. The Euro-
pean Regional Development Fund, Social Fund, Agricultural Guid-
ance and Guarantee Fund, Cohesion Fund are instruments designed to 
accomplish a tangible regional policy and may offset developmental gaps. 
Enlargement is expanding to countries whose economic and social con-
ditions are often worse than in the least developed regions of the old 
member states. In 2003, their GDP’s ranged from 41% of the EU aver-
age in Latvia to 215% in Luxemburg. In all the new member states, per 
capita GDP is less than 90% of the average in the 25 EU member states; 
it is only half of this fi gure in Poland, Latvia, Lithuania, Estonia, Roma-
nia and Bulgaria it is only half of that.13 As the political centre of grav-
ity is shifting to the east towards the major support users, this fact urges 
policy makers to rethink the whole cohesion policy.

More than 5% of the Structural Fund is for cross-border, interre-
gional cooperation (Interreg III), sustainable development of urban areas 
in depression (Urban II), regional development (Leader+) and anti-dis-
crimination measures in the labour market (Equal). All of them are 
required to account for local needs and initiatives.

Despite public perception – for instance, in Romania – the EU’s 
Regional development system has never served for framework of minority issues. 
Regional development structure and regulation are unstable inasmuch 
as eight developing regions are founded upon the optional participa-
tion of local authorities and/or settlements. Even though participating 

13 http://europa.eu/scadplus/leg/en 
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 settlements were fi nally enlisted in the Act passed in 2004 in order to 
avoid ad hoc regionalisation, absence of a regional constitutional posi-
tion and a doctrine of state unity that centers around the concepts of 
state power and fi scal centralisation but is without genuine local self-govern-
ance  signifi cantly  infl uences the future of border zones – even including 
those well defi ned areas populated by ethnic minorities.14 For this rea-
son cross-border cooperation and euro-regions are considered as a means to prevent 
territorial isolationism, to promote cultural reconstruction, and – fi nally 

– to enhance economic development for peripheral areas.15

Other compensatory measures in the borderless area

Enlargement has improved in direct relation to the FSJ and ENP 
and indirectly through the remapping of regional and cohesion poli-
cies previously based upon security rationale. Most of these instruments 
and their consequences must be accepted by new member states. This 
includes the acceptance of the primary expectation: no reduction in the 
existing level of EU security after its further enlargement. In addition to 
the aforementioned changes, how would EC law contribute to minority pro-
tection in the face of restrictive external border control, visa policy and 
immigration regime?

Inside the EU, anti-discrimination legislation and a newly outlined 
monitoring and sanction system is commonly accepted but has yet to 
prove itself in this context. The Constitutional Treaty16 contains a refer-
ence to the rights of minority persons that shall be respected as common 
value of the Union (Art. I-2); however, the Council is not entitled to adopt 
measures for its execution. This was received in Hungary as a mark of its 
success in regards to its commitment to national minorities’ rights. While 
this adopted plain term of minority is open to interpretive speculation, it is 
intended to mean the internalisation of an external norm.17 Furthermore, 

14 Veress Emõd: A regionális fejlesztés szabályozását meghatározó tényezõk Romá-
niában. Kisebbségkutatás, Vol. 15, Nr. 1, 2006. 14.

15 Alexandru Illies and Marius Tatar: Euroregions with territorial Romanian par-
ticipation. In  Süli-Zakar István (ed.): Tájak, régiók, települések – Tisztelgés a 75 éves 
Enyedi György akadémikus elõtt. Debrecen: RKK, 2005. 51–57.

16 Treaty establishing a Constitution for Europe, OJ C310, 16 December 2004.
17 Balázs Vizi: The Unintended Legal Backlash of Enlargement? The inclusion of 

the rights of minorities in the EU Constitution. Regio. Minorities, Politics, Society, 
Vol. 8, 2005. 87–108.
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the Art II-81 of the Constitutional Treaty has a wider scope than Art.13 of the 
Treaty, insofar as it is mentions grounds for discrimination – namely col-
our, social origin, genetic features, languages, political or any other opin-
ion, membership of a national minority, property and birth – which are 
omitted from Art.13. Regrettably, this broader concept has not been trans-
lated into a legally-binding, practical application.

Outside the EU, accession criteria – including the handling minority 
issues –  most directly infl uence candidate states but have not structur-
ally affected certain minority communities, especially Roma communi-
ties.18 From the recent compensatory measures there are two that appear 
as if they will be highly infl uential in the long term.

1. Proposed European Parliament and Council Regulation stipulat-
ing rules for local border traffi c at member states’ external land borders 
intends to amend the Schengen Convention and the Common 
Consular Instructions.19 Despite the Commission’s proposal, the 
European Parliament supported more fl exible legislation that was 
aimed at the social, cultural and economic or family visits by neighbours.20 
Accordingly border residents may cross the border, if they
a. have a unifi ed crossing permit with a photo of the holder; this 

is valid only in the border area (determined by the name of set-
tlements, administrative units by the bilateral agreement within 
50 km radius around the borderline) for one to fi ve years;

b. have documents proving that they are registered border resi-
dents who have lived at least one year in the border area and 
have provided reasons for frequent border crossings. These 
documents must also demonstrate that they have a suffi cient 
means of subsistence;

c. are not persons for whom the Schengen Information System 
(SIS) has been alerted (persona non grata); and

18 Ernõ Kállai and Erika Törzsök (eds.): A Roma’s life in Hungary – Report. Budapest: 
Public Foundation for European Comparative Minority Research (2000, 2002, 
2003) www.eokik.hu, EUMAP (2001, 2002) Minority Protection in the EU Acces-
sion Process. Report of the EU Monitoring and Advocacy Program of the Open 
Society Institute, Budapest (2001, 2002)

19 COM(2005)56 fi nal
20 16 February 2006. www.bruxinfo.hu 
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d. are not deemed to be a threat to public order, security, public health 
or international relations.

They may stay in the border area for up to three consecutive months 
(without entry and exit stamps), but the precise duration shall be defi ned 
in bilateral agreements. Unless a bilateral agreement indicates that the 
responsible belongs to another local body, consular offi ces shall issue 
the crossing permit. Its fee will be equivalent to those of a short-term 
multiple-entry visa; however, member states may reduce or even waive 
it. Member states may conclude agreements on local border traffi c with neigh-
bouring third countries or maintain existing agreements provided that 
these agreements comply with the Regulation. Furthermore, they must 
ensure that third countries apply reciprocity and, thereby, grant equiva-
lent treatment for EU citizens wishing to travel within its border area. 
What would be the advantage of these bilateral agreements for border 
residents? They can cross at the border crossing points open only to bor-
der residents, at ordinary border crossing points in special locals, or out-
side the crossing points during fi xed hours if they are not subjected to 
a visa obligation.

On the other side, member states shall enforce effective, propor-
tionate and dissuasive penalties in case of misuse of local border traf-
fi c regimes – for instance, through keeping up regular second-line, in-
depth country checks on external borders or frequent usage of readmis-
sion agreements.

To summarize, border-crossing for border-zone residents would be 
more fl exible than the original Commission proposal of 2003 and late, 
under the infl uence of enlargement, in 2005.  For this reason MPs from 
Hungary warmly welcomed the “benefi cial regulation of local border traffi c as 
a new instrument of kin-state and kin-minority relations that compensated for the 
rigidity of the Schengen acquis.”21

Still, f lexibility of border crossing has never been interpreted as 
a  reduction in the attained level of security. For this reason, a compro-
mise between Russia and the EU was diffi cult to reach. Finally, after 
a fi ve year negotiation period,22 Mr. Frattini and Mr. Ivanov signed an 
Agreement on visa facilitation and readmission in October 2005. Drivers, 

21 Gál Kinga, 16 February 2006. www.bruxinfo.hu 
22 13 October 2005. www.bruxinfo.hu 
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businessmen, diplomats, students or journalist benefi t from the issuing 
of multi-entry visas, and other Russian citizens enjoy a more simplifi ed 
and expedited visa procedure for 35 euro fee. Visas are free for disabled 
persons, relatives of EU nationals and pupils. Readmission provisions 
by Russia for illegal migrants (citizens and third country nationals) may 
come into force in 2008 as a price for facilitated movement from Rus-
sia to the EU. This will also provide adequate time to conclude similar 
agreements with southern neighbours.  This is just another example of 
the extraterritorial impact of EC law through a deportation chain.

2. The European Parliament actively supports the protection of minorities 
and anti-discrimination policies in an enlarged Europe. Although the 
defi nition of minorities and standards for minority rights are nei-
ther exhaustively listed nor accepted, two recent documents23 
summarise how to proceed.
a. There is a difference between the protection of minorities 

and anti-discrimination policies. Equal treatment is not a ba-
sic right or a privilege while all forms of unlawful distinc-
tion violate dignity, human rights and equality before the law. 
For this reason national minorities’ protection is based on the 
preservation of richness and diversity of Europe;

b. Art.18 of the Treaty, which deals with freedom of movement 
and the right of residence, could be a substantial basis for facil-
itating the movement of people who are member of minority 
groups, thereby, avoiding isolation, the creation of new ghettos 
or forced assimilation;

c. Political parties and NGOs play a key role for social, polit-
ical and cultural integration of minorities – including their 
adequate representation in decision-making process at local, 
regional and national levels. Although it is necessary to clearly 
distinguish between national minorities, immigrants and asy-
lum seekers, a tolerant attitude in society and inclusive, coher-
ent minority and integration policies that are based on dia-
logue is needed. Effective participation in the decision-mak-

23 EP resolution on the protection of minorities and anti-discrimination politics in 
an enlarged Europe, 8 June 2005. (OJC 124 E/25 May 2006) and on non-dis-
crimination and equal opportunities for all – a framework strategy, 14 June 2006. 
www.euparl.europe.eu/sides/ 
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ing process that is based on the principles of subsidization and 
self-governance – or autonomy – of minorities follows the 
best practices in the EU. This would overcome double stand-
ards established by the Copenhagen criteria, on one hand, and 
the lack of any rules in member states on the other;

d. Minority issues must be better emphasised and provide greater 
attention to public opinion and authorities. In other words, 
the issue must remain an organic component of the accession 
and negotiation process;

e. To prevent segregation, social exclusion, and the under-rep-
resentation of minorities in certain jobs an affi rmative action 
plan that focuses on training, education and employment 
instruments should be implemented;

f. As there is evidence that ethnic minorities are fi ve to six times 
more likely to be the target of the police action and identity 
checks, the European Parliament warns against the possible 
discriminatory side-effects of measures against crime and ter-
rorism,. Moreover, the pending Framework Decision propo-
sition, which is intended to combat racism and xenophobia, 
would penalise violence motivated by racism and xenophobia 
in each member state;

g. There is an urgent need for migrating minorities to acquire 
citizenship while ensuring that integration process does not 
become forced assimilation or undermine group identity. 
Principle of jus soli and genuine contact (i.e. living in the ter-
ritory of the receiving country) of migrants in the process of 
acquiring citizenship is underlined;

h. Without offi cial statistics on ethnic and national origins, lan-
guage or religion a true insight into discrimination and the 
success of policies aimed at preventing it cannot be success-
fully evaluated. If it is in harmony with data protection direc-
tive, anonym and sensitive personal data can be collected for 
statistics;

i. Proper transposition of the two directives on equal treat-
ment will be enforced in each member state that are subject to 
infringement proceedings for violating EC law, regardless of 
being an old or new member state;
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j. To raise awareness of the various forms of discrimination 
through positive actions and programmes, 2007 and 2008 will 
be the European Years of Equal Opportunities and  of Inter-
cultural Dialogue respectively.

This summary attempts to prove how lawfully residing migrants and 
EU citizens are subjects of anti-discrimination and equal treatment policies that 
are isolated from external affairs. In terms of enlargement, neighbourhood 
relation and border-crossing in practice or action plans, the radiation of 
EU values has not been recognised as being a too sensitive or security-
based topic.

The Hungarian case

Hungary’s Schengen preparation began six-seven years ago. As the 
Amsterdam Treaty and its Protocol (1999) prepared to launch Schengen 
measures into the EC law structure, the “patchwork of the Schengen regime” 
has been underscored because of its focus on rather varied fi elds. Among 
the main measures of the Schengen acquis are:

1. the removal of checks at common borders and their appearance at 
external border checks;

2. a common defi nition of the rules for crossing external borders as 
well as uniform rules and procedures for controls there;

3. separation in air terminals and ports for people travelling within 
the Schengen area and for those arriving from countries outside 
the area;

4. harmonisation of the rules regarding conditions of entry and 
visas for short stays;

5. coordination between administrations on the surveillance of bor-
ders (liaison offi cers and harmonisation of instructions and staff 
training);

6. a defi nition for carriers in the measures proposed to combat ille-
gal immigration; 

7. requirement for all non-EU nationals moving from one country 
to another to declare themselves;

8. the development of rules for asylum seekers;
9. introduction of cross-border rights for police force surveillance 

and pursuit in the Schengen States;
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10. the strengthening of legal cooperation through a more expedient 
extradition system and a more rapid distribution of information 
about the implementation of criminal judgments;

11. the creation of a Schengen Information System (SIS) that allows 
all border posts, police stations and consular agents from Schen-
gen group Member States to access data on specifi c individuals (e.g. 
persons under the expulsion order or on the list of persona non 
grata) or on vehicles or objects which have been lost or stolen.

Beyond this, broad  substantive, legal and geographical fragmentation of 
measures continue unabated because of differences in legal foundations, 
various decision-making processes, and competencies of the ECJ and 
other participating states (observers: Island, Norway, actual and acced-
ing member states; outsiders: Ireland, UK; partial participants: Denmark 
and Switzerland as EEA member). While the Schengen acquis (Execu-
tive Committee’s measures and instruments) had to be transplanted into 
the EC law’s legal foundations and the information system had to be 
enlarged to account for absorption of ten new member states in the EU’s 
infrastructure, the coordinating body of preparatory work had to be devel-
oped in Hungary. The Ministry of the Interior was responsible for this 
legal harmonisation and adaptation to transformation in rules and infra-
structural development.24 This had to be done without impacting the ability to 
assess kin-state and kin-minority relations or any kind of border-crossing scenario.

The Accession Treaty (2004) defi ned certain rules of acquis that had 
to be immediately implemented after accession; the others could be left 
until after an evaluation test and Council consent (Art. 3–6). In other 
words, Hungary had to accept unreleased, unknown secondary rules, 
measures and ECJ’s case laws during the accession (ratifi cation) period. 
While pre-accession funds – such the Schengen Fund (2004–2006) – 
require precise development aims, there has been a constant game of 

“shooting at a mobile target” that has made the harmonisation and infra-
structure planning more diffi cult. In 2005, the avis on horizontal and 
other Schengen related fi elds had to be completed, and local assessment 
of the implementation of Schengen acquis started in 2006. Because of 
technical problems, full membership cannot occur before late 2007, and 

24 Ministerial orders determine division of work and action plan of the preparatory 
Nr. 20 of 2000, Nr. 17 of 2001, Nr. 33 of 2005 and Nr. 10 of 2006.
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the Council will determine this after it fi nally assesses the preparation 
and EU’s readiness to absorb new Schengen members. The delayed 
IT capacity building in the EU, changing rules for harmonisation, and 
absence of practical Schengen advantages – which has been caused by 
partial implementation of acquis in the period between transition and 
full membership – may explain general public’s disappointment.

Furthermore, there is no relationship between the temporary limi-
tation on free employment in old member states and the introduction 
of Schengen acquis. Frustration over limited manoeuvrability in the old 
member states’ labour markets and within neighbouring EU states has 
become apparent among Hungarian nationals and minorities across the 
borders. Because the deadline of full membership of Romania and Bul-
garia in the Schengen regime has not been known, the disappointment of 
border-zone inhabitants both within and outside of Hungary will continue 
for an indeterminate period of time. It means a longer transitory period 
for the development of external border surveillance along Romanian and 
Bulgarian frontiers. For instance, when the length of land-border, low number 
of crossing points and their relatively bad location is taken into account, Roma-
nia’s gradual integration may hinder border-crossing into Hungary.

Table 1: Characteristics of Hungarian Border Sections
and Border Stations, 200525
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Austrian 356.2 1 4 10 6 22.3
Slovak 681.0 1 6 14 3 40.1
Ukrainian 136.7 – 1 5 1 27.3
Romanian 447.8 – 6 10 – 44.8
Serb 174.4 1 2 4 1 34.9
Croatian 344.6 1 3 6 – 57.4
Slovenian 102.0 – 1 6 1 14.6
Total 2242.7 4 22 55 11 34.0

25 Source: www.b-m.hu/horweb/hor_szerv.nsf/atkelo_viszonylat 
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The Interregional, cross-border development and cooperation is sup-
ported in Hungary, Slovenia and Slovakia by the Interreg IIIa, in Roma-
nia by the Phare CBC, and in Ukraine by the Tacis. In 2004, Hungary 
participated in eight Interreg programmes with the surrounding coun-
tries, regions; between 2004 and 2006, Hungary received 68.7 million 
euro in support from the Interreg.26 The euro-regions involved in this 
cooperation are large enough not affect ordinary people. Micro-regional 
collaboration should have been replaced by euro-regions, but settlement 
structures, local administrative units, and their competence are differ-
ent – for instance, micro-regional units in Hungary have no partners 
in Ukraine and Romania. Although the existence of euro-regional col-
laboration, structure and activities are not well known, this gap can 
be bridged by cultural co-operations that dominate on the external 
CBC. According to surveys in 2002 and 200427 perceptions of and expecta-
tions towards regional, cross-border co-operations on both sides of the border dif-
fer greatly. In Ukraine, these attitudes are determined by employment 
opportunities, well-being of inhabitants that is infl uenced by the open-
ness of borders, and – in times of economic recession and high unem-
ployment – the advantage of border proximity. Why do Ukraine passen-
gers travel to Hungary? Common answers have been in order to secure 
a living, (illegal) employment, suit-case trading, or “living off the bor-
ders.” Those in Hungary have a different perception: Ukraine symbol-
izes refugees, increasing traffi c and pollution, dense masses congregated 
at crossing points, and an absence of Ukrainian national investments 
in these border-zones. In Romania, the name of the CBC is accompa-
nied by conceptions of a kin-state, gasoline tourism and employment. 
This positive outlook is valid for only 30% of Hungarian respondents 
as they discuss their attitudes about the Romanian border area. Assess-
ment of CBC is greatly infl uenced by ethnic-composition of twin-set-
tlement’s inhabitants of twin-settlement in Romania. Migratory move-
ment is directed by seasonal work and the acquisition Hungarian settle-
ment permits.

26 A határokon túli (Kárpát medencében élõ) magyarság gazdasági alapjainak és tár-
sadalmi kohéziójának támogatását célzó lépések elõkészítése, valamint ezek lehet-
séges kapcsolódási pontjainak bemutatása (2004). www.eokik.hu

27 Baranyi Béla (ed.): Az Európai Unió külsõ határán – Együttmûködések Magyarország 
keleti határai mentén. Debrecen: MTA Regionális Kutatások Központja, 2005.
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According to Hungarian experiences on the Romanian and Ukraine bor-
der regions, the following circumstances have either hampered or sup-
ported the CBC’s position:28

It is obvious from the aforementioned plan that negative factors and 
concerns are much stronger than support for and positive aspects of 
cross-border cooperation in this peripheral and depressed region. Natu-
rally, perceptions do not necessary have strong correlations with statisti-
cal data, but public discourses are partially independent from hard facts 
and fi gures. Hungarian border-zone residents have more concerns; how-
ever, they live in a supported area. The absence of common competen-
cies and low foreign capital investment in border zones results in only ad 
hoc, less institutionalised or cultural cooperation. Finally, there is severe 
assessment inconsistency in regards to border checks: rude border guards, dif-
fi culty reaching and using crossing points, or corruption may be more 
demanding obstacles in CBC than visa requirements, migration restric-
tions, and border-checks for passengers or professionals.

However, border-checks will implement the recently adopted Code 
of Border Crossing29 as a “common corpus of rules on external border control” 
no later than 13 October 2006. Although “Member States should ensure 
that control procedures at external borders do not constitute a major barrier 
to trade and social and cultural interchange,” the preamble indicates makes no 
reference to a lawful distinction among third-country nationals with cultural 
or social ties to a destination country. As defi ned in Art 5. for stays not 
exceeding three months per six-month period, the entry conditions for 
third-country national shall meet the following requirements:

1. s/he is in possession of a valid travel document or documents 
authorizing him/her to cross the border (e.g. residence permit);

2. s/he is in possession of a valid visa, if it is required by the relevant 
Council Regulation;

3. s/he justifi es the purpose and conditions of the intended stay;
4. s/he has suffi cient means of subsistence, both for the duration 

of the intended stay and for the return to the country of ori-
gin or transit to a third country into which s/he is certain to be 

28 Süli-Zakar István (ed.): Cross-border Co-operations – Schengen Challenges. Debrecen: 
MTA RKKI, 2004.

29 Regulation (EC) No 562/2006 of the European Parliament and of the Council 
of 15 March 2006 establishing a Community Code on the rules governing the 
movement of persons across borders (Schengen Borders Code) 
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Hampering 
conditions

Supporting 
conditions

Concerns by 
local residents

Winners in CBC

Poor conditions of 
roads and railways

Kin-minority com-
munities living in 
border zone 

“Schengen as wall 
would exclude the 
developed world”

State, organisations at 
national level, big cities

Less developed tel-
ecommunication sys-
tem (in Ukraine)

Twin-settlements led 
by kin-minorities 

Immigration of more 
labour force, further 
workers (to Hungary)

Deserted, empty set-
tlements (aging) are 
re-inhabited by immi-
grants (in Hungary)

Behaviour of offi cers 
of customs and border 
guards

Joint history Environment pollu-
tion in growth (from 
Ukraine, Romania)

Civil organisations 
obtaining extra money 
from the CBC sup-
ports

Low number of cross-
ing points, neck of the 
bottle effect and hard-
ship in crossing

E xisting inter-gov-
ernmental (bilateral) 
relations 

Growing rate of inter-
ethnical marriages 

Rich/upper society

Visa requirement (for 
Ukraine citizens)

Positive bias relat-
ing to inhabitants 
living in neighbour-
hood (e.g. they work 
hard, they are honest, 
friendly) 

Increase of offences 
due to porous borders 
and superfi cial visa 
procedure

Entrepreneurs, manag-
ers, economic partners

Corruption, miss-
ing transparency in 
authorisation, political 
instability

Joint fi ght against 
organised crime by 
authorities 

Growing import from 
neighbours to the 
border zone (competi-
tion to local entrepre-
neurs) 

Public order and its 
fans+

Knotty procedure of 
exporting

Intensity of cultural 
relations (instead of 
economic co-opera-
tion)

Restrictive migra-
tion regulation of the 
Union

Border zone in limited 
extent

Quotas, customs and 
duties (for Ukraine)

Policy on trust build-
ing and awareness 
raising

EU

Frequent changes of 
economic rules

Supposed reintroduc-
tion of local border 
traffi c (in Ukraine 
the price of passport 
is high)

Low spending power
Small competence, 
manoeuvring room 
and fi nancial power of 
local settlements
Defi cit of (highly) 
qualifi ed experts
Less developed, 
absence of civil sphere

Table 2: Perception on CBC between Hungary, Romania and Ukraine
(2002–2004)
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 admitted; or is in a position to acquire such means lawfully tak-
ing into account the average prices in the member states con-
cerned for board and lodging in budget accommodation, multi-
plied by the number of days stayed; declaration of sponsorship or 
invitation letter may also constitute indication of suffi cient means 
of subsistence;

5. s/he is not person for who an alert has been issued in the SIS for 
the purposes of refusing entry;

6. s/he is not considered to be a threat to public policy, internal 
security, public health or the international relations of any of the 
Member States, in particular where no alert has been issued in 
Member States’ national data bases for the purposes of refusing 
entry on the same grounds;

7. s/he can verify through supporting documents the fulfi lment of 
the above-mentioned mentioned conditions.

Third-country nationals who do not fulfi l one or more of the afore-
mentioned conditions may be authorized by a Member State to enter 
on humanitarian grounds, in the name of national interest or because of interna-
tional obligations. Ethnic minorities or cultural proximity of passengers 
is not included in this series. Cross-border movement at external bor-
ders shall be subject to border-guard checks that demonstrate respect for 
human dignity and occur without discrimination. Entry and exit checks 
may also cover the means of transport and objects in the possession of 
the persons crossing the border, where appropriate, by using technical 
devices and by consulting, in relevant databases, information exclusively 
about stolen, misappropriated, lost and invalidated documents; the valid-
ity of the document authorizing the legitimate holder to cross the bor-
der; and of the presence of signs of falsifi cation or counterfeiting. Third-
country nationals subject to a thorough, second-line check shall be given 
information on the purpose for, and procedure of, such a check. The 
second line check” means a more extensive check that may be carried 
out in location that is removed from the location of the fi rst-line check.

Provisions should be made for easing external-border checks in the 
event of exceptional and unforeseeable circumstances in order to avoid exces-
sive waiting time at borders crossing-points (Art.8). The systematic stamp-
ing of documents of third-country nationals will remain an obligation 
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when border-checks are relaxed. Such easing of checks shall be temporary, 
adapted to the circumstances justifying it and introduced gradually.

Avoiding a major barrier to social and cultural interchange, perhaps 
this summary may cause friction between the preamble and absence of 
lawful distinction among visitors and passengers. Once common visa fees 
are upgraded and the minimum amount of required material coverage per day 
per capita is determined for third country nationals, a social iron curtain 
will be in place.

In favour of kin minorities living in third countries, Hungary voted 
against the Code on Border Crossing. Although adopted by the Council with 
a Slovenian abstention, the Hungarian refusal could draw attention to 
the regulation on minimal fi nancial cover required per capita at entry 
that depends on the duration and purpose of a third-country nationals 
stay. Today, its threshold is four euros per person because of kin minori-
ties’ lower standards of life. The state secretary of the Ministry of the 
Interior expressed Hungary’s interest in introducing the Code as slowly 
as possible, even stretching the introduction past the deadline. “The risk 
of EC law infringement procedure is not a high price, it takes at least one 
year, and Hungary would fi nally implement its provisions at the moment 
of accession of Romania.”30 Moreover, its introduction would be overlap 
with commencement of local border traffi c regulation providing facili-
tated entry for Ukrainian and Serbian border-area inhabitants.

Together with Greece and Sweden, Hungary also refused a proposal 
raising the visa fee of short-term and transit Schengen visa. In opposition to the 
French proposal – which references newly introduced biometric identifi -
cation techniques and higher prices for the complicated visa procedure – 
Hungary, Greece, Poland, Czech Republic, Slovakia, Malta, Cyprus and 
the Baltic States emphasised from the outset the proposition’s exclusive 
economic consequences and disruptive effects on neighbourhood pol-
icy. 60 euros, as opposed to 35, was denounced as economic iron curtain 
and extreme burden for kin-minorities. Additionally, the Russian visa-facil-
itation agreement as well as the one planned with Ukraine takes into 
account the poor conditions of these travellers;  Hungary’s refusal was 
accompanied by the intention to gain the time necessary to conclude 

30 Juhász Gábor state secretary (Ministry of the Interior) 23 February 2006. www.
bruxinfo.hu 
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agreements on visa facilitation between the EU and third countries that 
will be based on the Declaration adopted in Thessaloniki on EU’s per-
spective for West Balkan states and in order to reach a consensus about 
preferential groups in visa fee payments.31 Greece wanted each affected 
West Balkan country to be specifi ed, the others urged enumeration of all 
exempted groups (such as minors, students and researchers).32 Although 
the final version of the proposal entitles the Commission to negoti-
ation visa facilitation with West Balkan states in near future, Ukraine 
is exempted from increased visa fees, and children under 6, students, 
teachers and researchers are exempted from fee without having to obtain 
prior consent. The price of visa facilitation, or limited visa fees, is also 
common: Ukraine and West Balkan states have concluded readmission 
agreements with the EU. As was promised for reluctant Hungarian rep-
resentatives, the Council will place the visa fee on the agenda in case of 
negotiation failures.33

It was a confrontation solely between Hungary and the Union in 
regards to kin-minorities in a general election campaign in spring 2006. 
While kin-state and kin-minority relations have become an organic part 
of domestic and foreign policy since 1989, Hungary at fi rst tested the sensi-
tivity and fl exibility of old member states in border crossing issues by referencing 
the EU’s neighbourhood policy and external relations principles. The 
results have been modest in the short term, but when coupled with local 
border-traffi c regulations, it is a promising perspective.

Conclusions

The Schengen regime is fundamentally about re-interpreting 
national borders and their meanings in regards to the movement of per-
sons. As it does so, Schengen’s philosophy has been that national sover-
eignty is no longer a controlling principle for the movement of persons 
across state borders. Instead, border-control has been designed around 
the absence of borders for some (i.e. those coming from other sovereign 
states which are part of the system) and has been reinforced for oth-
ers (i.e. those coming from other sovereign states outside of the system). 
This underlying philosophy directly confl icts with a principle that has 

31 Népszabadság daily newspaper 28 April 2006.
32 24 April 2006. www.bruxinfo.hu 
33 2 May 2006. www.bruxinfo.hu 
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motivated the border controls in many CEE countries: kin minorities 
and persons coming from kin states should have privileged access to the 
territory irrespective the state’s Schengen status. The transformation of 
border controls from a system based on an individual’s ethnicity to one 
based exclusively on the individual’s provenance (i.e. where is he or she 
coming from) creates new frictions. This is what I have examined in 
this article.

EU enlargement places pressure both on interpersonal and institution-
alised kin-states/kin-minority relations. While kin-minority and kin-state 
relations have become strategic topic for almost all stakeholders in nation-
building, security and prosperity context including interstate relations, 
new member states have the most at stake and can only have limited infl uence 
on EU policies and legislation. Among the new member states, a joint pol-
icy representing common interests related to border crossing, fl exible border 
crossing, local border traffi c, visa requirement and other FSJ, ENP and 
regional development instruments has not established, but good neigh-
bourly relations have strongly manifested themselves.34 The EU has 
been forced to develop an understated minority policy through securi-
tization, which attempts to avoid importing minority confl icts and the 
entry of poor migrants regardless of their social ties, cultural proxim-
ity or ethnic origin. Thus, accession criteria, reference on minority pro-
tection in the Constitutional Treaty, local border traffi c rules and ENP 
have been developed as compensatory measures. Nevertheless, a fl exible 
border crossing system has been postponed since the current security 
priority is stronger than kin-state and kin-minority relations. This may 
fuel anti-European sentiment in public discourses (for instance, in the form 
of Schengen syndrome); however, visa procedures are still rather incon-
venient given that the screening process of member states results in a re-
fusal rate that oscillates between 2% and 40%.35

The disruptive effects of improving border controls and migration manage-
ment systems at future external-borders should not be overestimated in 
regards to the relations between the EU and its neighbours. If there are 
more rigorous personal checks on every individual seeking entry to the 

34 Piotr Kazimierkiewicz et al.: The Visegrad States on the EU’s Eastern Frontier. Consu-
lar and Visa Co-operation in East Central Europe for Residents of Ukraine and Moldova. 
Budapest: Centre for Policy Studies, Central European University, 2006.

35 Jakub Boratinski et al.: Visa Policies of the European Union Member States – Monitor-
ing Report. Warsaw: Stephan Bathory Foundation, 2006.
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EU and if all goods crossing the external frontier are subject to detailed 
physical examination, the result would be disastrous. But if intelli-
gence and the fi ltration of suspect individuals is enhanced, disruption 
would be kept to a minimum. All too frequently, the JHA aspect of the 
enlargement process – particularly the requirement for acceding states 
to adopt Schengen acquis – has been depicted in a completely negative 
manner.36 Images are conjured of a Fortress Europe or of a new Iron Curtain 
dropping across Eastern Europe and disrupting relationships between coun-
tries that have hitherto enjoyed close ties. The reality is far from this. The 
Union’s objective is to construct an area of peace, stability and prosper-
ity that extends beyond the borders of the enlarged Union. However, 
unless fl exible ways are introduced for handling local border traffi c, citi-
zens of the relatively poor states that are adjacent to the EU are not likely 
to believe in this benign vision. Despite pressure to upgrade the external-
border management, progress must be made in regards to trust, effi ciency 
and improved co-operation is necessary.

Inversely, European identity and regional, kin-minority, national iden-
tity has also been affected. European citizenship suffers from a defi cit of 
individual rights including the rights of (national) minorities’ to be dif-
ferent from the majority.  Although cultural diversity is respectable value 
and aim in the EU, its instrumental reality urgently requires remak-
ing European identity to be more multi-valence and fl exible. Duality of 
rights and identity is, after all, a part of the future.37

36 Malcolm Anderson and Joanna Apap: Striking a Balance between Freedom, Security 
and Justice in an Enlarged European Union. Brussels: Centre for European Political 
Studies, 2002.

37 Enikõ Horváth: All things European: Citizenship and identity in search of mean-
ing. Regio. Minorities, Politics, Society, Vol. 7. 2004. 37–61.
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Legitimacy of Kin-State Politics:
A Theoretical Approach

Laws that provide benef its to co-nationals abroad seem to 
   become a staple in the legislation of numerous – mainly 

east European – countries. Not only the Hungarian Status Law,1 the 
most prominent example, but also a considerable number of other bills 
passed in Slovakia,2 Romania,3 Russia4 or Bulgaria5 ref lect the seem-
ingly natural and unquestionable responsibility of a kin-state towards its 
kin-minority. There have been several publications explaining, favoring 
and questioning such benefi t laws from widely varied perspectives.6 My 
aim here is not to evaluate these benefi t laws as “post-communist” or 

“post-modern” but, rather, to place them within a larger framework and 
explore their legitimacy.

1 Act on Hungarians living in neighbouring countries. 19 June 2001.
2 Act on Expatriate Slovaks and changing and complementing some laws. 14 Feb-

ruary 1997.
3 Law regarding the support granted to the Romanian communities from all over 

the world. 15 July 1998.
4 Federal Law on the State policy of the Russian Federation in respect of the com-

patriots abroad. March 1999.
5 Law for the Bulgarians living outside the Republic of Bulgaria. 11 April 2000.
6 For detailed analyses see: Osamu Ieda (editor in chief), Balázs Majtényi, Zoltán 

Kántor, Balázs Vizi, Iván Halász, Stephen Deets (editorial board): Beyond Sover-
eignty: From Status Law to Transnational Citizenship? Sapporo, 2006.
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Methodological background

The Hungarian and other Status Laws are only one aspect of a kin-
state politics that is based on the relationships between a state (kin-state) 
and “its” minority (kin-minority) abroad. In the search to legitimate 
kin-state politics, there are three different analytical levels: a theoretical, 
a legal and a political. First, the theoretical level focuses on the cultural 
bond between kin-state and kin-minority. If there were a morally justi-
fi ed reason to maintain the link between kin-state and kin-minority, the 
legitimate responsibility of the kin-state might generate a legal action. 
This leads us to the second aspect: the legal level. Thus, a positive theo-
retical response (i.e. there is a morally justifi ed link between kin-state 
and kin-minority which is worth being maintained) might transform 
the relationships moral legitimacy into a legal legitimacy. But even in the 
case of a negative theoretical response, there might be existing interna-
tional laws that explicitly or implicitly suggest the legal necessity of kin-
state politics. Finally, the political legitimacy occurs within the struc-
tures of power and negotiation between the involved actors. The inter-
dependency of the affected states (home-state, kin-state), their standing 
within the European political network and the countenance of European 
institutions have to be taken into consideration. Again, if kin-state poli-
tics are morally and/or legally justifi ed, political efforts might be made 
to support these types of relationships. And even if kin-state politics is 
lacking any justifi cation on the theoretical and legal level, there might be 
other politically motivated reasons that could provide a comprehensible 
ground as legitimacy.

Because of this, a causal relationship between the three levels cannot 
be established. Although moral and legal reasons might exist for both 
legal and political actions, this is not necessarily the case. A closer exam-
ination might show that legitimate justifi cations exist on one or two lev-
els but not on the third. However, it is also possible to conclude that kin-
state politics is illegitimate in regards to theoretical, legal and political 
positions. Since kin-state politics as a social phenomenon does exist and 
is highly controversial, it is important to see on which legitimate ground, 
if any, it stands.

Because it is the most complex and requires some space to be elabo-
rated, I will limit my analyses to the theoretical level. First, I will sketch 
a defi nition of kin-state politics in general and point out those aspects 
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that will be most important within the analysis. After doing this, I will 
introduce the Multiculturalism Debate, which will serve as the frame 
for the remainder of my theoretical discussion. I have opted for this 
approach for the following reasons: fi rst, the issue of justifi cation and 
the range of minority rights are a central concern; second, the political 
framework is always a liberal democratic state; third, it aggregates differ-
ent, sometimes contradictory (liberal and communitarian) positions that 
open many angles from which to view kin-state politics.

Defi nition of kin-state politics:
responsibility, integration, incorporation

The basic component of kin-state politics is the relationship between 
a kin-state and its kin-minority. As there would be no such thing as kin-
state politics, this relationship is the defi ning feature of kin-state politics. 
The more compelling and not so easily answered questions are: What 
kind of relationship exists between kin-states and kin-minorities? How 
is it manifested? What are the consequences? As a starting point, we can 
state that it is a relationship between a state (kin-state) and a group of 
persons who are not residents nor citizens of the respective state but do 
share some or all aspects of the state majority’s national culture. In other 
words, national culture seems to be the shared object that generates the 
belief that the state’s majority and these “groups” (kin-minority) belong 
together. Although the members of the kin-minority live in another or 
several different states (home-state) and are, thus, citizens of these states, 
they practice a different national culture than the home-state’s majority. 
In short: the shared national culture between the kin-state and its kin-
minorities is the basic foundation of kin-state politics. Kin-state politics 
is distinctive because of its extraterritoriality and a state’s ties to non-cit-
izens. Because of these issues, cultural bonds must be proved to be a le-
gitimate justifi cation for kin-state politics.

There are three types of kin-state politics. First, the concept of national 
responsibility simply states that due to a shared national culture a kin-state 
is responsible for the well-being of its kin-minorities abroad. In many 
cases, this responsibility is ref lected in the constitution and/or founda-
tions concerning fi nancial benefi ts for the kin-minority. This type of kin-
state politics is mainly symbolic and is occasionally referred to by par-
ties, politicians and state authorities. As there is no legal result, this type 
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depends on the preferences of the parties in power. This politics aims to 
enable the minority to sustain its culture and to have an adequate option 
to compete with the majority for state goods in their home-state. The sec-
ond type, national integration, considers the kin-minority as part of the kin-
state’s majority nation that has simply separated by state borders. The idea 
of the nation’s unity underlies the assumption that the kin-minority has 
a right to participate in the national structures. This means that although 
the members of the kin-minority are residents and citizen of another state, 
they play a legitimate role in the national history because of their shared 
national culture. In order to guarantee their active participation, the state 
must help them secure legal instruments and measures. The visible out-
comes of this integration are laws that grant (educational and fi nancial) 
benefi ts. As a consequence of this, the kin-minority is accorded not only 
a place within the cultural nation but is also granted a special status within 
the state structure. These legal bonds and enforceable rights initiate forms 
of cultural and political integration. National incorporation is the third type 
of kin-state politics. It grants citizenship to members of the kin-minor-
ity regardless of their residence. Persons belonging to the kin-minority 
equipped with dual citizenship are considered full and equal members of 
the kin-state’s cultural and political nation of the kin-state. This type of 
politics believes that there is no difference between the kin-state’s major-
ity and the kin-minority; thus, the kin-state is as responsible for the kin-
minority as the home-state. This means that the kin minority is situated 
between two loyalties.

The three types are different in range and purpose. The politics of 
responsibility gives symbolic and fi nancial support to maintain the cul-
ture within the environment of the home-state; the politics of integra-
tion provides a special status within the state structure and generates 
a stronger legal bond; fi nally, the politics of incorporation grants citizen-
ships and offers the possibility of being an equal member of the kin-state 
nation. Having differentiated the types of kin-state politics, we should 
explore the legitimacy of each type separately. To do so, we should turn 
our attention to a theoretical analysis. 

The theoretical framework: the Multiculturalism Debate

The Multiculturalism Debate started within the framework of the 
North American academic forum in the late 1980s. What seemed to 
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be a new phase of the discussion between Liberals and Communitar-
ians developed around the question of cultural accommodation in pub-
lic institutions. A series of scholars, from both the liberal and the com-
munitarian camps, emphasized culture, national identity or membership 
in a community as essential for individuals.7 The common ground of 

“Multiculturalists” was a criticism of the original liberal theory of a neu-
tral state. According to Kymlicka, the state is involved in a nation build-
ing process. It is a matter of “a legitimate support of a common lan-
guage and thus of a sense of belonging to the social institutions that are 
designed in this language and promote the image that these institutions 
are open to everybody equally.”8 A state’s constitution, the legislation 
and public institutions refl ect more or less consciously the national cul-
ture and, therefore, cannot act in a neutral manner.

Confl ict emerges in the case of cultural plurality: when not all inhab-
itants of a state’s territory belong to the same language or cultural group. 
Due to global migration and the persistence of national minorities, cul-
tural diversity is rather the norm than the exception in most – but espe-
cially modern liberal industrial – countries. Basically, all liberal states 
have to fi nd a means to accommodate minority cultures in a state struc-
ture that usually expresses majority culture. A simple non-discrimina-
tion principle is not a satisfactory way of addressing cultural minorities’ 
demands for “accommodation, recognition, and representation within 
the institutions of the larger society.”9 Minorities are, because of their 
size, in an inferior position. In a majoritarian democracy, they will never 
have a proper chance to fulfi ll their needs within state structures. For 
Kymlicka, this structural defi cit justifi es the proposal of  special minor-
ity rights and differentiated citizenship inasmuch as it provides a more 
effective means to secure more equal treatment between a state’s major-
ity and minorities.10

7 Iris Marion Young: Justice and the Politics of Difference. Princeton, 1990; Yael Tamir: 
Liberal Nationalism. Princeton, 1993; Charles Taylor: Multiculturalism and the Poli-
tics of Recognition. Princeton, 1993; Jeff Spinner: The Boundaries of Citizenship: Race, 
Ethnicity and Nationality in the Liberal State. Baltimore, 1994; Will Kymlicka: Multi-
cultural Citizenship: A Liberal Theory of Minority Rights. Oxford, 1995; David Miller: 
On Nationality. Oxford, 1995.

8 Will Kymlicka: Multikulturalismus und Demokratie: Über Minderheiten in Staaten und 
Nationen. Hamburg, 1999. 28. [translation by the author]

9 Will Kymlicka: Politics in the Vernacular. Oxford, 2001. 41.
10 Kymlicka: Multicultural Citizenship
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Since majority culture naturally penetrates the public sphere, new 
structures are needed to address the claims of those who do not share 
the majority culture.11 Devolution, federalism, autonomy and even 
secession have been put forward in the literature.12 The governments of 
East European countries, where the issue of national minorities is most 
prevalent, have refrained from pursuing such restructuring. That is, of 
course, no surprise. As I mentioned above, the majority practices a kind 
of nation-building through its state structures. Anchored and visible cul-
tural differences in the public institutions would diminish the everyday 
accessibility of national unity. Cultural maintenance is, thus, one of the 
most important reasons for national confl ict.

The kin-state as the third player can either help balance or cause 
further disruption in such nationalizing confl icts.13 Politicians as well 
as some scholars have argued that the importance and maintenance 
of the cultural community legitimately justifi es kin-state involvement. 
Although they hardly explicitly mention the Multiculturalism Debate, 
many arguments seem to be borrowed from it. In the following analy-
sis, I will consider whether Multiculturalism Debate offers a legitimate 
argument for kin-state politics.

Kin-state politics from a multicultural point of view

To address the point immediately, the Multiculturalism Debate is 
guided by the question of minority inclusion.  How should minorities 
be incorporated into the structures and institutions of the state where 
they live? This question and its resultant discussion emphasize only one 
relationship: the kin-minority and the home-state relationship. In these 
refl ections, the kin-state is unknown and unexplored as an actor in the 
process of cultural bargaining. To fi nd statements concerning kin-state 
politics in these arguments, we have to look askew. I have distinguished 

11 Multiculturalists draw clear distinctions between the accommodation of immi-
grants and that of national minorities/native people. Kymlicka argues that immi-
grants and national minorities have different interests originating from their very 
different situations; thus, they deserve different rights. Since cultural plurality in 
East European countries is mainly owed to national minorities, I will not focus 
on the stream of theory that deals with the accommodation of immigrants.

12 Ulrich Schneckener: Auswege aus dem Bürgerkrieg. Frankfurt, 2002.
13 Rogers Brubaker: Nationalism Reframed: Nationhood and the National Question in the 

New Europe. Cambridge, 1996.
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three different types of kin-state politics that operate using different 
instruments: national responsibility, national integration, and national 
incorporation. National responsibility admits a kind of moral and fi nan-
cial support to maintain minority culture. National integration accords 
through laws a special status within the kin-state’s legislature. National 
incorporation grants citizenship to kin-minority and equates them with 
rest of the kin-state citizens.

The key aspects are: responsibility towards the national culture, spe-
cial status accorded to foreigners due to the same national culture, and cit-
izenship as a legal relationship between the state and the individual. In or-
der to fi nd a legitimate argument in favor of or against kin-politics, we 
must deal with passages concerning these aspects. So, we can formulate 
the following three concepts: (1) cultural identity and the attitude of the 
state; (2) group rights and positive discrimination; (3) citizenship and state 
boundaries. In exploring the various aspects of these concepts, we might 
be able to generate a legitimate justifi cation for kin-state politics.

1. Cultural identity and the attitude of the state

When looking at the relationship between individual, community 
and the state, the boom of social theses that stress the desire of cultural 
accommodation attest a strong interest in the context and the constitu-
tion of the self. Non-egalitarians (e.g. Raz, Walzer)14 challenge egalitar-
ian theorists’ concepts of justice (e.g. Rawls, Dworkin)15 by arguing that 
the individual constitutes himself/herself only within a social context. 
Justice does not require equal treatment for individuals but rather con-
siders and accepts the diversity of different contexts. 

Multiculturalists see the Self embedded in a historical and ethical 
community’s social practices. These cultural patterns set the normative 
framework of each member of the community and thus act constitu-
tively upon individual identity. The individual seen in this way is inter-
subjectively dependent on the social environment and not, as in Rawls 

“original position,” ethically neutral and atomistic. In other words: the 
multicultural perspective believes that a community’s shared ethics 

14 Joseph Raz: The Morality of Freedom. Oxford, 1986; Michael Walzer: Sphären der 
Gerechtigkeit. Ein Plädoyer für Pluralität und Gleichheit. Frankfurt, 1992.

15 John Rawls: A Theory of Justice. Oxford, 1972; Ronald Dworkin: A Matter of Princi-
ple. London 1985. 
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generate an individual’s autonomy. The system of cultural values cre-
ates identifi cation, classifi cation and meaning. Cultural identity as a sys-
tem of values and explications is, therefore, a necessity to defi ne ethi-
cal norms.16 The cultural context is not only compatible with individual 
freedom; it is a precondition for individual self-determination. The right 
to individual self-determination implies the right to cultural member-
ship. This is a right of the individuals “to live within the culture of their 
choice, to decide on their social affi liations, to recreate the culture of the 
community they belong to, and to redefi ne its borders.”17

The liberal counter-argument agrees that culture might play an 
essential part in the identification process but objects because of the 
multiplicity of cultures (the culture of a chess club, the culture of opera-
lovers, the culture of the working class, etc.). Because every individual 
is a member of several different cultural groups, the structure of the 
state cannot explicitly and equally accommodate all. However, accord-
ing to the Multicultural representatives, national culture is different 
than simple culture. National culture is an environment – consisting 
of shared symbols, values and beliefs about a common past and future 

– that intends and has the ability to infl uence an individual’s interpre-
tation of the world, to formulate necessary explanation patterns and 
to, thus, create cohesion for people who have a shared concept of the 
world. In this sense, a national community is a strong cultural commu-
nity and the national culture an encompassing conceptual world.18 The 
cultural differences of a chess club, an opera lover or a social class can 
all be accommodated within the encompassing (majority) national cul-
ture. A different encompassing national culture, however, cannot be fi t-
ted into another one.

If we agree with the Multiculturalists that national culture is essen-
tial for the constitution of individual identity and is, thus, worth protect-
ing, we are forced to ask: Whose responsibility is it?  First of all, respon-
sibility lies with the members of the cultural group in question. If the 
national minority resists assimilation tendencies and is highly aware of 
its culture, it will take great effort to continue its heritage; if there is no 

16 Avishai Margalit & Joseph Raz: National Self-Determination. In Will Kymlicka 
(ed.): The Rights of Minority Cultures. Oxford, 1995. 79–92.

17 Tamir, 8.
18 George Schöpf lin: Nations, Identity, Power. The New Politics of Europe. London, 

2000.
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group interest to culturally differentiate itself from the majority, there is 
no reason for the liberal state to insist on differential treatment. Further, 
if we agree that the encompassing character of national culture requires 
at least the possibility to accommodate minorities and realize equal ethi-
cal treatment within state structures we have to ask which other rights 
might be constricted by this politics. The answer depends on the institu-
tionalization of the accommodation.

If the possibility of individual choice and the ability to execute this 
choice is provided, there should not be an individual right that is con-
strained as long as no other rights have been violated. For example, if 
a member of a national minority decides to send its children to a school 
where the lessons are taught in the minority’s language, there should 
be a school that is easily accessible where classes are held in the minor-
ity language. But what happens if the member of the national minority 
decides to enroll its children in a school where the majority language 
and the culture are taught? The person might be of the opinion that it is 
better for the future of the children to speak the majority language and 
to know the majority culture because it will ensure their future com-
patibility and it is always possible to practice the minority culture in the 
private sphere.

This is the point where liberal and communitarian Multiculturalists 
disagree. Charles Taylor, for example, proposed to Canada that it should 
send the children of the francophone population to French schools in 
order to secure the survival of Canada’s French culture.19 To ensure that 
the right to cultural membership can be exercised, other less-essential 
rights (like the right of parents to decide about the children’s education) 
have to be subordinated. From the Communitarian point of view cul-
tural survival can be thus more important than individual decision. This 
proposition rests upon the assumption that (1) minorities place the most 
value on the practice and survival of their cultures; (2) the responsibil-
ity of ensuring the practice and the maintenance of both majority and 
minority cultures – even if constraining other rights in the process – falls 
to the state; (3) individuals do not consider cultural retreat or change 
a viable option. Although all three assumptions can be questioned from 
a liberal point of view, the communitarian perspective makes legitimate 

19 Taylor, 52.
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claims about the state’s responsibility for the maintenance and survival 
of the cultures within its own borders.

But how can the responsibility of a state towards the minority of 
another state be justifi ed? The fi rst implication is, of course, the shared 
national culture. Several outcomes are then possible: (1) there might be 
a situation in which there is no responsibility at the level of the state. 
This is either because the minority is able to sustain its culture inde-
pendently of the kin-state and/or because the home-state is the first 
institution in charge of its citizens’ well-being and, thus, there is no 
legitimate need for kin-state activity. (2) It could be argued that a kin-
state is in a far better position to support its minority. Although not all 
requirements could be taken up by the kin-state (e.g. the accommoda-
tion in the public administration), the kin-state understands the cultural 
patterns of the minority better and can, therefore, offer more valuable 
assistance in the creation of cultural and educational institutions. This 
would resemble a transfer of sovereign rights and would be approved 
by the home-state. In this situation, kin-state activity would exist upon 
request. (3) The most difficult question is whether and what kind of 
legitimacy exists when the minority wishes for kin-state activity but the 
home-state does not.

First, it should be explained that the relationship between kin-
minorities and kin-states is a necessity as a means of cultural reproduc-
tion. National culture could be understood as a shared belief in a com-
mon past and future stand or, more simply, a common national history. 
The minority is thus a part of the national “faith.” But this explanation 
only addresses the connection between the kin-minority and the major-
ity in the kin-state. That is, it addresses the idea of the nation and not 
the state. Basically, a nation does not need a state to persist, to practice its 
culture, or to think of itself as a nation. Only if the state plays a core role 
in identifi cation (like achieving an independent state after the national 
revival) is the assumption that the kin-state plays a necessary role in the 
further cultural development of the kin-minority justifi ed.

However, the home-state will see its national stability endangered by 
the strengthening of bonds between the kin-state and kin-minority. The 
home-state could either accommodate the kin-minority in order not to 
evoke discontentment and secessionist movements; it could also pursue 
a strictly liberal minority politics and disregard institutional accommo-
dation. Either way the home-state cannot prevent the kin-minority and 



Legitimacy of Kin-State Politics: A Theoretical Approach 57

the kin-state from emphasizing their shared culture. As long as there is 
no action on the side of the kin-state that would violate the sovereign 
rights of the home-state, there is a possibility of kin-state involvement. 
Acknowledgment of responsibility, fi nancial assistance for cultural prac-
tices and regular contact can be legitimated on the ground of a shared 
national culture that requires a continuous reference to/contact with the 
kin-state. From this point of view, national responsibility is justifi ed.

2. Group rights and positive discrimination

Taking this argument one step further, the necessary kin-state 
responsibility could indicate that special rights that codify this respon-
sibility are justifi ed as well. Since the responsibility is directed to the 
kin-minority as a national group, the laws address the kin-minority as 
a group as well. Two questions arise from this: Are there such things as 
group rights that can be legitimately accorded to minorities? Can they 
be addressed to non-citizens?

The rights of cultural groups have received much attention and have 
been well elaborated within the Multiculturalism Debate. Van Dyke 
argued that the liberal conception as an individual conception was too 
limited and that the two tiered relationship between the state and the 
individual is not suffi cient for grasping the complexity of group claims.20 
The basic question is whether national minorities should be consid-
ered as moral units and whether they should be accorded legal status 
and rights. There are basically three positions that are prominent in the 
group rights’ discussion: (1) only individuals are moral agents and, there-
fore, only individuals can bear any (moral or legal) rights; (2) since some 
rights can only be exercised collectively, there are special rights for indi-
viduals as members of a group; (3) there are group rights that are intrin-
sic to the group as such and cannot be derived from individual rights.

The most important argument for opponents of group rights is that 
the individual is the ultimate agent of action. As moral rights can only 
be attached to this type of agent, group rights cannot exist.21 Since every 
moral and legal right is an individual right, all seemingly collective 

20 Vernon Van Dyke: The Individual, the State, and Ethnic Communities in Politi-
cal Theory. World Politics Vol. 29, Nr. 3, 1977. 343–369.

21 Adeno Addis: Individualism, Communitarianism, and the Rights of Ethnic 
Minorities. Notre Dame Law Review, Vol. 67, Nr. 3, 1991. 615–676.
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rights (like the right to associate) are in fact individual rights. Further-
more, individual rights are appropriate and suffi cient to protect cultural 
groups; therefore, there is no need to endow members of the commu-
nities with rights other than those belonging to the individual. Besides, 
group rights could have detrimental consequences. Group rights would 
create a category of rights distinct from and possibly in violation of indi-
vidual rights.22 In short, the individualist position sees no necessity, no 
desirability and primarily no moral ground for group rights.

Since Multiculturalists see the individual as always situated within 
a particular tradition, occupying certain roles and having commitments, 
they argue that one cannot have a right as an abstract individual. Rather, 
the individual has a right as a member of a particular group within 
a given context. With the community being the premise of the moral 
individual, communities can be units of moral concern and can have 
moral rights. However, a group’s interest represents the accumulation of 
the individual interests within the group. Because of this, all the rights 
that are meant to protect the interests of the group are actually individ-
ual rights. The right to cultural membership is a right attached to the 
individual members of the group and not to the group as such.23 The 
right to cultural membership, therefore, can be understood as a special 
individual right that because it is not of the moral weight of other indi-
vidual rights cannot be violate other individual rights.

The advocates of group rights state that in addition to individual rights 
there are certain rights that cannot be ascribed as individual rights. The 
right to secession or the right to self-determination are not translatable 
into individual rights and can only be understood as inherent group rights. 
Groups have other claims than the individual; thus, individual human 
rights are insuffi cient to face the needs of a group. Discrimination or vio-
lation against a member of a particular group is not a special act against an 
individual, but it is a general attitude against and illustration of a group’s 
difference. Anti-discrimination laws that protect individuals are, therefore, 
not enough. The rights of a cultural group have to be understood as moral 
rights attached to a group as such, not to each individual of the group.24 

22 Michael Hartney: Some Confusions Concerning Collective Rights. Canadian 
Journal of Law and Jurisprudence, Vol. 4, Nr. 2, 1991. 293–314.

23 Jan Narveson: Collective Rights? Canadian Journal of Law and Jurisprudence, Vol. 4, 
Nr. 2, 1991. 329–345.

24 Addis, op.cit.
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Since groups are seen as moral units, it is justifi able that they have moral 
rights that exist beside moral individual rights.

Within the Multiculturalism Debate, not all Multiculturalists agree 
with the notion of group rights. While the communitarian theorists sup-
port the idea of rights granted to groups as such, liberal Multiculturalists 
accept only group specifi c rights that are attached to individuals. This 
distinction between group rights and group specifi c (individual) rights 
is quite important when considering the legislation in kin-state politics. 
The question is: should laws concerning the kin-minority be addressed 
to members of the kin-minority or to the kin-minority as such? As 
we have seen from the multicultural point of view, both consignees of 
legal rights would be possible. But if the individual or group rights are 
addressed to non-citizens, are these laws still justified? Any bill that 
addresses the concern of the kin-minority accords them a special sta-
tus within the national legislation; because of this, I will generally refer 
to these laws as status laws. Since the rights are addressed to the minor-
ity as such and not to the individual member of the minority, status laws 
tend to generate collective rights.25 If we accept that the cultural com-
munity is (a) a necessary precondition for individual well-being (b) has 
a moral worth because of this (c) should be protected moral unit and (d) 
should be provided legal rights in order to ensure this status, the follow-
ing questions should be addressed: (1) Who is in charge of addressing 
the community and providing them legal rights? (2) How far can such 
legal rights go? (3) Do such laws discriminate against other groups?

First and foremost, it is the home-state that is responsible for the 
well-being of its citizens, i.e. also people who are kin-minorities. Know-
ing this, which right(s) could a kin-state legitimately acquire in order to 
pass status laws that address and affect the citizens of another state? The 
argument has to proceed as previously mentioned: if the kin-minor-
ity and the home-state agree to the laws terms, a kin-state is in a bet-
ter position to protect its kin-minority by passing status laws because 
of a shared culture. But why should a cultural minority receive better 
protection from the laws of a neighbor state than by the laws of its own 
state? The reason can only be found in the cultural realm. Since mem-
bers of the kin-minority are citizens of the home-state and as such are 

25 Otherwise individuals could enjoy the rights independently from the group, e.g. 
when they immigrate into a third country.
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included in the political and economic administration, there is no legiti-
mate space to legislate for the kin-minority as political or economic sub-
jects within the kin-state. Therefore, the question of “status” is limited 
to cultural aspects. Being viewed as a part of the cultural nation, a status 
law can only be accepted if it is proven that legal action is desired by the 
kin-minority and the home-state and if it is necessary to maintain the 
well-being of the group. Checking whether the fi rst condition is met is 
quite simple; the second is more diffi cult. Why should legal – and not 
moral – protection by the kin-state be necessary for the cultural mainte-
nance of the kin-minority?

Status laws may provide recoverable claims that are institutionalized. 
This doubtlessly provides a stronger and more durable bond between 
the kin-state and the kin-minority and is more independent of the polit-
ical preferences of the government in power than symbolic representa-
tions of this responsibility. Moreover, the kin-minority becomes a legit-
imate part of the kin-state’s cultural and political nation with special 
rights and duties. The reason for this bond being legitimate only within 
a cultural framework is mainly due to the issue of positive discrimina-
tion towards the home/kin-state’s majority population. Why should the 
state lay out its citizens’ taxes for supporting the economic situation of 
foreign citizens? The argument that a deplorable condition exists for its 
national (minority) culture is not tenable. This is because the kin-state 
could fi nance directly cultural facilities like schools, theatres and edu-
cational centers without the need of a legislative network. Furthermore, 
the justifi cation can be applied to the minorities residing within the kin-
state. Why should a national minority within the kin-state contribute to 
the fi nancial well-being of another state’s citizen with whom it does not 
even share the same culture?

Status laws as permanent collective rights can only be justifi ed if sev-
eral conditions are met: (1) limitation of the content to cultural aspects; 
(2) authorization through the home-state (3) no discriminatory effects 
(other than cultural) against the home/kin-state’s other citizen. Thus the 
legitimizing ground for national integration is considerably narrower 
than the one for national responsibility.
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3.  Citizenship and state boundaries

The notion of citizenship is historically tied to the idea of clearly 
delimited and relatively autonomous nation-states.26 It has been the vis-
ible administrative link between the state and the individuals living in 
the state. It symbolizes a treaty about the rights and duties of the state 
and the citizens. However, today this model faces challenges from both 
outside and from within. On the one hand, the forces of global eco-
nomic integration and supranational governance entail a higher mobil-
ity of individuals, a looser connection to their states, and a more diffi cult 
integration within the social administration of the state. On the other 
hand, cultural pluralism within the state requires the accommodation 
of different cultural, social and political identities. Thus, modern plural-
istic states have diffi culties addressing the individuals who are involved 
within their structures as strictly citizens.

Citizenship contains a great deal more than just a legal membership. 
According to Galston, a proponent of responsible citizenship, it requires 
four types of civic virtues: general virtues like law-abidingness and loy-
alty; social virtues like open-mindedness; economic virtues like a work 
ethic and the adaptability to economic change; political virtues like the 
willingness to engage in public discourse.27 Citizenship is, therefore, 
actually not a piece of legislation within a bureaucratic state but is rather 
a means to manage the relationships between citizens. It defines the 
relationships and responsibilities among them. Because every citizen is 
endowed with equal rights, granting citizenship means allowing every 
citizen an equal share of state-issued rights and benefi ts.

Within kin-state politics, the following question arises: why should 
a group of citizens of one state be eligible to obtain the citizenship of 
another state without being residents? Again, it should be proved that 
shared national culture is enough to legitimize citizenship or that citi-
zenship is needed to practice shared culture. Although we have seen that 
citizenship can be regarded as more than just a mere legal link, it is ques-
tionable whether it implies cultural aspects as well. Citizenship surely 
refl ects a culture of political and social responsibility. The political and 
social structures as well as any reallocation measures would  otherwise 

26 Ellie Vasta: Citizenship, Community and Democracy. London, 2000. vii.
27 William Galston: Liberal purposes: goods, virtues and diversity in the liberal state. Cam-

bridge, 1991. 221–224.



62 CSILLA HATVANY

not be justifi able and sustainable. If cultural aspects played a decisive 
role in granting citizenship, there would be concurrent exclusionary 
and inclusionary effects. On the one hand, inhabitants of the kin-state 
who do not share the majority’s culture would be deprived from citizen-
ship rights. On the other hand, the kin-minority would be included in 
the kin-state. Since the fi rst outcome would strongly discriminate, it is 
unquestionable for liberal democracies.

However, kin-state politics point out that granting citizenship to the 
kin-minority would by no means imply the deprivation of citizenship 
from residents within the kin-state. Rather, the issuing of dual citizen-
ship or some kind of “fuzzy citizenship”28 has come to the fore. Why 
should a group of people not have dual citizenship, with which they can 
continue to be politically loyal to the home-sate but feel a cultural loy-
alty to the kin-state? The arguments against a non-equal citizenship 
regime can be summed up as follows:29 (1) Status: Differentiated or dual 
citizenship may establish inequality of civil, political and social rights. 
Having dual citizenship may entail that the kin-minority could benefi t 
from two social systems and job markets that one-passport citizens can 
not. With this, the original idea of the notion of citizenship – equal allo-
cation of the state resources – is turned upside down. (2) Identity: a con-
sequence of differentiated or dual citizenship can be the fragmentation 
of identity. The cultural and political loyalty of the kin-minority cannot 
be neatly separated. On the one hand, residing as a citizen in the home-
state implies a political commitment as well as cultural interaction with 
the majority. Additionally, obtaining a citizenship from the kin-state 
brings about a political involvement as well. Because of this, the kin-
minority has to face a double burden by struggling with cultural and 
political loyalties towards two states at the same time. (3) Social cohe-
sion: having equal loyalties towards another state could be interpreted as 
indifference against a common civic identity, which is necessary to legit-
imize the viability of the state. Through differentiated or double citizen-

28 Brigid Fowler: Fuzzing Citizenship, Nationalising Political Space: A Framework 
for Interpreting the Hungarian ‘Status Law’ as a New Form of Kin-state Policy 
in Central and Eastern Europe. In Kántor et al (eds.): The Hungarian Status Law: 
Nation Building and/or Minority Protection, 2004. 177–238.

29 Will Kymlicka & Wayne Norman: Citizenship in Diverse Societies. Oxford, 2000. 
31–40.
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ship,  particulate tendencies may be strengthened and contribute to a lack 
of confi dence among citizens.

Culturally motivated citizenship politics is likely to have nega-
tive effects on a given political community and cannot serve as a legit-
imate argument for granting citizenship to kin-minorities. One could 
argue that true political and social responsibility is only possible on the 
grounds of a shared national culture.30 However, there is no reason why 
culturally different people should be unable to feel socially responsible 
for each other. If this was truly impossible, there would be no legitimate 
argument for the kin-minority to remain in the home-state and this dis-
cussion about kin-state politics would be not be taking place. The legiti-
mate reason for dual-citizenship is that maintenance of cultural patterns 
necessitates it. Citizenship is still very much a political rather than a cul-
tural instrument, and the benefi ts granted on the cultural grounds are 
very little, if any. Granting citizenship is, fi rst of all, an incorporation 
of an individual into a political unit. The culturally relevant advantages 

– like connection with the kin-state through educational and cultural 
means – can all be obtained with the fi rst and the second type of kin-
state politics. From the multicultural perspective, no argument justifi es 
dual citizenship.

There is no objection if a member of the kin-minority becomes 
a citizen of the kin-state by simply applying for citizenship. However, 
this is an individual act that does not require approval, is only depend-
ent on the national citizenship, and does not involve a general collec-
tive right of the kin-minority to receive citizenship within the kin-state. 
This indicates that a decisive factor is whether citizenship is accorded on 
individual or collective grounds. Only the former is justifi ed, but as this 
scenario involves an application of a foreign citizen regardless of its cul-
ture, there is no relation to kin-state politics.

Conclusion

Within the Multiculturalism Debate, I have tried to find a legiti-
mate justifi cation for kin-state politics. I classifi ed three types of kin-
state politics: national responsibility (symbolic acknowledgment and 

30 Miller, op. cit.
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fi nancial help), national integration (special status in the legislation), and 
national incorporation (granting citizenship on a cultural base). I ana-
lyzed the theoretical approaches and referenced the importance of the 
national culture, collective rights/positive discrimination and citizenship. 
According to these arguments, I was able to evaluate the three types of 
kin-state politics from the multicultural point of view. National respon-
sibility is justifi ed because of a kin-minority’s possible desire for a shared 
national culture. National integration that occurs on a collective level 
is justifi able only when the content is limited to culture and both kin-
minority and the home-state agree to it. Finally, national incorporation 
at a collective level is not justifi ed in any degree. Kin-state politics are, 
therefore, legitimate when they take responsibility and – under certain 
circumstances – grant status. 

Since my analysis has limited itself to the theoretical level, it is pos-
sible that legitimacy exists at the legal and political levels. Actually, inter-
national obligations or political constraints may provide better argu-
ments for kin-state activity. However, because of the restricted moral 
justifi cation for kin-state politics, the legitimacy of legal and political 
arguments could be read as an overall legitimacy. A state’s politics should 
always be (re)insured by strong moral arguments.

It is important to point out two aspects. First, culture matters most 
and is the strongest legitimating argument. One could certainly – and 
rightly – ask: what is culture? Or, what is only culture? Is the financ-
ing of minority schools not actually a political issue about competing for 
cultural resources? Is language and education not actually the most hard-
fought political issue in culturally pluralistic countries? Second, because 
of the extraterritorial (side)effects, kin-state politics is limited by and 
proportional to the strength the home-state’s objection. Therefore, an 
agreement between kin-state and home state is not only the best way to 
enlarge kin-state politics but also to improve minority rights within the 
home-state. The last question is whether the kin-state can make claims 
regarding the competency of its kin-minority in cases where these issue 
receives little attention from the home-state. I doubt this. In such a case, 
I would rather see the competency at the European and/or international 
level. In the end, is everyday diplomacy fi nally the only way of further-
ing minority rights?
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Ideology, Organization, Opposition: 
How Domestic Political Strategy Shapes 
Hungary’s Ethnic Activism 

Increasingly, states around the world are becoming “ethnic  
   activists”, intervening on behalf of ethnic and linguistic kin in 

other states and striving to maintain political, economic, and cultural 
ties with diaspora populations.1 In post-communist Europe, Hungary, 
Slovakia, Croatia and Romania have all embraced the role of “homeland” 
to ethnic kin in neighboring states by creating special legislation, often 
at the risk of exacerbating regional tensions. After decades of disengage-
ment, states such as India, Mexico and the Dominican Republic have 

1 Following the recent and theoretically fruitful expansion of the term “diaspora” 
to include cases of populations stranded on the wrong side of new borders rather 
than forced or voluntary migrant populations, I use diaspora herein to refer to 
ethnic Hungarians across the border, as well as the terms “ethnic kin” or “co-
ethnics”. See Charles King and Neil J. Melvin: Nations Abroad: Diaspora Politics 
and International Relations in the Former Soviet Union. Boulder, CO; Oxford, UK: 
Westview Press, 1998; Michael Mandelbaum (ed.): The New European Diaspo-
ras: National Minorities and Confl ict in Eastern Europe. New York: Council on For-
eign Relations, 2000 ; Rainer Münz and Rainer Ohliger: Diasporas and Ethnic 
Migrants in Twentieth-Century Europe: A Comparative Perspective. In Münz 
and Rainer (eds.): Diasporas and Ethnic Migrants: German, Israeli and Post-Soviet 
Successor States in Comparative Perspective. London, Portland: Frank Cass, 2003; 
Ilona Kiss and Catherine McGovern (eds.): New Diasporas in Hungary, Russia and 
Ukraine: Legal Regulations and Current Politics. Budapest: Open Society Institute/
Constitutional and Legal Policy Institute, 2000; Rogers Brubaker: The ‘diaspora’ 
diaspora. Ethnic and Racial Studies, Vol. 28, Nr. 1, 2005.
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brought presidential election campaigns to diaspora communities, cre-
ated institutions for the maintenance of state-diaspora ties, and begun 
to act as advocates for their emigrants’ rights in their new countries of 
residence. And long-standing ethnic homelands such as Germany have 
shifted their focus from the right of return to diaspora protection.

 But why do states become “ethnic activists”? What drives states 
to risk interstate conf lict and open themselves to new and unpredict-
able claims on their resources by extending special rights, benefi ts, and 
the protection of its institutions to residents and citizens of other states? 
Who benefi ts from the process of constructing diaspora populations as 
part of a global, transborder nation?

The case of Hungary and its policies towards the over three million 
ethnic Hungarians in neighboring states provides an excellent opportu-
nity to investigate these questions. Since the treaty of Trianon in 1920, 
Hungary’s engagement with its ethnic kin in Eastern Europe has been 
a highly symbolic and emotionally-charged issue, contextualized by his-
torical episodes of irredentist policies, dictatorship, and confl ict with 
neighboring governments over the treatment of the diaspora commu-
nities. Yet the intensity of Hungarian state responses to their plight has 
waxed and waned over time, refl ecting the shifting interactions of elite 
politics rather than a reactive stance based solely on ethnic affi liation 
or support for nationalist projects. The contention of this article is that 
transnational ethnic affi liations are used by kin-state elites to further 
domestic political goals. Hungary’s increasingly interventionist policy 
towards ethnic Hungarians beyond its borders from the late 1970s to the 
1990s was driven primarily by the political strategies of right-wing elites. 
These elites utilized and co-opted transnational ties with the határon túli 
magyarok (HTM)2 in part to benefi t from the ideological and organiza-
tional resources to be reaped from such alliances.

Specifi cally, engagement with the diaspora issue offered these elites 
three potential avenues for party-building and electoral strategy: One was 
in crafting a political ideology based on the promotion and protection of 
the transnational or global nation, wherein elites “construct a legitimate 
locus of political power: the national homeland and its duties toward the 

2 To ref lect as well the Hungarian framing of this category, I use the acronym 
HTM to refer to the ethnic Hungarians across the border.
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historical nation of which it is a representative.”3 The continued exist-
ence of a diaspora that maintains its cultural identity and connections to 
the kin-state by resisting assimilationist pressures offers a defense against 
fears of cultural extinction or dilution and a source of national pride.4 
The diaspora also keeps the infl uence of the mother country language 
and culture alive in territories that were once part of the state’s empire or 
colonial holdings, recalling the diaspora’s ties to historically-signifi cant 
moments of past greatness and tragedy.5 Threats to the diaspora, there-
fore, are framed as threats to the unity, status, and survival of the nation 
embodied by the homeland or kin-state.

Building upon the rich symbolic value of the diaspora issue, a sec-
ond strategic advantage stemmed from the creation through domestic 
legislation and foreign policy of new transnational political, economic 
and cultural connections to the diaspora and the co-optation of existing 
ties and organizations, which gave party elites more opportunities for 
organizational expansion. Finally, a third avenue involved the crafting of 
an “internally exclusive, externally inclusive” political strategy, which sit-
uated the nature of the state’s relationship with the diaspora at the center 
of political debates over identity and loyalty to the nation. This strategy 
puts political opponents on the defensive and has proven useful in defl ect-
ing criticism of other economic, social or foreign policy decisions.

This analysis challenges the argument that kin-state elites simply 
respond to appeals to their ethnic affi liation made by diaspora leaders or 
those advocating on their behalf.6 Normative commitments to prevent 
discrimination against their co-ethnics are widespread in Hungary, but 
there is clearly great variation in the intensity of those commitments and 
how they translate into policy. More specifi cally, the priority given to the 

3 Charles King and Neil J. Melvin: Diaspora Politics: Ethnic Linkages, Foreign 
Policy, and Security in Eurasia. International Security, Vol. 24, Nr. 3, 1999.

4 Yossi Shain: The Mexican-American Diaspora’s Impact on Mexico. Political Sci-
ence Quarterly, Vol. 114, Nr. 4, 2000.

5 Attila Melegh: Globalization, Nationalism, and Petite Imperialism. Romanian 
Journal of Society and Politics, Vol. 2, Nr. 1, 2003.

6 For example, see David Carment and Patrick James: Secession and Irredenta 
in World Politics: The Neglected Interstate Dimension. In David Carment and 
Patrick James (eds.): Wars in the Midst of Peace: The International Politics of Ethnic 
Confl ict. Pittsburgh: University of Pittsburgh Press, 1997; David R. Davis and 
Will H. Moore: Transnational Ethnic Ties and Foreign Policy. In Lake and Roth-
child (eds.): The International Spread of Ethnic Confl ict: Fear, Diffusion, Escalation. 
Princeton: Princeton University Press, 1998.
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state-diaspora relationship, the policy tools used to shape transnational 
support, and the level of involvement of the Hungarian state in sup-
porting specifi c goals regarding the diaspora has differed signifi cantly 
between regimes and governments. I contend that only when Hungar-
ian political elites are able or willing to use the diaspora issue also as 
a political tool does offi cial engagement with ethnic Hungarian commu-
nities increase signifi cantly. The utilization of the diaspora as a political 
resource is a pattern that emerges repeatedly in the history of Hungary’s 
diaspora politics, from the interwar period to the thawing of commu-
nist internationalism in the early 1980s to the recreation of right-wing 
nationalism by FiDeSZ in the late 1990s.

The following sections will trace the domestic political uses of the 
HTM issue over time, focusing on three periods in Hungarian politics 
when kin-state politics intensifi ed: the late decades of communism, the 
early years of democratic transition, and the ascendancy of FiDeSZ in 
the late 1990s. In doing so, I will show how kin-state politics was used 
as an important tool of party and intra-group competition, and to what 
extent such a strategy succeeded or failed.

From silence to engagement

During the later decades of the communist regime, opening up 
space for a discussion of “national” issues, including the fate of the eth-
nic Hungarians in neighboring countries, became a way for Party elites 
to develop new forms of legitimacy as the economic and ideological cri-
ses of the 1960s and 1970s eroded the promises of international social-
ism. The post-1956 social contract began to fail due to the country’s 
staggering debt and global recession, and fractures deepened within the 
Communist Party. As a result, the old-guard communists came under 
increasing internal pressure to reform and the younger generation of 
Party elites began to search for allies among the infl uential cultural cir-
cles of writers and intellectuals. Reformers, such as Imre Pozsgay, real-
ized the potential gain to be had in emphasizing nationalist themes of 

“traditional culture”, the “Hungarian nation” and “patriotism” more fre-
quently in their public discourse.7 This was a large contrast to the early 
years of the Communist regime, when Party elites suffered from a kind 

7 Ibid.,  230.
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of “programmed amnesia” about the discrimination and assimilation 
facing their co-ethnics in neighboring countries and moved to suppress 
public manifestations of nationalist sentiments.8

The internal critics of the regime eventually came to use the ethnic 
Hungarian issue as a way to ally with the Populist faction of the dissi-
dent intelligentsia. The plight of the HTM was of particular importance 
to the populist writers and intellectuals, which constituted one half of 
the long-standing division between Hungarian intellectuals, with the 
liberal-democratic and post-Marxist urbanists on the other side.9 Popu-
lists represented the voice of the rural, peasant, “authentic” Hungarian 
nation, and their writings were steeped in nostalgia for Hungary’s lost 
territories and greatness.10 Well-known populist writers and poets like 
Gyula Illyés, whose December 1977 article in Magyar Nemzet was one 
of the fi rst to comment, even if indirectly, on the persecution of Tran-
sylvanian Hungarians, used their moral authority to criticize events in 
Romania and Czechoslovakia.11 Although the populists were, at the least, 
ambivalent about communism, in general they had “made their peace 
with the regime.”12

Communists elites leaning towards reform as a way of saving the 
Party’s infl uence looked to gain political traction by giving in to some 
of the populist demands regarding the strengthening of Hungarian 
national culture within and beyond the border. There were signs that 

8 Andrew Ludanyi: Programmed Amnesia and Rude Awakening: Hungarian 
Minorities in International Politics, 1945–1989. In Ignác Romsics (ed.): 20th cen-
tury Hungary and the great powers. Boulder, Co., Highland Lakes, N.J.: Social Sci-
ence Monographs; Atlantic Research and Publications, Inc.; New York: Distrib-
uted by Columbia University Press, 1995.

9 János Kis: Nation-Building and Beyond. In Will Kymlicka and Magdalena 
Opalski (eds.): Can liberal pluralism be exported? Western political theory and ethnic rela-
tions in Eastern Europe. New York: Oxford University Press, 2001. 234.

10 Rudolf L. Tõkés: Hungary’s negotiated revolution: economic reform, social change, and 
political succession, 1957–1990. Cambridge; New York: Cambridge University 
Press, 1996. 178.

11 Richard Andrew Hall: Nationalism in Late Communist Eastern Europe: Com-
paring the Role of Diaspora Politics in Hungary and Serbia. RFE/RL East Euro-
pean Perspectives, Vol. 5, Nr. 5, 2003. See Gyula Illyés: Válasz Herdernek és Ady-
nak [A Reply to Herder and Ady] Magyar Nemzet, December 25, 1977 and Janu-
ary 1, 1978.

12 George Schöpfl in: Opposition and Para-Opposition: Critical Currents in Hun-
gary, 1968–1978. In Rudolf L. Tõkés (ed.): Opposition in Eastern Europe. Baltimore: 
Johns Hopkins University Press, 1979.
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the population at large was becoming increasingly concerned with the 
situation of the ethnic Hungarians, as Radio Free Europe reporting and 
the exposés of Western diaspora groups highlighted the growing abuses 
of the Ceauºescu regime in particular. Those now driving Party policy 
began to adopt and validate much of the populist agenda in terms of its 
commitment to the Hungarian diaspora issue. For example, in 1984, 19 
populist intellectuals wrote a letter to the Party requesting permission 
to start the Gábor Bethlen Foundation (for private aid to diaspora com-
munities), to publish a journal and a volume on the history of Transylva-
nia, start television programming for the ethnic Hungarians across the 
border, and asking for a senior government position on ethnic minority 
affairs.13 In the end, they got everything they asked for except the gov-
ernment post.14 By 1985, the Hungarian Studies Center (Magyarságkutató 
Intezét) was established and in 1986, and the Hungarian Academy of Sci-
ences published a three-volume history of Transylvania (Erdély Törtenete), 
which was strongly denounced as biased and nationalistic by the Roma-
nian regime.15

By 1988, Hungary’s policy regarding the HTM had begun to 
“emerge from the decades of silence.”16 Party elites from the reform wing 
began to discuss concretely the limits and possibilities of what Hun-
gary could do to affect positive change in the diaspora communities, 
while still refuting any border revision. The new policy was most clearly 
represented by the Magyar Nemzet article in February of 1988 written 
by Imre Szokai and Csaba Tabajdi, young and increasingly infl uential 
members of the Party’s Foreign Affairs division. In the article, entitled 

“Mai politikánk és a nemzetiségi kérdés”, Szokai and Tabajdi left behind 
the previously-inviolate idea that the treatment of Hungarian minorities 

13 András Balogh: A kisebbségpolitikai rendszerváltozás kezdete [The beginning of 
minority policy transformation] In Csaba Tabajdi (ed.): Mérleg és számvetés tizen-
három év után: A magyarságpolitikai rendszerváltás kezdete [Balance and Reckoning After 
13 Years: The beginning of the transformation in ethnic Hungarian policy] Budapest: 
Codex Print Kft., 2001.

14 Tõkés, Hungary’s negotiated revolution, 196–197.
15 Ludanyi: Programmed Amnesia and Rude Awakening. Also see Béla Köpeczi: 

Introducing a New History of Transylvania. The Hungarian Quarterly, Vol. 
XXVIII, Nr. 105, 1987. and Zoltán Szász: Notes on Transylvanian History. The 
Hungarian Quarterly, Vol. XXVIII, Nr. 105, 1987.

16 Csaba Tabajdi: Több évtizedes hallgatás után [After many years of silence] – 
Speech given on February 25, 1987 at the East Central Europe Club of the Karl 
Marx Economics University. In Tabajdi (ed.): Mérleg és Számvetés. 



Ideology, Organization, Opposition: How Domestic Political Strategy Shapes ... 71

in neighboring countries was the “internal affair” of those states, and 
instead characterized Hungary as the mother nation and protector of 
a reluctant and threatened diaspora.17

The alliance with the Populists and increasing engagement with the 
HTM issue was also beneficial in def lecting other forms of criticism 
against the regime. First of all, it focused opposition criticism beyond 
the Kádár regime to the discriminatory actions of neighboring govern-
ments and helped to keep the focus of opposition criticism away from 
regime change, which was increasingly becoming the focus of the lib-
eral, urbanist dissidents. While the urbanist intellectuals were seen as 
a small group of “clannish” and ineffectual elites, by the mid-1980s, 
they were considered much more of a threat to the preeminence of the 
Party. The Agitprop bureau had earlier “dismissed the populists as a sin-
gle-issue literary lobby preoccupied with the human rights of Hungar-
ian ethnic minorities.”18 In contrast, the “bourgeois radicals” among the 
urban intellectuals had numerous contacts with the West, made pointed 
critiques of existing socialism, gained increasing intellectual infl uence 
through samizdat, and offered open support Solidarity in Poland and 
other internationally-recognized dissident movements. By embracing 
the ethnic Hungarian issue more readily than the old guard Kádárists, 
the reformers were able to take advantage of the urbanist-populist divi-
sion by privileging one set of non-party actors over another, thereby 
undermining attempts by the intellectual opposition to come together 
as a unifi ed front.19

The reform communist-populist alliance benefi ted the more con-
servative opposition members and their group, the Magyar Demokrata 
Fórum (MDF), as well. The reform wing’s success in strengthening its 
position within the party eventually allowed it to offer the populists 

17 “Although the HTM became citizens of other countries, they didn’t break away 
from the nation. Even if the borders left them, the mother country did not.” 
Szokai and Tabajdi: Mai politikánk és a nemzetiségi kérdés [Our current policy 
and the nationality question]

18 Tõkés, Hungary’s negotiated revolution, 195.
19 The lack of unity became apparent at the MDF-dominated Lakitelek meeting in 

1987. For more on the meeting at Lakitelek see Sándor Agócs and Endre Med-
vigy: A Magyarság Esélyei: a tanácskozás hiteles jegyzõkönyve, Lakitelek, 1987. szept. 27 
[Hungary’s prospects: the offi cial record of the conference, Lakitelek, September 27, 1987] 
Lakitelek; Budapest: Antológia; Püski, 1991.
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 public legitimacy for their agenda of moral and national regeneration.20 
The sea change on offi cial diaspora policy gave the populists an oppor-
tunity to broaden their organizational capacity just as the transition from 
one-party rule to some sort of political pluralism was beginning in ear-
nest in the mid to late 1980s. By having the tacit support, and not just 
toleration, of infl uential Party elites, the MDF was able to hold meet-
ings, such as the one held at the Jurta theater on the ethnic Hungar-
ian situation which drew a crowd of almost 800, and to organize a large 
demonstration on June 17, 1988 in support of Hungarian minority rights 
in Transylvania.21 The MDF also arranged for the publication of the 
English-language “Report on the Situation of the Hungarian Minor-
ity in Romania” in 1988.22 The populists used their political leverage to 
publicize the HTM issue internationally more widely, and to push the 
reformers to make Hungary’s offi cial stance more proactive. The abil-
ity of the populists to maintain credibility with the out-going regime as 
well as their popular support through a long history of concern for the 
cross-border Hungarians carried over into the transition period. They 
became major players in the Roundtable talks of 1989 and the “negoti-
ated revolution” away from communist control. Using the momentum 
from the events of the late 1980s, the MDF eventually came to lead the 
fi rst post-communist government elected in 1990.

The rise and fall of kin-state nationalism

In the early years of democratic transition, the MDF-led government 
predictably focused on “Christian-national” and ideological issues, many 
of which revolved around the ethnic Hungarians in neighboring coun-
tries. Prime Minister Antall demanded that any progress on normalizing 
relations with neighboring governments be tied to specifi c guarantees 
regarding the Hungarian minorities and refused to offi cially denounce 
all intentions to revise borders. His public comments focused on highly 
symbolic, and often controversial, issues such as the commemoration 
of the Trianon tragedy and the rehabilitation of authoritarian interwar 
politicians. In perhaps his most infamous statement, he declared in 1990 

20 Schöpfl in, Opposition and Para-Opposition, op. cit.
21 See Tõkés, Hungary’s negotiated revolution,  200.
22 Attila Ara-Kovács, Rudolf Joó: Report on the situation of the Hungarian minority in 

Rumania: prepared for the Hungarian Democratic Forum. Budapest: 1988.
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that “I consider myself to be the prime minister of 15 million Hungar-
ians”, a fi gure which included the 10 million Hungarians in Hungary as 
well as those who were citizens of the neighboring states.23

The Forum’s appeal to transborder nationalism came not only from 
a commitment to the ethnic Hungarian issue, but played an important 
strategic role for the Party. Forum elites saw control over the evolving 
relationship to the ethnic Hungarians abroad as a means for defi ning 
domestic political debates about post-communist Hungary’s identity and 
role in the region. As it had in the past, the Forum attempted to generate 
ideological and organizational strength from its position on questions 
of the nation and the co-ethnics in neighboring countries. The diaspora 
issue also helped to defi ne the movement and later the party’s character 
and ideological orientation. The fate of the ethnic Hungarians in neigh-
boring countries was a timely and relevant issue given the uncertain sit-
uation of the HTM in the region and the increased engagement of pub-
lic fi gures in reaction to this leading up to the election in 1990. Public 
opinion in 1989 and early 1990 refl ected these concerns, demonstrat-
ing a relatively positive reaction to diaspora members from neighboring 
countries migrating to Hungary, even as the refugee issue raised fears 
of an unsustainable infl ux of ethnic Hungarians. Eighty-fi ve percent 
of those polled agreed that Hungary’s assistance was necessary because 

“they need our help” and seventy percent because “they increase feelings 
of Hungarianness”. Only 10 percent felt that the HTM were “not real 
Hungarians.”24 Even more tellingly, 78 percent of respondents in a post-
election survey indicated that whether or not a party “represents the best 
interests of magyarság” infl uenced their party vote.25

The MDF government also utilized kin-state nationalism as a way 
to defl ect growing criticism by the opposition MSZP and SZDSZ of its 
controversial policies on media reform, the slowness of privatization, and 
relations with neighboring countries. The MDF’s commitment to creat-

23 See speech by Antall at the third MDF party congress, “Folytatta munkáját az 
MDF III. Országos gyûlése – Antall József beszéde”

24 Endre Sik and Bori Simonovits: Jelentés az MTA Kisebbségkutató Intézet 
Nemzetközi Migráció és Menekültügyi Kutatások Központja által készített köz-
velemény-kutatássorozat három hullámának eredményeir l. TÁRKI, October 
2002. 12–13.

25 H.D. Klingemann, T. Kolosi, and P. Róbert: Hungarian 1990 Post-Election Sur-
vey. Zentralarchiv für Empirische Sozialforschung an der Universität zu Köln, www.
gesis.org/en/data_service/ eastern_europe/data/codebook/cb2486.pdf., 58.
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ing a “Christian Hungarian middle class”, the pro-agriculturalist agenda 
of its Smallholders’ (FKGP) allies, and its inexperience in governance 
made it reluctant to embrace privatization and foreign investment.26 The 
governing coalition responded in part by attempting to claim ownership 
of the diaspora issue. As a way of discrediting the administration’s most 
vocal critics, MDF leaders suggested that the liberal SZDSZ was not 

“national” enough or suffi ciently concerned with the fate of the diaspora. 
The SZDSZ was forced to defend itself against accusations that it was 
“un-national” (nemzetietlen), “anti-national” (nemzetellenes), and “cosmo-
politan”, the latter often a catchword for inauthentically Hungarian and/
or Jewish.27

Organizationally, Antall was able to use meetings of the World Con-
gress of Hungarians (MVSZ) in Budapest and new institutions created 
to support the HTM, such as the Government Office of Hungarian 
Minorities Abroad (HTMH) and Duna Television, to bolster his posi-
tion and lock out the infl uence of opposition parties. Antall was invited 
to give a keynote speech at the August 1992 MVSZ meeting in Budapest, 
where he enthusiastically embraced his role as the prime minister of all 
Hungarians.28 In contrast, the SZDSZ was criticized for not attend-
ing the gathering as an organized party.29 The HTMH, which replaced 
the Secretariat for Hungarian Minority Affairs in May of 1992,30 also 
became a gateway for diaspora members more aligned with the MDF to 
infl uence Hungarian policy.31

However, other political and institutional factors limited the extent 
to which the MDF was able to capitalize on its enthusiastic and often 
controversial engagement with nemzeti rhetoric. In particular, regime 
change brought a new context of increased political competition and 

26 Ibid., 290.
27 András György Lengyel: Szent-Iványi István: alaptalan a nemzetietlenség vádja 

[István Szent-Iványi: the accusation of being un-national is baseless] Magyar Hír-
lap, September 8, 1992.

28 Michael Shields: Hungary backs its exiles. The Independent, August 20, 1992.
29 According to Szent-Iványi, the SZDSZ was not invited, although individual 

delegates attended various sessions. See Lengyel: Szent-Iványi István: alaptalan 
a nemzetietlenség vádja.

30 By Government Decree 90/1992, dated May 29, 1992. In the spring of 1990 the 
HTM Secretariat was split off from the National and Ethnic Minority Offi ce by 
the Antall government. 

31 Tóth, Judit: Diaspora Politics: Programs and Prospects. In Kiss and McGovern 
(eds.): New Diasporas in Hungary, Russia and Ukraine, 116.
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economic transformation in which the domestic costs and benefi ts of 
utilizing the diaspora as a strategic resource became more uncertain and 
more complex for elites. The “deregulation” of politics in Hungary com-
bined with the general instability in the East European region opened 
up space for various political interests to present alternative visions for 
how they could best improve their co-ethnics’ quality of life without 
sacrifi cing the gains of Hungary’s economic and political transition.32 
This debate served to undermine somewhat the ideological ownership 
of the diaspora issue by more extreme, right-wing nationalists in Hun-
gary, who had not yet learned to exploit the institutional biases towards 
majoritarian politics in Hungary’s constitution.33 At this stage of transi-
tion, no one group had a monopoly on the policy debate over Hungary’s 
co-ethnics, particularly as other pressing problems took attention away 
from symbolic politics.

The government’s focus on co-ethnics who were not citizens of Hun-
gary began to alienate many domestic constituents, who would have pre-
ferred to see that concern turned inwards to Hungary’s own economic 
and social problems. The MDF did not build a broad base of support for 
its conception of national priorities, and failed to tie the diaspora issue to 
other economic, social and regional issues that voters considered impor-
tant. Instead, MDF leaders presented Hungary’s diaspora policy, par-
ticularly in the foreign policy sphere, as a potentially losing proposition, 
in which conditions for Hungarians on both sides of the border would 
progress together or not at all. Domestic constituents and opposition elites, 
in contrast, expressed concerns that the MDF’s diaspora policy was jeop-
ardizing Hungary’s international standing, including backing from the 
EU and NATO, and its long-term economic and political stability.

Public opinion in Hungary eventually rebelled against the MDF’s 
symbolic politics, leading to the party’s defeat in the 1994 elections. 
Polling data from the years leading up to the election demonstrate that 
while the MDF was considered the party most likely “to improve the 

32 The term “deregulation” in this sense is taken from Valerie Bunce: Subversive 
institutions: the design and the destruction of socialism and the state. Cambridge, UK ; 
New York: Cambridge University Press, 1999. 11.

33 Attila Ágh: Early Consolidation and Performance Crisis: The Majoritarian-Con-
sensus Democracy Debate in Hungary. West European Politics, Vol. 24, Nr. 3, 2001.
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 situation of ethnic Hungarians in neighboring countries,”34 the gov-
ernment’s overall support had deteriorated signifi cantly, as had public 
support for an intense engagement with the HTM issue. In the weeks 
before the elections, Antall’s positive job performance was only at 31.5 
percent,35 and only 22.3 percent strongly felt that the goal of improving 
the situation of ethnic Hungarians in neighboring countries was person-
ally important to them.36 The defeat of the MDF government and the 
electoral success of a left-wing coalition led by the MSZP in 1994 clearly 
refl ected these opinion and demonstrated the limits of support for kin-
state nationalism as a political project during the transition.

Rebuilding the Hungarian Right

After post-communist Hungary’s second peaceful democratic elec-
tion in 1994, it appeared that the political infl uence of the nationalist 
Right was on the wane. The new social democratic government prom-
ised a more technocratic and less ideological approach to the co-ethnics 
across the border. The MSZP-led coalition focused on concrete goals, 
such as modernizing the cross-border subsidy system and funding cul-
tural and entrepreneurial endeavors in ethnic Hungarian communities. 
Most significantly, the new government was determined to normal-
ize relations with the neighboring governments in order to ensure that 
Hungary’s European Union membership was kept on track. Within two 
years, the new government had signed basic agreements with both Slo-
vakia and Romania. 

By 1998, a major shift on diaspora policy seemed unlikely: Yet that 
year, MSZP and SZDSZ lost a hard-fought election to a new right-wing 
coalition, led by the Federation of Young Democrats (FiDeSZ), a party 
which had barely made it over the five percent parliamentary thresh-
old in 1994. Between 1994 and 1998, the politics surrounding diaspora 

34 In April 1994, 45.29 percent of those polled considered the MDF most likely 
to improve the HTM situation. H.D. Klingemann and Gábor Tóka: 1994 Hun-
garian Election – Pre-Election Studies 1992–1994. Zentralarchiv für Empirische 
Sozialforschung an der Universität zu Köln, www.gesis.org/en/data_service/ eastern_
europe/data/codebook/cb3056.pdf. (Accessed: January 2, 2004), 174. 

35 Ibid., 30.
36 As a contrast, 91.9 percent felt that increasing pensions and social benefi ts were 

important. Ibid., 45, 195.
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policy became a highly contentious and central point of opposition 
and  criticism of the government. In just four short years, the political 
Right in Hungary had been remade and strengthened and the political 
and rhetorical focus on the diaspora and questions of the nation were 
renewed and intensifi ed. 

A major factor behind this shift was the party-building strategy of 
FiDeSZ, which revitalized the Hungarian right and consciously utilized 
the diaspora issue as a political resource. The victory of FiDeSz in the 
1998 parliamentary elections began a crucial intensifi cation of Hunga-
ry’s ethnic activism, which eventually resulted in the controversial 2001 

“Status Law.” The conditions of Hungary’s democratic transition pro-
vided a relatively open and fl uid political fi eld, in which new political 
organizations could emerge and challenge more entrenched parties. For 
such parties, which lacked other kinds of historical or ideological legiti-
macy, a discourse of national identity and the symbolic politics of a bor-
derless ethnic nation and cultural pride offered one avenue of potential 
electoral success. 

The HTM issue represented a partial solution to the ideological and 
organizational barriers that FiDeSz faced in challenging more entrenched 
political forces. In the early 1990s, FiDeSz’s main distinguishing char-
acteristics were its youth (the original party charter capped membership 
to those 35 and under), and its unfl agging anti-communism. However, 
neither of these attributes gave the party a long-term ideological basis on 
which to build a distinct party platform, especially while the traditional 
liberal and conservative ideologies were already represented by the more 
well-known SZDSZ and MDF. Complicating matters was the success-
ful reconstitution of the former Communist Party into the social demo-
cratic MSZP. The MSZP’s evolution into the most formidable opposi-
tion party and a potential coalition partner for parties on the ideological 
Left further encroached upon FiDeSZ’s position as an anti-communist, 
left-wing party in opposition to the conservative MDF.

FiDeSZ was also somewhat disadvantaged by its outsider status, 
having had little connection to historically-salient political divisions and 
parties. This difference was apparent as all the other parties of the Center-
Right – the Smallholders’, KDNP, MIÉP, and MDF – were part of “an 
interrupted historical trend in the country” which harkened back to par-
ties and movements of the interwar period or to intellectual trends that 
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survived Communism intact.37 FiDeSZ had to compete with the histor-
ical legitimacy of these other parties and with the parties to the far Right 
of FiDeSZ, such as the Hungarian Justice and Life Party (MIÉP), which 
were known for their strong and often extreme language of nationalism, 
irredentism, and Hungary’s rightful place in history. FiDeSZ met this 
challenge by transforming itself from a “neo-liberal conservative” party 
focused on individualism and free market policies to a “traditional con-
servative” party more skeptical of economic reforms and committed to 
the principles of family, nation, religion and culture.38

As an opposition party during the MSZP-SZDSZ government 
from 1994–1998, FiDeSz moved to claim “ownership” of the status of 
the nation – an issue with which the party could attack the legitimacy 
of the Left and fortify its own unique identity. FiDeSZ fi rst began to 
attack the MSZP’s economic reforms, tying the Socialists’ moderniza-
tion project to a betrayal of the country’s morality, national culture, and 
middle-class values. The party then went further by changing its name 
to FiDeSZ-MPP (Magyar Polgári Párt – Hungarian Civic Party) dur-
ing its 1995 party congress and adopting a new discourse of representing 
a broad right-wing “civic” or “bourgeois” Hungary. Party leaders criti-
cized the MSZP government for failing to provide moral leadership and 
argued that its reform policies were “criminal” because they had “con-
sumed, squandered and discredited the opportunities, hopes and chal-
lenges which the miracle of the regime change signifi ed – or would have 
signifi ed – for the nation.”39

The idea of a “civic” Hungary endangered by the Socialists’ policies 
also framed FiDeSZ-MPP’s critique of the government’s diaspora pol-
icy. MSZP was accused of selling out the Hungarian nation and squan-

37 Ivan T. Berend: The Political Right in Eastern Europe in Historical Perspec-
tive. In Joseph Held (ed.): Democracy and Right-Wing Politics in Eastern Europe in the 
1990s. Boulder: East European Monographs, 1993. 122.

38 Kenneth Ka-Lok Chan: Strands of Conservative Politics in Post-Communist 
Transitions: Adapting to Europeanization and Democratization. In Paul G. Lewis 
(ed.): Party Development and Democratic Change in Post-Communist Europe. London, 
Portland: Frank Cass, 2001.

39 József Szájer: Van más választás: Polgári Magyarország. [There’s another choice: 
civic Hungary] – speech made at the 8th FiDeSZ congress, April 19, 1997. 
Reprinted in József Szájer: Jogállam, Szabadság, Rendszerváltoztatás: Beszédek, Írá-
sok, Dokumentumok, 1987–1997 [Constitutional State, Freedom, and Regime Transition: 
Speeches, Writings, Documents, 1987–1997] Budapest: DAC Alapítvány, 1998.
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dering the rights and opportunities of millions of Hungarians in order 
to please the West and to continue with its neo-liberal reforms. The per-
fect context for these critiques came as the Horn government went for-
ward with its plans to normalize relations with the neighboring gov-
ernments of Slovakia and Romania. The controversies surrounding the 
Basic Agreements provided a forum for FiDeSZ-MPP to expand its ide-
ological critiques and make alliances with other right-wing elites within 
Hungary and across the border.

The contentious plenary debates in the Hungarian parliament over 
the treaties exposed the MSZP government to intense criticism and 
began to erode the elite consensus on diaspora policy. During debate 
over the basic agreement with Slovakia, for example, Horn’s actions 
were called “treason”40 and the treaty itself “Hungary’s third Trianon.”41 
FiDeSZ-MPP took advantage of these tensions. The party moved 
quickly to form alliances with other right parties that had spoken out 
against the Socialists’ economic reforms and lack of “nemzeti content”. 
The year 1995 began with the government’s formation of a 6-Party 
Consultative Committee of Minorities Beyond the Border, which coop-
erated on parliamentary declarations, budgetary decisions, and partici-
pation in European forums regarding the Hungarian diaspora.42 Within 
a few months, this broad-based consultation was dead. On September 7, 
1995, members of FiDeSZ-MPP, the MDF and the KDNP held a press 
conference where they presented an itemized critique of the MSZP’s 
approach to the diaspora issue and announced their new institutional-
ized cooperation to oppose the government’s policies.43

The criticisms enumerated at the press conference and at numer-
ous other times by FiDeSZ and its allies faulted the MSZP-SZDSZ 

40 Gyula Horn: Azok a Kilencvenes Évek... [Those 1990’s...] Budapest: Kossuth Kiadó, 
1999. 36.

41 Quoted in Margit Bessenyey Williams: European Integration and Minority Rights: 
The Case of Hungary and Its Neighbors. In Ronald H. Linden (ed.): Norms and 
Nannies: The Impact of International Organizations on the Central and East European 
States. Lanham, Boulder: Rowman & Littlefi eld, 2002. 237. The treaty was fi nally 
ratifi ed on June 13, 1995. Slovakia’s parliament took over a year to ratify.

42 In Hungarian: Hatpárti Határon Túli Kisebbségi Konzultatív Bizottság. See 
Lász ló Lábody and István Íjgyártó: Kormánypolitika – pártpolitika – határon túli 
magyarok [Government policy – party politics – Hungarians beyond the border] 
Magyarország politikai évkönyve [The political yearbook of Hungary] 1996.

43 Ibid.
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government for subordinating the interests of the HTM to the goals of 
Euro-Atlantic integration and a more conciliatory foreign policy. While 
Prime Minister Horn lauded the fact that the signing of the Basic Trea-
ties meant that “Europe is with us”44, his detractors saw the treaties and 
his refusal to allow HTM representatives to sit at the bargaining table 
as a sign of weakness and misplaced priorities. “Under the magic spell” 
of Euro-Atlantic integration into NATO and the European Union, the 
MSZP government had forgotten about its responsibility to its co-eth-
nics in neighboring countries.45 The Socialists’ acquiescence to the 
demands of Western Europe put Hungary into the position of having 
to “apologize for every basic demand made on behalf of the Hungarian 
nation”, such as autonomy for the diaspora communities.46 Instead of 
dealing with the reality of ethnic tensions in the region, the government 

“hides the problems of the HTM under a bushel in front of its West-
ern partners.”47 The Socialists were stuck instead in the “late-Kádár era 
mentality”, which only served the interests of the state and the political 
interests of the Socialist party while giving short shrift to protecting the 
interests of the Hungarian nation.48

The Right’s intensifying criticism of the Socialists also provided an 
opportunity for FiDeSZ to form alliances with members of the HTM 
communities dissatisfi ed with the MSZP’s stance on the diaspora issue. 
The government’s most vocal domestic critics, including FiDeSZ-MPP 
and the FKGP, “found an almost natural alliance with the disaffected 
‘radicals’ of the HTM, [i]n the spirit of the motto, ‘whoever criticizes 
the government is our friend.’”49 Early in 1996, FiDeSZ made its associ-

44 Horn: Azok a Kilencvenes Évek... [Those 1990’s..], 38–40.
45 Varjú Frigyes: Pártolandó autonómiatörekvések: Németh Zsolt a liberális és kon-

zervatív értékek harmóniájáról, a kormány paternalizmusáról és a határon túli 
magyarságról [Supporting endeavors towards autonomy: Zsolt Németh on the 
harmony of liberal and conservative values, the paternalism of the government, 
and Hungarians beyond the border] Magyar Nemzet, June 5, 1996.

46 Quoting FiDeSZ-MPP representative, Zoltán Rockenbauer in Tibor Moldoványi: 
Határtalan Érdekeink [Our borderless interests] Magyar Nemzet, August 3, 1996.

47 Rockenbauer, Ibid.
48 See Rockenbauer, Ibid.; István Bundula: tényleg csak tíz és fél millió magyar 

miniszterelnöke: Csapody Miklós, az Országgyûlés külügyi bizottságának tagja 
[He is certainly only the prime minister of ten and a half million Hungarians: 
Miklós Csapody, member of the foreign affairs committee of parliament] Magyar 
Narancs, August 3 1995, and Frigyes: Pártolandó autonómiatörekvések.

49 Lábody and Íjgyártó: Kormánypolitika – pártpolitika – határon túli magyarok.
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ation with more radical members of the RMDSZ, Romania’s main eth-
nic Hungarian political organization, a central part of the new network 
of intellectual and political clubs, societies, associations, and salons that 
the party sponsored. For example, Bishop László Tõkés, one of the most 
prominent and vocal members of the Hungarian minority in Romania 
and honorary chairman of the RMDSZ, was invited to participate in the 
opening of FiDeSZ’s foreign policy club, where he stated his agreement 
with FiDeSZ’s approach to the HTM issue and criticized the Socialists 
during a press conference held with Orbán and other FiDeSZ leaders.50

These transborder alliances were crucial to FiDeSz’ development 
because they helped to counteract party’s limited organizational capacity, 
which stemmed from FiDeSz’s unique origins as a protest movement 
created by a small, informal elite. As one analyst described the party, 
FiDeSZ “was originally a movement of independent groups formed in 
a completely autonomous way based on principles of direct democracy 
and collective leadership.”51 The party lacked an extensive, state-wide 
organization which could help overcome its narrow electoral base, mod-
est infrastructure, and lack of connections in the world of media and 
business elites. By the mid-1990s, FiDeSZ had one of the lowest per-
centages of party membership, the lowest number of regional and local 
offi ces, and the lowest number of total members.52 Following the 1994 
election, FiDeSZ had been forced to staff each county offi ce with only 
one employee and relied on a small, centralized group of core offi cials to 
carry out almost all party functions. In fact, FiDeSZ had been known 
as the “answering machine party”, because it had offi ces with answer-
ing machines, but no networks of supporters to answer the phones.53 

50 “Transylvanian bishop’s reconciliation proposals met coolly in Hungary”, as pro-
vided by BBC Monitoring Summary of World Broadcasts, February 19, 1996. Global 
NewsBank. http://infoweb.newsbank.com.

51 Bill Lomax: The Structure and Organization of Hungary’s Political Parties. 
In Paul G. Lewis (ed.): Party Structure and Organization in East-Central Europe. 
Studies of Communism in Transition. Cheltenham, UK: Edward Elgar, 1996.

52 In 1994, FiDeSZ had only 2.6% party membership and 37 regional and local 
party offi ces. See James Toole: Straddling the East-West Divide: Party Organi-
zation and Communist Legacies in East Central Europe. Europe-Asia Studies, Vol. 
55, Nr. 1, 2003.

53 This characterization is attributed to József Torgyán, the leader of the Smallhol-
ders’ Party. See James Toole: Straddling the East-West Divide: Party Organiza-
tion and Communist Legacies in East Central Europe. Europe-Asia Studies, Vol. 
55, Nr. 1, 2003.
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All this contrasted with the organizational style of the old Socialist elite, 
which relied on less formal rules, a weaker executive, and a vast network 
of personal connections and local organization. While the MSZP also 
had a small membership base, it had nearly twice as many nation-wide 
offi ces as any other party and an extensive mid-level bureaucratic infra-
structure.

A growing engagement with the diaspora issue helped FiDeSZ to 
take advantage of its oppositional role and to solidify its position on the 
Right of the political spectrum. FiDeSZ-MPP acted strategically to posi-
tion itself as the center of an emerging Center-Right bloc. The Young 
Democrats integrated and out-maneuvered its rivals, provided a viable 
alternative to the Left-wing bloc represented by MSZP and SZDSZ, and 
concentrated its ideological and organizational base. FiDeSZ-MPP was 
able to overcome its early rivals through a combination of co-optation 
and cooperation. In 1995, the FKGP and its fi ery leader József Torgyán 
became the most visible and popular opposition party based largely on 
its vocal criticisms of the government’s privatizing reforms.54 By the end 
of 1996, however, FiDeSZ-MPP had begun to edge out the Smallhold-
ers’ as the most popular opposition party. Torgyán had become too con-
troversial a fi gure outside of his main supporters, mostly the rural poor 
and others hurt by the economic reforms, turning would-be support-
ers off with radical rhetoric reminiscent of the previous government’s 
unpopular nationalism. FiDeSZ leaders worked during this period to 
split off factions from the MDF and the KDNP. The party lured the 
more moderate members with membership in FiDeSZ’s “Civic Alli-
ance” and with promises of electoral cooperation, which served to fur-
ther radicalize and isolate the FKGP. FiDeSZ also showed its willing-
ness to cooperate with the Smallholders on certain issues, such as the 
fate of the ethnic Hungarians and the question of foreign ownership of 

54 See András Kovács: Did the Losers Really Win? An Analysis of Electoral Behav-
ior in Hungary in 1994. Social Research, Vol. 63, Nr. 2, 1996; and Brigid Fowler: 
Concentrated Orange: Fidesz and the Remaking of the Hungarian Centre-Right, 
1994–2002. Journal of Communist Studies and Transition Politics, Vol. 20, Nr. 3, 2004. 
87. Another poll done between October and November 1995 showed MSZP and 
FKGP almost tied in support (14.1% and 13.7%, respectively) “if the general elec-
tion was held next Sunday”. Data from TÁRKI: Hungary Study in ISSP (Inter-
national Social Survey Program) 1995 National Identity Survey Codebook. 146.
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land, which both parties opposed.55 By 1997 and the run-up to the 1998 
parliamentary elections, FiDeSZ-MPP had clearly won the struggle for 
dominance on the right of the political spectrum.

Once in power, FiDeSZ reinvigorated a discussion of diaspora pol-
icy by offering a form of kin-state nationalism that could make Hun-
garians feel good about being Hungarian and their unique cultural and 
linguistic status. In combating the “specter of national death” that many 
intellectuals and analysts have commented on,56 FiDeSZ’s national-
ism invited the younger generation in particular to learn about and take 
pride in the larger cultural nation that transcended Hungary’s borders. 
Orbán stated his intent to combat the nation’s “inferiority complex”57 
and lack of education about the HTM communities, earning his HTM 
policies a large measure of respect from activist and advocacy communi-
ties that had felt somewhat ignored during the MSZP government.58

FiDeSZ offered a new approach to the HTM issue by treating the 
diaspora not as a “problem” or “burden” that had to be dealt with, but as 
a positive attribute for Hungary and the entire region.59 FiDeSZ policy-
makers made a point to emphasize the importance that culturally-auton-
omous HTM communities integrated into the larger Hungarian nation 
could play in Hungary’s future. In 2001, Orbán invoked not only the 
symbolic importance of the HTM, but their ability to increase Hunga-
ry’s strength and standing in the world as well:

There were times when it was the Hungarians beyond the borders who 
kept our souls alive. My hope is that one day Hungarians in Hungary will 

55 Fowler: Concentrated Orange, 90. Fowler argues that FiDeSZ possessed a high 
degree of “party-ness”, which she defines as “clarity about the organizational 
goals of seats and offi ce and a willingness among party elites to subordinate per-
sonal considerations in pursuit of them.”

56 See László Deme: Liberal Nationalism in Hungary. East European Quarterly, Vol. 
32, Nr. 1, 1998; and György Csepeli and Antal Örkény: The Changing Facets of 
Hungarian Nationalism. Social Research, Vol. 63, Spring, 1996.

57 Deme: Liberal Nationalism in Hungary.
58 Tamás Papp, Offi ce Manager, Hungarian Human Rights Foundation. Personal 

interview, April 24, 2003.; Balázs Széchy, Department of Strategic Analysis, Gov-
ernment Offi ce for Hungarian Minorities Abroad. Personal interview, April 28, 
2003.

59 Csaba Lõrincz, Chief Advisor to the Foreign Affairs Committee of Parliament, 
former Deputy Head of Foreign Affairs Ministry. Personal interview, May 22, 
2003. Also Széchy, interview.
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look at territories beyond the borders and Hungarians there not as those 
who have to be helped but those who are the great power reserves for the 
Hungarian economy and the Hungarian community in the Carpathian 
basin…  [Material support for the HTM] is not help but investment, since 
in the long term, it is obvious that the power of  a 10-million-strong Hun-
garian community is far exceeded by the power of the Carpathian Basin’s 
Hungarian community of 14 million people.60

The FiDeSZ government was also eager to combat criticisms that 
the renewed emphasis on the HTM question would jeopardize Hun-
gary’s EU accession. A member of Orbán’s foreign ministry argued in 
a 1999 article that “the Hungarians beyond the border are not a burden 
that hinders our integration, but just the opposite: with the appropriate 
policy, [the HTM] can be an asset.”61 The HTM were often referred to 
as the most peaceful of the region’s national minorities, the “standard 
bearers of democracy and political stability” for the entire region.62

As the head of the governing coalition from 1998, FiDeSZ moved 
to formalize its cross-border connections and took diaspora clientelism 
to a new extreme. Beginning with its campaign promises made in front 
of HTM communities before the 1998 election, FiDeSZ supported and 
encouraged the more radical wing of ethnic Hungarian political parties, 
particularly within the RMDSZ. According to Hungary’s largest daily 
newspaper:

During the last government cycle, FiDeSZ openly stuck up for the radicals 
of RMDSZ, granted serious material support to the organizations, enter-
prises and foundations of the “reformers”- of course against the leadership 

60 Hungarian premier says status law is “national reunification” across borders. 
Hungarian Radio, Budapest, as provided by BBC Monitoring International Reports, 
October 25, 2001. Global NewsBank at http://infoweb.newsbank.com.

61 András Klein: Néhány gondolat az Orbán-kormány külpolitikájáról [Some 
thoughts about the Orbán government’s foreign policy] Pro Minoritate, Vol. 7, Nr. 
1, 1999.

62 See speech by Zsolt Németh: A határon túli magyarokról szóló törvényjavaslat 
parlamenti vitája [Parliamentary Debate about the Draft Law on Hungarians 
Living in Neighboring Countries] reprinted in Zoltán Kántor (ed.): A Státustör-
vény: Dokumentumok, Tanulmányok, Publicisztika [The Status Law: Documents, Essays, 
Articles] Budapest: Teleki László Alapítvány, 2002.
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of the “moderates” - and allocated members of the populist wing paid posi-
tions from Hungary…63

FiDeSZ allied itself with like-minded ethnic Hungarian leaders, in 
particular those that focused on autonomy demands and had little hope 
for accommodation from the majority governments. The party and its 
allies actively opposed the moderate wing, which “pursues a strategy of 
small steps and legal security attainable through the tools of a constitu-
tional state.”64

Finally, the Orbán government wasted little time in tapping into 
existing transnational networks by changing the nature of governmen-
tal offi ces and non-profi t organizations in Hungary that deal with HTM 
policies and subsidies. New personnel were installed in the ministries 
dealing with minority and HTM affairs, and on the boards of trustees 
of the largest public foundations which administer grant money to the 
HTM communities, such as the János Apáczai Foundation, which has 
a budget of 1.2 billion HUF per year.65 In addition, the FiDeSZ govern-
ment moved the HTMH from the administration of the Prime Min-
ister’s offi ce to that of the Foreign Affairs Ministry. This signaled the 
offi ces’s new status as a top priority of Hungarian foreign policy and 
the latitude being given to Zsolt Németh, FiDeSZ’s Foreign Affairs 
State Secretary and a long-time passionate activist for HTM support and 
autonomy.66 The FiDeSZ administration also tied the HTM commu-
nities more closely to the Hungarian government by institutionalizing 
the World Congress of Hungarians (MVSZ) into a semi-offi cial organ-
ization, the Hungarian Standing Conference (MÁÉRT), that would 
serve as a consultative body of global Hungarians. FiDeSZ made good 
on its promise to give diaspora organizations more access to Hungarian 
state decision-making in February of 1999 by creating this forum that 

63 Zoltán Tibori Szabó: RMDSZ: szakítópróba – Mítosszá válhat a romániai 
ma gyarok egységes politikai képviselete [RMDSZ: trial separation – The Roma-
nian Hungarians’ unifi ed political position may become a myth] Népszabadság, 
August 14, 2002.

64 Ibid.
65 Erika Törzsök, Director, Center for Comparative European Research. Personal 

interview, April 30, 2003; Zsolt Udvarvölgyi, Chief Advisor, Secretary for Minor-
ity Affairs, Offi ce of the Prime Minister. Personal interview, 23 May 2003.

66 Széchy, interview.
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would serve, in the words of Zsolt Németh, as “a kind of integration 
deal between Hungary and Hungarians beyond the borders.”67

Conclusion

This article has outlined some of the concrete ways in which Hun-
gary’s diaspora politics and policies have been driven in large part by the 
domestic political strategies of party elites. Using the state’s relationship 
to the ethnic Hungarian communities in neighboring states as a politi-
cal resource, right-wing elites, in particular, were able to generate ideo-
logical legitimacy, increased organizational capacity, and a way to dis-
credit opponents and realign the balance of political power. This narra-
tive demonstrates that kin-state nationalism and ethnic affi liations that 
cross borders are not monolithic or necessarily waning phenomena, but 
dynamic forms of political and social identifi cation that are utilized in 
various ways when other paths of political legitimacy are inaccessible. 
The discourse of protecting Hungary’s transborder nation and the cul-
turo-linguistic heritage that it represents offers parties one mode of gov-
erning legitimacy. Yet this strategy is not without its costs, as the defeat 
of the MDF government in 1994 and FiDeSZ’s narrow loss of power in 
2002 demonstrated. Particularly when it appears that other state inter-
ests – such as economic recovery, political stability, and regional inte-
gration – may be jeopardized by the state’s increasing ethnic activism, 
voters may be hard-pressed to choose those outside their borders over 
their own pragmatic needs. This is one possible lesson of the decreasing 
support for more recent attempts to intensify Hungary’s diaspora policy, 
particularly in regards to the diluted “Status Law” and the failure of the 
referendum on dual citizenship for members of the regional diaspora in 
December 2004.

67 Ethnic Hungarian forum takes institutional form. Hungarian Radio, Budapest, as 
provided by BBC Monitoring International Reports, 21 February 1999. Global News-
bank. http://infoweb.newsbank.com.
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The recommendation on the concept 
“nation” of the PACE*

The resolutions and the recommendations of the Parliamentary
  Assembly of the Council of Europe (PACE) are not binding. 

They refl ect the central values of an important European political body 
and may help orient how European politicians think about certain issues. 
They do not refl ect the position of the European Union; however, they 
may become one the underlying principles of EU politics.1 These res-
olutions and recommendations are in the fi rst instance political docu-
ments, and it would be a mistake to consider them as the peak of scien-
tifi c thought. However, the report we are analyzing is among these and 
studied an issue that normally belongs to the realm of social scientists, 
philosophers and lawyers.2

Debates concerning the defi nition of the concept national minority 
have a long history among minority rights’ lawyers. It is worth noting 
that none of the defi nitions supposed the existence of a kin-state or other 
co-nationals that share the same cultural, linguistic, etc. characteristics. 
Even if it is obvious that several national minorities came into being as 
a result of border modifi cation, formerly being parts of a nation, this 
has not been refl ected in any defi nition on national minorities. Reading 
these documents, it seems as if there is no link at all between national 
minorities and particular states or nations. Beside this, one also has to 
observe that minority protection is not regarded as the primary concern; 

1 For a general account on the minority issue in the EU see: Vizi Balázs: An unin-
tended legal backlash of enlargement? – The inclusion of minority rights in the 
EU Constitutional Treaty. Regio, Vol. 8, 2005. 87–108.

2 The author of this paper is not an attorney; therefore, he focuses especially on the 
sociological and political scientifi c elements of the issue of nation.

The study was supported by OTKA grant K 63592 (Ethnopolitical models in 
Europe)

*
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stability and security seems to be more important in any approach to 
national minorities.3 

This approach – regarding the link between nation and national 
minority – changed with a report of the Venice Commission that was 
concerned with the preferential treatment of national minorities by their 
kin-state.4 The root of this major change was the internationalization 
of the Hungarian Status Law.5 Since then, it has become a norm that 
national minorities may be supported – under certain conditions – by 
their kin-state. The recognition of this principle also led to a new debate 
concerning the definition of national minorities and the nation, and 

– in relation to this – a new approach on minority protection. Never-
theless, the support of national minorities by their kin-state does not 
belong to the classic understanding of minority protection; in practice, 
national minorities perceive this form as protection. At the same time, 
the involved actors – the nationalizing state, the national minority (kin 
minority) and the external national homeland (kin state) – perceive 
this support as an expression of nationalism. Therefore, the preferential 
treatment of kin-states may be considered both as kin-state nationalism 
and minority protection.

This article deals with the report on the concept nation; however, in 
order to fully understand the importance of the report, PACE’s path to 
the recommendations made in this report should be examined.

3 See the argumenst of Majtényi Balázs: Utilitarianism in Minority Protection? 
Status Laws and International Organisations. Central European Political Science 
Review, Vol. 5, Nr. 16, 2004.

4 European Commission for Democracy Through Law (Venice Commission), 
‘Report on the Preferential Treatment of National Minorities by their Kin-State,’ 
adopted by the Venice Commission at its 48th Plenary Meeting, (Venice, 19–20 
October 2001). (hereinafter: Venice Commission)

5 For comprehensive overviews on the theoretical and legal issues on the Hungar-
ian Status Law see: Kántor Zoltán – Majtényi Balázs – Osamu Ieda – Vizi Balázs 

– Iván Halász (eds.): The Hungarian Status Law: Nation Building and/or Minority Pro-
tection. Sapporo: Slavic Research Center, Hokkaido University, 2004. and Osamu 
Ieda (editor in chief ), Editorial board: Balázs Majtényi, Zoltán Kántor, Balázs 
Vizi, Iván Halász, Stephen Deets: Beyond Sovereignty: From Status Law to Transna-
tional Citizenship? Sapporo: Hokkaido University – Slavic Research Center, Slavic 
Eurasian Studies, 2006.
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International aspects

As previously mentioned, the Hungarians status law that was passed 
in the Hungarian parliament in 2001 raised the issue. After the law was 
passed, Romania and Slovenia expressed their concerns that the status 
law might present a problem on an international level. The fi rst inter-
national organization to issue such a statement on the “status law syn-
drome” was the Venice Commission. Its conclusion noted the follow-
ing: “Preferential treatment may be granted to persons belonging to kin-
minorities in the fi elds of education and culture, insofar as it pursues 
the legitimate aim of fostering cultural links and is proportionate to that 
aim.”6 In stating this, the Venice Commission recognized the right of 
kin-states to support their co-nationals living in other states. This was 
a novelty in international minority protection. While this declaration 
had become a contentious issue, an international recommendation was 
put forth for consideration and, thus, indicated that the Venice Com-
mission implicitly acknowledged special bonds between a state and its 
kin-minorities. Moreover, the recommendation implies recognition of 
the nation conceived in ethno-cultural terms.

This is evidenced in a statement made by Rolf Ekeus, OSCE High 
Commissioner on National Minorities, and a week after the Venice 
Commission had issued its report. The statement, though formulated in 
general terms, concerns the Hungarian Status Law. The text of the state-
ment highlights the difference between the boundaries of the state and 
those of the nation; it recognizes the interest of persons of the same eth-
nicity living abroad. It reads in part, “National and state boundaries sel-
dom overlap; in fact there are few pure ‘nation states’. Borders therefore 
often divide national groups. … Although a state with a titular major-
ity population may have an interest in persons of the same ethnicity liv-
ing abroad …”7 Although the spirit of the statement refl ects a position 
against the Hungarian law, it recognizes a boundary between a kin-state 
and kin-minorities. 

During the debate surrounding the Status Law, Günter Verheugen 
wrote a letter to the Prime Minister of Hungary, Péter Medgyessy, in 

6 Venice Commission
7 ‘Sovereignty, Responsibility, and National Minorities’, Statement by Rolf Ekeus, 

OSCE High Commissioner on National Minorities, in The Hague, 26 October 
2001. 
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which he focused on the issue of the nation. Verheugen’s letter stated 
that the phrase ‘Hungarian nation as a whole’ could be understood as an 
indication that Hungary was striving to establish special political links 
with the minorities in neighboring states. He recommended that this 
phrase be replaced with more culturally oriented ones instead. 8

The European Commission also expressed concerns regarding the 
Hungarian Status Law.  In particular, it mentioned that the law does not 
harmonize with the acquis and that “some of the provisions lay down in 
this Law apparently confl ict with the prevailing European standard of 
minority protection.”9

In the following, I will analyze two documents that focus on the con-
cept of the nation. The fi rst one is the Preferential treatment of national minor-
ities by their kin-states: the case of the Hungarian Status Law of 19 June 200110; 
the second one is the The concept of “nation.”11 Beside the resolution and 
recommendation, I will also focus on the explanatory memoranda.

The Jürgens report

A debate concerning not only the law but also the broader prin-
ciple of preferential treatment regarding kin-minorities subsisted in 
PACE. PACE appointed Eric Jürgens as the rapporteur on the Hungar-
ian Status Law and other similar laws in Europe. Jürgens used a very 
one-sided approach to the concept of the nation, interpreting it only as 
a political nation.  After presenting several drafts, PACE fi nally accepted 
Eric Jürgens’ report on 25 June 2003. The manner in which the report 
was endorsed again highlights the signifi cance of defi ning the “nation”. 
In the explanatory memorandum Jürgens stated, “The defi nition of the 
concept ‘nation’ in the preamble to the [Hungarian Status – ZK] law 
is too broad and could be interpreted as non-acceptance of the state 

8 Günter Verheugen’s letter to Hungarian Prime Minister Péter Medgyessy, dated 
5 December 2002.

9 Commission of the European Communities 2001. Regular Report on Hungary’s 
progress toward accession, Brussels, 13.11.2001 SEC (2001) 1748, 91. For a de-
tailed analysis see: Balázs Vizi: The Evaluation of the ’Status Law’ in the Euro-
pean Context. In Osamu Ieda (editor in chief ) Beyond Sovereignty: From Status 
Law to Transnational Citizenship? Op. cit. 89–107.

10 I will refer to it as the Jürgens-report
11 I will refer to it as the Frunda-report
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 borders which divide the members of the ‘nation’.”12 As the report fun-
damentally rested on the political conception of the nation, it created 
a distinction between Hungarians and Magyars – a distinction that is 
not made in Hungarian language. According to the report, Hungari-
ans constitute citizens of Hungary while Magyars constitute Hungar-
ians living abroad.13 All Hungarians, whether they reside in Hungary or 
in a neighboring state, refer to themselves as ‘Magyar’.14

In the Resolution 1335 (2003) of the Parliamentary Assembly of the 
Council of Europe it is stated that there is no common European legal 
defi nition of the ’nation’: 

10. Furthermore, there is a feeling that in these neighbouring countries 
the defi nition of the concept of ‘nation’ in the preamble to the law could 
under certain circumstances be interpreted – though this interpretation is 
not correct – as non-acceptance of the state borders which divide the mem-
bers of the ‘nation’, notwithstanding the fact that Hungary has ratifi ed sev-
eral multi- and bilateral instruments containing the principle of respect 
for the territorial integrity of states, in particular the basic treaties which 
have entered into force between Hungary and Romania and Slovakia. The 
Assembly notes that up until now there is no common European legal defi nition of the 
concept of ‘nation’.15 (italics added – ZK)

12 Erik Jürgens, ‘Explanatory Memorandum’ and Erik Jürgens, ‘Preferential treat-
ment of national minorities by their kin-states: the case of the Hungarian Status 
Law of 19 June 2001,’ Council of Europe Parliamentary Assembly.

13 Magyars: people of Hungarian identity (i.e., citizens of the countries concerned 
who consider themselves as persons belonging to the Hungarian ‘national’ cul-
tural and linguistic community).

14 In the Hungarian language, no other word designates those who belong to the 
Hungarian nation. Hungarian is the term used in English. Romanians use both 
words, Hungarians (unguri) and Magyars (maghiari), but there is no systematic 
distinction between Hungarians living in Hungary and Hungarians living in 
Romania. The distinction between the “Hungarian” as political nation and “Mag-
yar” as ethnic category would be justifiable only if the same distinction would 
be made in all other cases.  For instance, according to this logic German citizens 
would be categorized as Germans while Germans living in other states would be 
categorized as Deutsch in an otherwise English-language text or document.

15 Council of Europe Parliamentary Assembly. Resolution 1335 (2003): Preferential 
Treatment of National Minorities by the Kin-state: The Case of the Hungarian 
Law on Hungarians Living in Neighbouring Countries (‘Magyars’) of 19 June 
2001. (25 June 2003)
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Although the resolution does not focus on the ’nation’, the explana-
tory memorandum does deal in length with this term. It notes that the 
word ‘nation’ is employed in different parts of Europe in different ways, 
but there is a strong indication that the rapporteur prefers the political 
conception of the nation:

22. The Council of Europe should in my view [Eric Jürgens – ZK] take a fur-
ther look at the concept of ‘nation’ as it is employed in many parts of Europe 
on the basis of traditions that precede the 19th century concept of the nation-
state. The Council of Europe, and public international law in general, is based 
on the concept of ‘state’ and ‘citizenship’. This leaves no room for the concept 
of ‘nation’. This was done on purpose after World War II, because national-
ist ideologies were root causes of that war (nationalist here used both in the 
sense of excessive state patriotism, and in the sense of proclaiming one’s own 
‘nation’ to be superior). Where claims are made on the citizens of other states 
by virtually ‘enrolling’ them as members of that ‘nation’ which the kin-state 
seeks to bring together and to represent, this nation-concept which is too 
strong could endanger the traditions of the Council of Europe.

The explanatory memorandum does not use of social scientifi c the-
ories, but instead focuses on the presupposed perils of certain interpreta-
tions of the concept nation:

19. As described above, the concept of ‘nation’ can in its consequences some-
times be positive and sometimes relatively innocuous. But it can on the other 
side carry a suggestion of non-acceptation of those state borders which in fact 
divide the members of the ‘nation’. This suggestion can have a negative effect 
if it causes unrest in the states in which the kin-minorities live, negative also 
for the position in that state of the kin-minorities concerned. …

The argument of the rapporteur against the Hungarian Status Law 
is based on a unilateral defi nition of the nation. It should be noted that 
only considering the political conception of the nation could lead to this 
conclusion. Even if the recommendations and resolutions are primarily 
expressions of political will, the one-sided approaches discard the value 
of such resolutions. The rapporteur – at the end of the explanatory mem-
orandum – shows that the concept “nation” is extremely  problematic; he, 
therefore, suggests that PACE should attempt to fi nd a more precise def-
inition of the nation: 
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48. This report on the Hungarian law of 19 June 2001 tries to contribute 
to the solution of a specifi c issue round a specifi c Law. The general concept 
of ‘nation’ underlying this issue should therefore be elaborated on in a sep-
arate report tackling the question put forward in a more general way in the 
Motion for Resolution tabled by Mr. Van der Linden and others on ‘Trans-
frontier co-operation in preserving the identity of national minorities’, Doc. 
9163 of 3 July 2001.

The concept of “nation”

On the basis of the statement that there is “no common Euro-
pean legal defi nition of the concept of ‘nation’, Mr. György Frunda was 
appointed as a rapporteur on 5 June 2003 by the Committee on legal 
Affairs and Human Rights. In the following years, he prepared a report 
with the help of specialists and used the answers given on a question-
naire by 35 European states. 

In the ordinary session 26 January 2006, György Frunda argued for 
the necessity of this report, highlighting the demagogical misuse of the 
concept of nation:

Why is it necessary to speak about “nation”? In the past centuries, the 
notion of “nation” was often used demagogically to put people against peo-
ple and nations against nations and to make citizens of the same countries 
citizens of the fi rst or second degree. To avoid repeating history, which is 
negative, we have to handle this problem. 
We can speak about several defi nitions of “nation”. The French defi nition tra-
ditionally says, “One country, one nation”. The German defi nition says that 
part of the nation can live abroad. In modern times, we have the so-called 
civic nation, whereby the state has a contract with each of its citizens and 
they can belong to one or another nation. Some theoreticians speak about the 
cosmopolitan nation – the future European nation when all of us will be citi-
zens of Europe but each nation will be a minority. In a future Europe, all 27 
member states will be, from one point of view or another, a minority.16

16 Transcript. 2006 ORDINARY SESSION (First part). Seventh sitting. Thursday 
26 January 2006.
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As the Jürgens-report operated only with the concept of the ‘politi-
cal nation’, there was a need to clarify the concept of nation so that the 
question of national minorities could be addressed:

2. The Assembly, aware of the need to clarify the terminology used in con-
stitutions and legislations in force to cover the phenomenon of ethnic, lin-
guistic and cultural links between groups of citizens living in different 
states, in particular the use of the word „nation” as well as the correlation 
with a specifi c historical or political context, has considered whether, and 
how, the concept of nation – where applicable, a rethought and modernized 
concept – can help to address the question of national minorities and their 
rights in 21st-century Europe.17

The recommendation on the nation shifted and refl ected upon the 
possible alignment of the “nation” with the defi nition and the protec-
tion of national minorities. Formerly, PACE defi ned national minorities 
without reference to kin-states or to another nation. The Recommenda-
tion 1201 (1993), stated:

“the expression ‘national minority’ refers to a group of persons in a state 
who: reside on the territory of that state and are citizens thereof; maintain 
longstanding, fi rm and lasting ties with that state; display distinctive ethnic, 
cultural, religious or linguistic characteristics; are suffi ciently representa-
tive, although smaller in number than the rest of the population of that state 
or of a region of that state; are motivated by a concern to preserve together 
that which constitutes their common identity, including their culture, their 
traditions, their religion or their language.”18 (italics added – ZK)

The recommendations, and basically all the legal documents, con-
sider national minorities only in relation with the state in which they 
live. Status laws and legislation on citizenship (especially the issue of 
dual citizenship) highlighted the problem from another perspective. The 

17 Parliamentary Assembly of the Council of Europe: The concept of „nation” Rec-
ommendation 1735 (2006). Text adopted by the Assembly on 26 January 2006 
(7th Sitting).

18 Recommendation 1201 (1993) on an additional protocol on the rights of national 
minorities to the European Convention on Human Rights
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link between the kin-state, the nation and national minorities, became 
unavoidable.

The Assembly’s recommendation reached extremely important con-
clusions regarding national minorities. The fi rst accepts that both the 
political (civic) nation and the cultural nation are legitimate concepts 
and that an individual may consider him/herself to belong to a cultural 
nation in addition to his/her membership to the political community of 
another state.

12. The Assembly believes it necessary to strengthen recognition of every 
European citizen’s links with his identity, culture, traditions and history, to 
allow any individual to defi ne himself as a member of a cultural „nation” 
irrespective of his country of citizenship or the civic nation to which he 
belongs as a citizen, and, more specifi cally, to satisfy the growing aspira-
tions of minorities which have a heightened sense of belonging to a cer-
tain cultural nation. What is important, from both a political and a legal 
standpoint, is to encourage a more tolerant approach to the issue of rela-
tions between the State and national minorities, culminating in genuine 
acceptance of every individual’s right to belong to the nation which he feels 
he belongs to, whether in terms of citizenship or in terms of language, cul-
ture and traditions.19

Regarding kin-state protection the Assembly recommends that the 
Committee of Ministers should:

16.5. draw up guidelines on procedures for developing relations between 
a state and the minorities residing in a different state – mainly in its neigh-
borhood –, bearing in mind the criteria identifi ed by the Venice Commis-
sion in its 2001 report, in the light of its analysis of existing legislations, as 
well as the pertinent Assembly resolutions and recommendations.20

The recommendation can be considered a breakthrough in the fi eld 
of minority protection, and even if this recommendation is not binding, 
it is worth analyzing its explanatory memorandum.

19 idem
20 idem
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The memorandum consists of four parts. In the fi rst part, approaches 
and defi nitions of the nation are presented. The second part deals with 
the constitutional use of the concept of nation. The third part analyses 
the relationship between the nation and national minorities. The fourth 
part attempts to make a distinction between national minorities and 

„new” national minorities.
Regarding the defi nition of nation, the memorandum presents the-

oretical discoveries about the emergence of the nation. Compared to 
the Jürgens-report, the analysis is more sophisticated and equilibrated. 
It presents the different paths of nation-formation and the way in which 
the two ideal-type conceptions – the “French” and the “German” – 
became categories of legal and political scientifi c thought. The rappor-
teur concludes that one cannot reach a common defi nition of the nation, 
that the two concepts are of equivalent range, and that the individual 
should have the right to consider him/herself as belonging to a nation 
defi ned in the way he/she opts.

22. I consider that both defi nitions of “nation” are still valid today. A new 
defi nition is therefore unnecessary. What is important, from both a politi-
cal and a legal standpoint, is genuine acceptance of every individual’s right 
to belong to the nation which he feels he belongs to, whether in terms of 
citizenship or in terms of language, culture and traditions.21

The report identifi es fi ve types of approaches in the constitutions of 
European states: 1. States whose constitutions refer explicitly or exclu-
sively to the concept of “nation”, in the sense of a civic nation; 2. States 
whose constitutions refer explicitly or exclusively to the concept of 

“nation”, in the sense of an ethnic nation; 3. States in which the concepts 
of “nation”, as an entity that gives identity, and “people”, as a sovereign 
entity (democratic foundation of the state), exist side by side; 4. States 
whose constitutions do not mention the word or concept of “nation” but 
instead refer to the “people” as the holder of sovereignty; 5. Lastly, states 
where neither the concept of the “nation” nor that of the “people” appear 
in the Constitution. 

Regarding the issue of national minorities, the memorandum 
presents the way European states recognize (or do not recognize) the 

21 Frunda-report – explanatory memorandum
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rights of national minorities and their kin-state politics regarding their 
co-nationals living in other states. The memorandum also summarizes 
how particular states deal with “new” minorities, i.e. those who are 
formed as a result of immigration. This part concludes that there are, 
even if limited, instruments for promotion the rights of minorities.

Both memoranda admit that the word nation is employed differently 
in different European languages, that it is often used as synonyms for 
state—or the totality of the citizens of a state—and the word nationality 
is used often as a synonym for ‘citizenship of a state’.

Both memoranda highlight the origins of the word nation and how 
it was used in earlier centuries.22 The explanatory memorandum on the 
concept nation offers a general overview on the formation of the French 
(political) and the German (cultural, linguistic) nations, considering 
them as ideal-types.23 

Jürgens contrasts between an ’old’ and a ’new’ conception of nation. 
The ’old’ conception is described: „Historically the word was used to 
denote groups of which the members identify themselves as culturally, 
ethnically or linguistically as belonging to that group (i.e. the Franks, 
the Germans, the Italians)”24 This is opposed to the new conception that 
basically equates the concept nation and the concept state.

The Frunda memorandum emphasizes that both – the political and 
the cultural – conceptions were and still are widely used: 

„19. The two traditional defi nitions of the concept of “nation” – the French 
and the German – existed side by side for two centuries, each remaining 
stable within its sphere of infl uence.”

22 See point 5 in the Jürgens memorandum and points 12–13 in the Frunda memo-
randum 

23 A scientifi c critique may be offered on this part, but this critique would be mis-
placed regarding an explanatory memorandum. For contemporary accounts of 
this question see: Alain Dieckhoff: Beyond conventional wisdom: cultural and 
political nationalism revisited. In Dieckhoff, Alain – Jaffrelot, Christoph (eds.): 
Revisiting Nationalism. Theories and Processes. London: Hurst, 2005; Brubaker 
Rogers: “Civic” and “Ethnic” Nationalism. In Brubaker, Rogers: Ethnicity without 
Groups. Cambridge: Harvard University Press, 2004.

24 Paragraph 5
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Conclusions

Defining “the nation” remains a lucrative job both among schol-
ars and nation-building politicians, and this does not even address the 
issue of various defi nitions. One may distinguish between defi nitions 
that emphasize objective elements and those that emphasize subjective 
elements. Since Ernest Renan’s famous article, literature on nationalism 
has continued to fuel this debate. Attempts to refi ne the defi nition can 
be traced back to Friedrich Meinecke. Perhaps these attempts clarifi ed 
the picture or the adjectives but not the actual concept of nation itself. 
Rogers Brubaker recently showed that such typologies do not help much 
in the analysis of phenomena linked to the nation.25

If one encounters the approach of European states towards the 
minority issue in the states of CEE, one may immediately observe that 
the legitimate defi nition is that of the political nation, even if in practice 
this is not always true. When this approach became a political norm, it 
also became highly problematic because it does not always refl ect the 
real state of affairs. 

An inf luential voice in the scholarly debate over definitions of 
“nation” in the context of the kin-state and minority relationship is Bru-
baker.  He emphasizes that one should not think of ethnicity and nation 
in “terms of substantial groups or entities, but in terms of practical cat-
egories, cultural idioms, cognitive schemas, discursive frames, organi-
zational routines, institutional forms, political projects and contingent 
events.”26 So, we should not think of nations as really existing and defi n-
able groups but rather of politics and institutionalizations that rely on 
one or the other conception of the nation. Furthermore, we should take 
into consideration that in practice all nation politics operate with both 
concepts simultaneously. Therefore, we should not consider the nation 
as a central category. One should focus on nationalism, on nation build-
ing, or on nation policy. In this framework, one may interpret processes, 

25 Rogers Brubaker: The Manichean Myth: Rethinking the Distinction Between Civic 
and Ethnic Nationalism. In Hanspeter Kriesi et al (eds.): Nation and National Iden-
tity. The European Experience in Perspective. Zürich: Rüegger, 1999. 55–71;, and Rog-
ers Brubaker: Myths and Misconceptions in the Study of Nationalism. In John A. 
Hall (ed): The State of the Nation: Ernest Gellner and the Theory of Nationalism. Cam-
bridge University Press, 1998. 272–305.

26 Rogers Brubaker: Ethnicity Without Groups. Archieves européennes de sociologie. 
2002, 167.
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politics that invoke one or another defi nition of the nation. By defi nition, 
status laws and laws on dual citizenship operate with the ethno-cultural 
conception. They extend the borders of the nation beyond the borders 
of the state.

The Hungarian law infl uenced European law by triggering a debate 
in important European institutions; the European norms that emerged 
during this process then, in turn, infl uenced Hungarian legislation. The 
recommendation The concept of „nation” shows that the question of nation 
remained on the political agenda. It also showed that in the last fi ve years 
the views on the nation, on the rights of national minorities, and on 
the right of kin-states to support their kin-minorities has substantially 
changed. One has to notice that the recommendations of the PACE are 
not compulsory and cannot be enforced. Nevertheless, it shows a shift 
in thinking at a European level. In June 2001 it seemed that kin-state 
protection was considered as problematic; in January 2006 a Parliamen-
tary recommendation stated that kin-states – under certain conditions – 
have a legitimate right to support kin-minorities.



BÉLA BARANYI

Short-term impacts of enlargement in 
the Romanian and Hungarian border 
crossing*

1. Border traffi c and small border traffi c in Hungary

A country’s stability and safety call for the continuous monitoring 
    of people and goods crossing its borders. Consequently, the 

Hungarian Republic closely regulates traffi c at it’s borders, as is stated 
in the law on cross-border passenger and freight traffi c and traveling abroad. The 
law identifi es the key responsibility of the Hungarian Border Guards to 
be the supervision of the cross-border passenger and freight traffi c and consign-
ments and the insurance of order at the border crossing points in cooperation with 
other authorities (Act XXXII. in 1997). The law defi nes the exact condi-
tions and exceptions of crossing the border, the stipulations concerning 
the opening and/or closing of a border crossing point, and the regulation 
of border traffi c limitations.

Border traffi c is affected by a number of different factors. Among 
these are: tourism, international commerce, economic cooperation, the 
safety conditions of neighbouring countries, the prices of goods – espe-
cially products subject to excise duty (petrol, cigarettes, alcohol), and 

The analyses are mostly based on the following works: Béla Baranyi: A határmen-
tiség dimenziói Magyarországon. (academic doctoral dissertation). Under publica-
tion. Debrecen, 2006. 185–213; Baranyi, B. (ed.): Hungarian–Romanian and Hun-
garian–Ukrainian Border Regions as Areas of Co-operation Along the External Borders of 
Europe. Pécs: Centre for Regional Studies. 2005.

*
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food products handled as high priorities – and the number, density and 
type of border stations (table 1).

Along Hungary’s state borders, the number and density of highway 
border crossing points are generally satisfactory; however, there is some 
unevenness, especially in the cases of the Hungarian-Croatian and Hun-
garian-Romanian borders. At these points, the distances between border 
crossing points are often far above the national average of 34 ki lometers. 
However, the density and equipment of border crossing points are only 
a couple of – though rather important – prerequisites for the “quality” of 
border traffi c; thus, until the SchVE comes into force in 2007, the super-
vision of border traffi c is still an important aspect of border control so that 
the state borders can only be crossed at the designated places with the 
necessary travel documents and according to legislative stipulations. Any 
deviation should only occur in accordance with the regulations of inter-
national agreements. Border traffi c in EU member states is supervised 
according to the unifi ed principles of the “Schengen Codex”. This is 
mainly due to the fact that member states consider the strict and consist-
ent execution of border traffi c supervision at the EU’s external borders 

– coupled with effi cient protection of the green border – to be a guaran-
tee of their own safety.

Table 1. Characteristics of Hungarian Border Sections
and Border Stations, 2005
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Austrian 356.2 1 4 10 6 22.3
Slovak 681.0 1 6 14 3 40.1
Ukrainian 136.7 – 1 5 1 27.3
Romanian 447.8 – 6 10 – 44.8
Serb 174.4 1 2 4 1 34.9
Croatian 344.6 1 3 6 – 57.4
Slovenian 102.0 – 1 6 1 14.6
Total 2242.7 4 22 55 11 34.0

Source: HÕR web.b-m.hu/horweb/hor_szerv.nsf/atkelo_viszonylat.
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As far as passenger traffi c is concerned, Table 2 suggests two imme-
diate conclusions. First, the world passport gradually introduced in the 
former socialist countries and the liberalization of travel in the countries 
of the Carpathian Basin has led to signifi cant increases in border traf-
fi c. In former periods the passenger traffi c reached several million peo-
ple, in some cases up to ten million. Currently, this fi gure has increased 
to, and in some cases even exceeds, 100 million. Second, passenger traf-
fi c has been directly affected by any political and/or economic changes 
in the region, the effects of which have immediately been refl ected in 
traffi c-related fi gures. The Yugoslav civil war and the prolonged Russian 
and Ukrainian acute economic crisis, for example, resulted in declines 
of several million in the Hungarian border traffi c’s overall total. Despite 
this, the volume of Hungarian border traffic is still extremely high. 
In the approximately 15 years following the change of regime in East-
ern-Europe, a total of about 1.6 billion (annual average: 101 million) pas-
sengers and 30–40 million vehicles have crossed the Hungarian borders 
(table 2, fi gure 1). This suggests the special importance of cross-border 
regions for Hungary. It demonstrates the peculiarities of the geopolitical 
situation arising from Hungary’s central geographical position as well as 
the various consequences – both negative and positive – of its position as 
a transit and gateway region.

Table 2. Changes in Border Traffi c in Hungary between 1990–2005 

Year Border traffi c (passengers) Year Border traffi c (passengers)
1990 112 026 533 1998 98 193 630
1991 102 004 750 1999 84 653 960
1992 97 756 673 2000 82 528 851
1993 99 542 273 2001 87 562 207
1994 115 138 420 2002 93 810 066
1995 112 469 496 2003 96 829 291
1996 110 861 204 2004 104 565 971
1997 105 546 526 2005 104 574 654

Total border traffi c (1990–2005) 1 608 064 505 

Source: HÕR database.
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In terms of border traffi c, passenger traffi c in the period surveyed 
was significantly motivated by the fact that the citizens of the neigh-
bouring countries (e.g. Romania, the Ukraine, Yugoslavia – Serbia and 
Montenegro today) used the Hungarian state borders for transit pur-
poses, since they could enter Hungary without a visa. They did not 
intend to spend much time in Hungary but, rather, used it as a depar-
ture point for their journey to other countries. Most of them attempted 
to illegally cross the border to Austria; some tried to reach EU member 
states through Slovenia and/or Slovakia. Both the passenger and vehicle 
border- traffi c data clearly reveal a fl uctuation for the period surveyed 
(Figure 1 ).

The border crossing attitude of law-abiding citizens, i.e. border traf-
fi c, has recently been steady. The annual national average of 101 million 
passengers and 30–40 million vehicles crossing the Hungarian border 
can be regarded as relatively continuous, with the Hungarian-Austrian 
and the Hungarian-Slovak state borders being the most popular. In the 
past 4–5 years, fewer and fewer passengers have crossed the Hungarian-
Serbian border; in all other cases, average border traffi c has been more 
or less constant.

Figure 1. Changes in Passenger and Vehicle Traffi c between 1992–2002

Source: HÕR database.
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As compared to the present transitory period, the situation is soon 
expected to change radically. When the Schengen external-internal bor-
der protection rule comes into force in 2007, foreign citizens will only be 
allowed to cross the external border1 when they meet the specifi cations of 
the Schengen Codex. This means that passengers and vehicles will need 
to possess a valid travel document – passengers from countries subject to 
visa-pressure must possess an entry permit, i.e. a visa. Furthermore, if 
requested to do so, passengers must present the documents justifying 
the purpose and conditions for their journey as well as the possession 
of the fi nancial means needed for their sejourn and return. Addition-
ally, an important border-crossing prerequisite is that passengers con-
cerned must not be listed in the Schengen Information System2 (SIS), i.e. be 
a potential source of danger for any Schengen member state. The internal 
border3 can be crossed at any time and place. In practice, this means that 
crossing borders internally is independent of designated border cross-
ing points for each individual – for both EU citizens and third country 
nationals – traveling in the Schengen area. In addition to the highways, 
this border can also be crossed through any type of land terrain as well, 
e.g. fi elds, woods, rivers, etc.

Small border traffic – which is a long established tradition in Hun-
gary – remains an important factor in border traffi c. An early anteced-
ent can be identifi ed in the 1888 Hungarian-Romanian border contract. 
Because the border of this contract bisected a number of properties, 
small border traffic was introduced to tackle the new problems aris-
ing from this situation and remained operational until World War One. 
After World War One, the Treaty of Trianon created diffi culties that had 

1 External borders: the land and sea borders of the Contracting Parties, as well as 
their airports and seaports if those are not internal borders.

2 The SIS is one of the most important compensation policy systems of the SchVE, 
which enables the storage and call down of data with the given conditions. The 
records of passengers and objects involves the following: data concerning the 
individuals to be arrested on a request of extradition; data of citizens of third 
countries, for whom visa issue and entry is to be denied; data of wanted persons 
to be taken into custody; data of missing persons; data of wanted objects, stolen 
cars, moneys, travel and blank documents as well as weapons; data of specifi c 
persons and cars designated to be recorded secretly.

3 Internal borders: land borders of the Contracting Parties, as well as their airports 
and seaports handling internal traffi c, at which regular crossing ships arrive and 
depart with destinations and departures exclusively at the ports of the Contract-
ing Parties, without calling at ports other than the above.
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never experienced before for those living in the borderland. The Prime 
Minister’s decree nr. 5.300/1923 was issued to handle the situation. This 
decree stated that small border traffi c applied to the territory in cross-
border regions, which usually denoted a 10–15 km strip of land parallel 
to the customs’ border. The exact territorial application was presented as 
an attachment to each case’s contract and provided a list of the villages 
and settlements concerned. Citizens participating in small border traffi c 
were allowed to cross the border with valid passports, borderline passes, 
proprietary permits and occasional travel passes. The place and condi-
tions of border crossing, the features and exact territorial application of 
the given relation, etc. were provided in the terms of small border contracts 
with neighboring countries. The bilateral agreements signed lost their 
importance in the Second World War but temporarily prevailed after the 
war until the creation of the “iron curtain”.

In the 1960’s the meaning of small border traffic was redefined 
through Hungary’s relationships with neighboring countries. With the 
exception of Austria, a series of bilateral small border traffi c agreements 
were signed at this time. As a result of the introduction of world pass-
ports in the former socialist countries, the visa pressure exerted by EU 
member states on citizens of Central European states, and the worsening 
quality of life, the original aims of small border traffi c– i.e. getting across 
to the neighboring settlement quickly – was quickly replaced by „sub-
sistence tourism”, illegal work, and – to a lesser extent – travels related 
to business, especially those related to the „black” and „grey” econo-
mies.  As a result, small border traffi c lost its original aim and function; 
most passengers no longer crossed the border to keep contact with their 
friends, relatives and culture or to reinforce their national status, and 
Hungarian citizens began to neglect small border traffi c. Today, the pro-
portion of small border traffi c is practically negligible.

All the above have contributed to the fact that Hungary initiated the 
termination of small border traffi c agreements with neighboring coun-
tries – which was completed in 2003 – as it simultaneously negotiated 
its EU accession. Small border traffi c will soon be regulated by a new 
EU small border traffi c that has already been prepared in Brussels and 
is awaiting fi nal approval. This decree aims to regulate the general criteria 
and conditions of the small border system at the EU’s external borders 
and to introduce a special visa to that end. Although the decree provides 
a new system for small border traffic at the community level, it also 
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empowers member states to continue bilateral negotiations with neigh-
bours and to conclude necessary agreements, as long as the agreements 
are in accordance with community stipulations.

The EU’s small border traffi c draft was intended to facilitate bor-
der-crossing for people living legally along third-country borders who 
wish to cross the external border of a given EU member state for a defi -
nite period of time (at most, seven consecutive days and not to exceed 
total of three months in a 6 month period). According to the proposition, 
travel documents (which may be either identity cards or special permits 
to cross the border) are necessary for inhabitants of visa-free cross-bor-
der regions to cross the borders. However, inhabitants of cross-border 
regions subject to visa pressures will not be exempt from the obligation 
of obtaining a visa; for them, a special visa – marked by an “L” for local – 
will be introduced. This visa will be issued for citizens of cross-bor-
der regions who meet the decree’s specifi ed conditions. For the major-
ity of the trans-border Hungarian population living in the cross-border 
region, the decree on small border traffi c presently under consideration 
would unquestionably be favourable. This is because it would primarily 
promote “motherland” contacts for Hungarians living in Ukraine, Ser-
bia and Montenegro.

All in all, both historical experiences and EU regulations confi rm 
that the small border traffi c system should not be rejected ab ovo along 
the external border of the Hungarian Republic. It is also in Hungary’s 
primary interest to reintroduce a renewed small border traffi c system in 
order to strengthen cooperation as well as Hungarian-Hungarian and 
inter-ethnic relations along the borders. Regional experience and dis-
cussions among Hungarian experts serve as a suitable base for this proc-
ess. By allowing regulated small border traffic, the European Union 
also hopes to maintain cross-border relations between member states 
and countries that will soon become EU members, such as Bulgaria 
and Romania. This would also enable rather than inhibit other member 
states to establish cross-border contacts further to the East.

2. State Borders and Border Traffi c with Respect to Border Sections

It has already been mentioned that the Schengen process helps deter-
mine border relations in the region, for individual states – including 
Hungary – between countries in the Carpathian Basin, and  especially 
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those countries along the external borders of the EU. It affects the char-
acter and future role of common state borders. Due to its signifi cant 
impact, the development of border traffi c has received special attention in 
this complex issue. More specifi cally, the comparison and assessment of 
data on recent legal and illegal migration has helped elucidate the situa-
tion. In border traffi c, legal migration refers to the number of passengers 
crossing a specifi c border with a legal permit (passport, identity card, 
small border traffi c permission); data on illegal migration, on the other 
hand, illustrates the number and proportion of those crossing the border 
without valid permits. Since it is a full-right EU member state, this is an 
extremely important issue for Hungary. Moreover, Hungary will have 
a crucial role in the introduction Schengen borders, as approximately 
half of its borders are external borders of the EU. Currently, Hungary’s 
borders constitute the Eastern and Southern borders of the European 
Union as well as provide a direct connection to countries presently out-
side the common Europe.

As evidenced in the large volume of border traffi c at specifi c borders, 
Hungary maintains its border relations with its neighbours. In addition 
to these legal crossings, the unique position of Hungary demands that 
the signifi cant volume of illegal border-crossing also be taken into con-
sideration. An examination of the specifi c relations of illegal border traf-
fi c is important. This is true inasmuch as it would be able to reveal pos-
sible reasons for the high volumes of border traffic as well as for the 
unwanted, illegal trends in migration. Additionally, such an examination 
would also indirectly address the criminality within individual cross-
border regions. The densely located dark-spots in Figure 2 show the 
presence, locations and regional manifestations of illegal border cross-
ing. From this map, it is possible to see that illegal migration has two 
main components: illegal inward migration towards the East and South as well 
as the illegal outward migration towards the West. It should also be noticed 
that Budapest is also a special and dominant space of illegal migration; 
this is primarily due to the increased traffi c at Ferihegy airport and the 
large number of attempts to travel by plane illegally into and out of the 
country.
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Figure 2. Locations of Illegal Border Crossing in Hungary, 2005 

Source: BM Border Guards database.

3. A few characteristics of the border regions in East Hungary 

The borders and border regions have special importance in Hun-
gary. This is due to the geographical and geopolitical situation of the 
country. Hungary is often, and rightly, called a “country along the borders.” 
Among other things, Hungary neighbors seven countries and has state 
borders totaling 2.242 kilometers in length; there are approximately 
3 million Hungarians still live in neighbouring states; ten per cent of 
the 3,200 municipalities in Hungary are directly on borders while 43%- 
are within a border’s proximity. Within Hungary, 35% can be consid-
ered a border regions and houses 30% of the population (approximately 
2.7 million inhabitants). One-third of Hungary’s 168 micro-regions can 
be found in border zones; 9 of Hungary’s 14 counties have state borders. 
Finally, all seven macro-regions are adjacent to a neighbouring country: 
the Ukraine directly borders the North Great Plain region, the Szabolcs-
Szatmár-Bereg county, and three Hungarian micro-regions; Romania 
borders both macro-regions (the North Great Plain and the South Great 
Plain), four counties (Szabolcs-Szatmár-Bereg, Hajdú-Bihar, Békés and 
Csongrád) and ten micro-regions (Figures 3. and 4. , Table 3.).
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Figure 3. Cross-border micro-regions and planning-statistical regions
in Hungary

Source: Debrecen Department of the Centre for Regional Studies, Hungarian Academy of Sciences

Table 3. Weight of the respective border regions in Hungary, 2002
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Austrian and Slovenian
border region

9 391.1 3.86 4.87 252 58.6

Slovakian border region 15 719.9 7.10 7.23 335 58.6
Ukrainian border region 3 148.3 1.46 2.00 108 30.7
Romanian border region 10 457.3 4.51 7.18 160 49.8
Serbian border region 5 369.7 3.64 3.96 58 67.3
Croatian border region 7 252.4 2.49 4.79 255 46.9
Inner regions 119 7803.7 76.94 69.97 1977 69.6
Border districts 49 2338.7 23.06 30.03 1168 55.2
Total 168 10142,4 100.00 100.00 3145 66.3
Note: Micro-regions and towns on the basis of the categorisation valid in 2004.

Source: T-star database, 2002.
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Figure 4. NUTS 3 (county) level border regions in the Hungarian-
Romanian and the Hungarian-Ukrainian border region

The east Hungarian borders were very much closed before the 
political and economic systemic change in 1989. Although the trans-
formation opened up the borders of Eastern and Central Europe, the 
number and intensity of the cross-border relations is still low. There is 
little economic co-operation. The ability to strengthen these relation-
ships is hindered by, among other things, ethnic problems. Since the 
opening of the borders in 1989/1990, these relations have improved with 
varying intensity; cross-border relations have also become more numer-
ous.  As a result of Hungary accession to the European Union, the bor-
ders have become more characterized by their ability to connect rather 
than separate. The economic, social and integration relationships have 
evidently strengthened; personal relations have intensifi ed, too (due to 
a lack of visa requirements in the Hungarian-Romanian relationship). 
The resources devoted to the development of border regions have multi-
plied (Interreg, Phare CBC, TACIS etc.), yet the quality and intensity of 
the cross-border economic relations remains poor.

These days uncertainty is no longer a typical feeling for those who reside in 
the direct border region. It is now certain that Romania (after the Hungar-
ian accession on 1 May 2004) will also join the European Union in 2007. 
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This raises several issues. People on both borders acknowledge that the 
region’s role will be significantly altered after Romania temporarily 
becomes an external – and after 2007, an internal – EU border. At this 
time, Romania will have opportunities for development that were previ-
ously unknown it. Despite the large number of unanswered questions, 
most people on both sides of the Hungarian–Romanian border are look-
ing forward to the possibility of the restoration of the former, organic 
economic, infrastructural etc. relations and to the diminished possibility 
that the border will act as a tool of separation.

The legal frameworks of the border defense and border traffi c will signifi -
cantly change again with the introduction of the Schengen norms. Hun-
gary must apply these rules when it gains full rights within the EU. 
Since Romanian citizens have been able to travel to EU member states 
since 2002 without visas, their main diffi culty will be not the more strict 
legal regulations but the proof of adequate fi nancial means.

In addition to the agreements on border defense and border traf-
fi c, several other inter-state agreements were made between Hungary and 
Romania that directly infl uenced the progress of cross-border relations. 
The most important is the Hungarian–Romanian Treaty (Act No. XLIV. 
of 1997). This agreement, basically, determines the frameworks of co-
operation. In accordance with this Treaty, special inter-governmental 
special committees (e.g. Special Committee for the Co-operation of the 
Ethnic Minorities, Special Committee for the Co-operation in the Field 
of Economy, Trade and Tourism, Special Committee of Cross-border 
Issues and Inter-municipal Co-operation, Special Committee for the 
Co-operation in the Field of Transport, Water Management and Envi-
ronmental Protection etc.) were created to develop and supervise co-
operation between Hungary and Romania on “common issues.”

Several co-operative agreements between Hungary and Romania were 
and are still in effect. They cover almost all fi elds of the socio-economic 
life (e.g. the agreement on inter-modal freight traffi c, Hungarian–Roma-
nian investment protection agreement, agreement on the mutual recog-
nition of degrees and certifi cates issued by accredited educational institu-
tions and of academic degrees, Hungarian Hungarian–Romanian agree-
ment on the co-operation in privatisation, etc.). Because of geographical 
endowments, those agreements specifi cally addressing water management 
and environmental protection are especially important.
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4. Hungarian–Romanian border region

Although their histories have been quite different, both the Hungar-
ian–Romanian and the Hungarian-Ukrainian border regions have periodi-
cally experienced stormy relations (Figure 5.). In addition to the signifi -
cant losses of territory, the Trianon Peace Treaty resulted in the loss of 
around two million Hungarian inhabitants. These inhabitants resided 
within all the states neighbouring Hungary; although these inhabitants 
and the results of Trianon caused tension between Hungary and its neigh-
bours, the tension between Romania and Hungary seems to have been 
most extreme and enduring. Because debates and other measures taken 
further exacerbated ethnic-minority problems, the atmosphere of mutual 
mistrust did not improve in the subsequent decades. The elevated princi-
ples declared in the period of the state socialism, “friendship and brother-
hood,” were never more than slogans, and until the early 1990s, the border 
functioned as a wall. Real cooperation – or even normal everyday connec-
tions – across the border was impossible in practice.

Figure 5. NUTS 2 border regions of the Hungarian-Romanian border

Source: Debrecen Department of the CRS, HAS.
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The 448-kilometre-long Hungarian-Romanian border was cre-
ated through the Peace Treaty of Trianon at the conclusion of World 
War I. Presently, the Hungarian-Romanian border region consists of 
four counties on both sides of the border: Satu Mare, Bihor, Arad and 
Timiº counties in Romania, which has a total territory of 28,485 km2 
and a total population of 2.17 million inhabitants; on the Hungarian side 
Szabolcs-Szatmár-Bereg, Hajdú-Bihar, Békés and Csongrád counties, 
which is composed of a total territory of 22,045 km2 and a population of 
1.94 million. On both sides of the Hungarian-Romanian border region, 
it is possible to find Romanian and Hungarian speaking populations. 
On the Romanian side of the border, however, there are ethnic-blocks in 
which a decreasing-but-still-signifi cant Hungarian minority lives (Fig-
ure 6.). Signifi cant factors hindering Hungarian-Romanian relations are 
the inherited historical, cultural and ethnic problems and other diffi cul-
ties like illegal trade and migration, crime.

Figure 6. Hungarian ethnic groups in Romania at the time
of the census of 2001

Source: Census, 2002 (www.htmh.hu) 
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4.1. The Hungarian–Romanian relation 

Romania is a strategic link between East and West and, because of 
this, is of special importance for both the European Union and Hun-
gary. Furthermore, because of the large Hungarian population in Roma-
nia, the Hungarian-Romanian borders zones are also a high priority for 
Hungarian foreign policy. Romania has made signifi cant efforts in order 
to join the EU as quickly as possible. As demonstrated by the repeal of 
visa pressure on January 1 2002 and its 2005 associated membership, 
Romania’s efforts have been effective. Despite its effectiveness, the Hun-
garian-Romanian border remains the present EU’s external Schengen 
border. If Romania continues its progress and fulfi lls its remaining obli-
gations, it may become a full-right member of the European Union as 
early as 2007. This means that, currently, the common state-border can 
be considered a space of transition between Schengen and non-Schengen 
bound territories, but with the full-right EU membership and expecta-
ble Schengen membership of Romania, this border section could poten-
tially become an internal EU-border by the end of the decade. Due to its 
special position, this 447.8 km long border section has always reacted to 
and revealed the different regional and local political, economic, social 
and cultural impacts. This is refl ected in the border – especially passen-
ger – traffi c data displayed in table 4.

Table 4. Changes in Border Traffi c at the Hungarian-Romanian Border 
between 1996–2005

Year
Total border-crossing Out of it illegal border-crossing 

(illegal migration)

passengers % Passengers Total in %
1996 12 407 526 100.0 739 0.0060
1997 10 700 493 100.0 934 0.0087
1998 11 612 826 100.0 815 0.0070
1999 10 494 141 100.0 915 0.0087
2000 12 477 462 100.0 794 0.0064
2001 12 167 259 100.0 1 128 0.0093
2002 12 142 209 100.0 666 0.0055
2003 13 451 544 100.0 282 0.0021
2004 17 756 994 100.0 305 0.0017
2005 15 331 162 100.0 438 0.0029

Source: BM Border Guards database.
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Table 5. Passenger traffi c by border section

Border section 2005.
I-III.

Percent-
age

2006.
I.-III. Percentage Change Change

in percent
Austrian 7 501 525 36 8 122 824 36 621 299 8
Slovenian 688 927 3 703 899 3 14 972 2
Croatian 508 172 2 507 242 2 -930 -0,2
Serbian-
Montenegrin 1 290 056 6 1 345 286 6 55 230 4

Romanian 3 175 624 15 3 085 458 14 -90 166 -3
Ukrainian 1 797 040 9 1 060 139 5 -736 901 -41
Slovakian 4 770 364 23 6 042 513 27 1 272 149 27
in Budapest 1 372 199 6 1 412 054 6 39 855 3
National
Headquarters 11 344 0,05 7163 0,03 -4 181 -37

Total 21 115 251 22 286 578 1 171 327 6

Source: BM Border Guards database.

Table 6. Vehicle traffi c by border section

Border section 2005.
I-III.

Percent-
age

2006.
I.-III. Percentage Change Change

in percent
Austrian 2 775 473 34 2 960 993 36 185 520 7
Slovenian 387 911 5 435 873 5 47 692 12
Croatian 317 627 4 277 573 3 -40 054 -13
Serbian-
Montenegrin 449 455 6 517 061 6 67 606 15

Romanian 1 192 692 15 1 186 819 14 -5 873 -0,5
Ukrainian 1 129 669 14 608 730 7 -520 939 -46
Slovakian 1 874 168 23 2 263 720 27 389 552 21
in Budapest 40 477 0,5 43 333 0,5 2856 7
National
Headquarters 835 0,01 626 0,01 -209 -25

Total 8 168 307 8 294 728 126 421 2

Source: BM Border Guards database.
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Though it has also shown some characteristic features, the total pas-
senger traffi c at the Hungarian-Romanian border has more-or-less adjusted 
itself to national trends for the past decade. The regime change involved 
the complete opening of borders and resulted in a sudden increase in the 
traffi c of all border crossing points, which peaked in 1995 with a national 
total of 115,138 passengers recorded crossing the border. Since then, 
however, there has been a natural equilibration and gradual decrease in 
these numbers. Experts expect the traffi c to settle at the present level, 
somewhere between 80 and 90 million (tables 5, 6).

Besides its adjustment to national trends, it is also important to note 
that Romanian domestic affairs have also impacted the Hungarian-Roma-
nian border. Because of this, it is understandable that the Hungarian-Roma-
nian border section was the most frequented in 1990 rather than in 1995. 
While in 1990 this border was responsible for 19.5% of average, daily vehi-
cle traffi c, it has only provided 8–10% of the national average for the past 
few years. This difference can be attributed to the number of Romanian 
refugees, which peaked in 1990 and then gradually decreased over a fi ve 
year period to nearly half of its pre-1990 volume. Since this time, the vol-
ume of traffi c has become, more or less, stable. If no further obstacles, 
political events or economic factors emerge, the present volume of traf-
fi c is expected to prevail for the next few years. The visa-free entry status 
Romania’s citizens have recently gained means that passenger traffi c is not 
likely to decrease after the introduction of Schengen, either.

Similar to previous years, most border traffi c was driven by the con-
siderable differences in the market prices of neighbouring countries. 
While those inhabitants who live in the direct vicinity of the border, 
still perform shopping tourism and travel to the other country in large 
numbers, the number of this type of border crossing has decreased sig-
nifi cantly over the course of the past fi ve years. This is because prices 
have equalized and border control has become tighter in recent years. 
The reason for the decreasing number of illegal border crossings might 
also be due to the fact that earlier Romanian citizens used Hungary as 
a transit country. Previously, they could legally enter Hungarian terri-
tory without visas; once in Hungary, they would attempt to travel to 
other EU countries illegally (table 7., figure 7). This method was used 
until 1 January 2002.
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Table 7. Distribution of sending back events by border sections

Border section 2005.
I-III. Percentage 2006.

I.-III. Percentage Change Change
in percent

Austrian 815 21 755 15 -60 -7
Slovenian 29 1 31 0,6 2 7
Croatian 135 3 233 5 98 73
Serbian-
Montenegrin 534 14 488 10 -46 -9

Romanian 1 217 31 1 872 38 655 54
Ukrainian 931 24 1 324 27 393 42
Slovakian 70 2 67 1 -3 -4
in Budapest 195 5 135 3 -57 -30
Small airports 0 0 0
Total 3 923 4 905 982 25

Source: BM Border Guards database.

Figure 7. Distribution of sending back events by border sections

Source: BM Border Guards database.
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Following Hungary’s EU accession, Hungary achieved visa-exemp-
tion (1 May 2004), under the EU agreement between member states. 
Since that time, the Hungarian-Romanian border has become an exter-
nal border and no longer hinders border traffi c any longer. As indicated 
by the increase in criminal activity, however, the smuggling of illegal 
immigrants and goods pose signifi cant problems. Those smuggling ille-
gal immigrants from Romania are well-organized; they can only be 
prevented by effi cient cooperation of international and national secu-
rity-forces. The smuggling of goods (e.g. petrol, sugar, and cigarettes) 
is rooted in price differences that encourage people who are employed 
and/or fi nd themselves in diffi cult life situations to procure a livelihood 
through smuggling (tables 8–10, fi gure 8).

Table 8. Distribution of people sent back by citizenship

Citizenship 2005.
I-III. Percentage 2006.

I.-III. Percentage Change Change
in percent

Romanian 1 407 36 2 006 41 599 43
Ukrainian 949 24 1 334 27 385 41
Serbian-
Montenegrin 497 13 506 10 9 2

Moldavian 103 3 147 3 44 43
Bosnian 111 3 142 3 31 28
Turkish 100 3 98 2 -2 -2
Unknown 69 2 82 2 13 19
Macedonian 64 2 81 2 17 27
Bulgarian 115 3 76 2 -39 -34
Russian 65 2 75 2 10 15
Other 443 11 358 7 -85 -19
Total 3 923 4 905 982 25

Source: BM Border Guards database.
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Figure 8. Distribution of people sent back by citizenship

Source: BM Border Guards database.

Table 9. Distribution of man-smuggling by border section

Border section 2005.
I-III. Percentage 2006.

I-III. Percentage Change Change
in percent

Austrian 140 71 109 69 -31 -22
Slovenian 15 8 10 6 -5 -33
Croatian 0 2 1 2
Serbian-
Montenegrin 4 2 8 5 4 100

Romanian 10 5 6 4 -4 -40
Ukrainian 14 7 13 8 -1 -7
Slovakian 6 3 3 2 -3 -50
in Budapest 8 4 6 4 -2 -25
National
Headquarters 0 0 0

Total 197 157 -40 -20

Source: BM Border Guards database.
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Table 10. Distribution of man-smuggling by citizenship of offenders

Citizenship 2005.
I-III. Percentage 2006.

I.-III. Percentage Change Change
in percent

Hungarian 64 32 60 38 -4 -6
Ukrainian 40 20 42 27 2 5
Romanian 14 7 15 10 1 7
Austrian 13 7 8 5 -5 -38
Slovakian 10 5 7 4 -3 -30
Other 56 28 25 16 -31 -55
Total 197 157 -70 -20

Source: BM Border Guards database.

One reason for considerable border traffic is the fact that many 
Romanian citizens take legal or illegal jobs in Hungary as well as other 
countries. The number of Romanian citizens arriving in Hungary for 
employment reasons has been and remains significant from March to 
October, i.e. in the period of seasonal work for the agriculture, food and 
building construction industries.

After the recent abrogation of visa pressure for Romanian citizens, 
more and more Romanian tourist buses arrive at the Hungarian border 
with an EU country as their fi nal destination; in this case, however, the 
necessary information concerning potential willingness for employment 
is not available. By all means it seems certain that following Romania’s 
EU accession, citizens from countries bordering Romania will cross this 
part of Hungary’s border. The future of the Hungarian-Romanian bor-
der will be determined by Romania’s EU accession and the fact that this 
border is one of the most highly traveled by Romanian citizens enter-
ing other EU states. The Romanian-Hungarian border will be the EU’s 
internal but the SchVE’s external border beginning 2007. When Roma-
nia is given full SchVE membership, the common confines of these 
states can become freely penetrable (tables 11–18, fi gures 9–17).
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Table 11. Distribution of wrongful acts connected to illegal migration
by border sections

Border section 2005.
I-III. Percentage 2006.

I-III. Percentage Change Change
in percent

Austrian 1 110 39 1 005 28 -105 -9
Slovenian 67 2 59 2 -8 -12
Croatian 52 2 83 2 31 60
Serbian-
Montenegrin 152 5 172 5 20 13

Romanian 647 23 1 306 36 659 102
Ukrainian 200 7 441 12 241 121
Slovakian 112 4 165 5 53 47
in Budapest 452 16 285 8 -167 -37
National
Headquarters 76 3 67 2 -9 -12

Small airports 0 0 0
Total 2 868 3 583 715 25

Source: BM Border Guards database.

Figure 9. Distribution of wrongful acts connected to illegal migration
by border sections

Source: BM Border Guards database.
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Table 12. Distribution of people committing wrongful acts connected
to illegal migration by citizenship

Citizenship 2005.
I-III. Percentage 2006.

I-III. Percentage Change Change
in percent

Romanian 1 112 39 1 641 46 529 48
Ukrainian 854 30 1 091 30 237 28
Serbian-
Montenegrin 280 10 195 5 -85 -30

Moldavian 106 4 144 4 38 36
Hungarian 82 3 107 3 25 30
Turkish 76 3 83 2 7 9
Georgian 32 1 51 1 19 59
Bulgarian 36 1 32 1 -4 -11
Chinese 33 1 26 1 -7 -21
Unknown 35 1 24 1 -11 -31
Other 222 8 189 5 -33 -15
Total 2 868 3 583 715 25
Source: BM Border Guards database.

Figure 10. Distribution of people committing wrongful acts connected 
to illegal migration by citizenship

Source: BM Border Guards database.
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Figure 11. The directions of wrongful acts connected
to illegal migration

Source: BM Border Guards database.

Table 13. Distribution of violation of entry and staying prohibition
by citizenship of offenders

Citizenship 2005.
I-III. Percentage 2006.

I-III. Percentage Change Change
in percent

Romanian 36 64 62 68 26 72
Serbian-
Montenegrin 10 18 16 18 6 60

Ukrainian 5 9 7 8 2 40
Bulgarian 0 2 2 2
Moldavian 0 1 1 1
Other 5 9 3 3 -2 -40
Total 56 91 35 63

Source: BM Border Guards database.
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Figure 12.

Source: BM Border Guards database.

Table 14. Distribution of unauthorized crossing of the border
or attempt of it by border sections

Border section 2005.
I-III. Percentage 2006.

I.-III. Percentage Change Change
in percent

Austrian 275 64 336 59 61 22
Slovenian 20 5 33 6 13 65
Croatian 6 1 2 0,3 -4 -67
Serbian-
Montenegrin 35 8 41 7 6 17

Romanian 64 15 61 11 -3 -5
Ukrainian 11 3 25 4 14 127
Slovakian 15 3 63 11 48 320
in Budapest 2 0,5 9 2 7 350
National
Headquarters 1 0,2 3 0,5 2 200

Small airports 0 0 0
Total 429 573 144 34

Source: BM Border Guards database.



Short-term impacts of enlargement in the Romanian and Hungarian border crossing 125

Figure 13. Distribution of unauthorized crossing of the border
or attempt of it by border sections

Table 15. Distribution of unauthorized crossing of the border
or attempt of it by citizenship of offenders

Citizenship 2005.
I-III. Percentage 2006.

I-III. Percentage Change Change
in percent

Ukrainian 53 12 174 30 121 228
Serbian-
Montenegrin 101 24 104 18 3 3

Romanian 78 18 86 15 8 10
Georgian 27 6 49 9 22 81
Moldavian 39 9 46 8 7 18
Hungarian 3 1 23 4 20 667
Russian 9 2 11 2 2 22
Chinese 1 0,2 10 2 9 900
Bulgarian 6 1 7 1 1 17
Macedonian 6 1 7 1 1 17
Other 106 25 56 10 -50 -47
Total 429 573 144 34

Source: BM Border Guards database.
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Figure 14. Distribution of unauthorized crossing of the border
or attempt of it by citizenship of offenders

Source: BM Border Guards database.

Table 16. Distribution of offences connected to foreign citizens
by border section

Border section 2005.
I-III. Percentage 2006.

I.-III. Percentage Change Change
in percent

Austrian 59 5 58 3 -1 -2
Slovenian 9 1 8 0,5 -1 -11
Croatian 35 3 55 3 20 57
Serbian-
Montenegrin 35 3 56 3 21 60

Romanian 494 42 1 096 63 602 122
Ukrainian 70 6 143 8 73 104
Slovakian 76 6 86 5 10 13
in Budapest 335 28 178 10 -157 -47
National
Headquarters 75 6 64 4 -11 -15

Total 1 188 1 744 556 47

Source: BM Border Guards database.
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Figure 15. Distribution of offences connected to foreign citizens
by border section

Source: BM Border Guards database.

Table 17. Distribution of offences connected to foreign citizens
by it by citizenship of offenders

Citizenship 2005.
I-III. Percentage 2006.

I-III. Percentage Change Change
in percent

Romanian 889 75 1 351 77 462 52
Ukrainian 210 18 234 13 24 11
Turkish 26 2 70 4 44 169
Serbian-
Montenegrin 16 1 18 1 2 13

Chinese 9 1 14 1 5 56
Moldavian 5 0,4 10 1 5 100
Vietnamese 4 0,3 10 1 6 150
Israeli 1 0,1 7 0,4 6 600
Iranian 0 5 0,3 5
Mongolian 3 0,3 3 0,2 0
Other 25 2 22 1 -3 -12
Total 1 188 1 744 556 34

Source: BM Border Guards database.
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Figure 16. Distribution of offences connected to foreign citizens
by it by citizenship of offenders

Source: BM Border Guards database.

Table 18. Distribution of wrongful acts connected to tobacco products 
by border section (persons)

Border section 2005.
I-III. Percentage 2006.

I.-III. Percentage Change Change
in percent

Austrian 58 11 88 13 30 52
Slovenian 1 0,2 5 1 4 400
Croatian 6 1 19 3 13 17
Serbian-
Montenegrin 18 3 29 4 11 61

Romanian 246 47 233 34 -13 -5
Ukrainian 129 25 215 31 86 67
Slovakian 59 11 91 13 32 54
in Budapest 6 1 3 0 -3 -50
National
Headquarters 0 1 1

Total 523 684 161 31

Source: BM Border Guards database.
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Figure 17. Distribution of wrongful acts connected to tobacco products 
by border section (value, HUF)

Source: BM Border Guards database.

In conclusion, both sides of the Hungarian-Romanian border are 
coping with the same problems, but there are great differences between the 
development levels of each. Although the two countries share grave concerns (lag-
ging behind economic structures and infrastructure, inactive inter-
est from foreign capital, lack of capital), Romania’s developmental lag 
requires that Hungary can Romania be evaluated on different scales and 
according to different dimensions; however, even as these discrepancies 
necessitates cooperation, they hinder it as well. It is interesting to note 
that geographically Satu Mare (Szatmár), Bihor (Bihar), Arad and Timiº 
(Temes) counties on the other side of the Hungarian-Romanian border are 
twice as far away from their own capital as from Budapest. Doesn’t this 
call for the further development of trans-border relations? More inten-
sive cooperation for realizing common interests, social-economic adjust-
ment and successful Euro-Atlantic integration is a rightful expectation 
on for both Hungary and Romania. This mutual interest will only pre-
vail or will be enhanced when Hungarian-Romanian borders become 
freely penetrable.

2005. I -I I I .
2006. I -I I I .



RUXANDRA TRANDAFOIU

The Geopolitics of Work Migrants:
The Romanian Diaspora, Legal Rights 
and Symbolic Geographies

Since the fall of communism, bilateral state relations in  Eastern
  and Central Europe have been defined by a ‘mopping up’ 

process, in which policies aimed at diasporic communities in neighbour-
ing countries were intended to set historical anomalies right. The Hun-
garian Status Law or Germany’s efforts to ‘reclaim’ its ‘ethnic Germans’ 
are more evident examples, but similar – although maybe less coherent – 
efforts to maintain and reproduce identity within cross border diasporic 
groups are a common denominator.

Romania’s governmental Department for the Relations with Roma-
nians Living Abroad was initially set up with the similar mission to 
reconnect and support Romanians outside the state’s immediate borders, 
the so-called historical minorities. More recently, though, Romania 
has had to confront a new phenomenon: migrant workers establishing 
diasporic groups in Western Europe. As this is another type of diaspora 

– albeit differently constituted, exhibiting different patterns and claiming 
new needs – new policies are needed, yet like many other Eastern Euro-
pean countries, Romania has done little in the way of responding to this 
wave of ‘new’ migration.

Many Eastern European countries currently ‘loose’ important por-
tions of their populations to Western Europe (in Romania unofficial 
sources put the numbers of Romanians working in Europe at around 
two million, approximately ten per cent of the entire population). These 
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diasporic groups still maintain a strong link with their home and con-
tinue to contribute culturally and financially; however, subsequent 
Romanian governments have been slow to provide to such groups the 
aide necessary to maintain identity and prevent assimilation or to help 
protect their work and human rights. With few exceptions, there is also 
little in place to aid the return and reintegration of migrant workers, 
despite fears of ‘brain drain’ and ‘population depletion.’

With European identity progressively characterised by work migra-
tion and the cultural exchanges resulting from it – and in the context of 
Romania’s 2007 accession to the European Union – bilateral relations 
between newer and older European Union members, particularly East-
ern and Western ones, are increasingly defi ned by the existence and role 
of work diasporas.

This article investigates current governmental support available for 
Romanian work migrants and also the existing legal provisions in some 
Western European countries. Such a comparative investigation sheds 
light on the inadequacy of current systems and the need for a Euro-
pean-wide structure that addresses a phenomenon that will characterize 
Europe’s social make-up for some time. The article argues that bilateral 
state relations suffer as a result of either negative reactions to the pres-
ence of migrant workers in host countries or the inability of home coun-
tries to negotiate ‘safe passage’.  As a result, it is often up to diasporic 
groups to fi nd a space where identity can be articulated, reproduced and 
expressed politically in order to address the lack of basic rights and the 
presence of discrimination. New media in the form of diasporic web-
sites is offered as an example of the tactics Romanian migrant workers 
in Great Britain use to construct a ‘language of claims’ in their produc-
tion and consumption of media.

Home government support for work migrants 

Although increasingly work migrants are subsumed in the gen-
eral and eclectic term of ‘diaspora,’1 one of the fi rst challenges posed by 
work migrants is the diffi culty of defi ning and labelling these groups. 

1 For a comprehensive overview of diasporic traits see Tsagarousianou, Roza: 
Rethinking the concept of diaspora: mobility, connectivity and communication 
in a globalised world. Westminster Papers in Communication and Culture, Vol. 1, Nr. 
1, 2004. 52–65.
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They have been called transnational communities, returning seasonal 
labourers, migrant workers, temporary diasporas and over-stayers. The 
Romanian press most often talks about ‘temporary migration’2 while 
a Romanian researcher refers to the experience as ‘commuting’ rather 
than migration.3 The answer to the permanency or the degree to which 
the group actually becomes a diaspora often lies in the quality of the 
diasporic network established in the host country, which can be facili-
tated by legal frameworks and accidental circumstances.

Rogers Brubaker proposes a clear alternative to the usual problem-
atic grouping and labelling of diasporic groups: ‘I want to argue that we 
should think of diaspora not in substantialist terms as a bounded entity, 
but rather as an idiom, a stance, a claim. […] As a category of practice, 
‘diaspora’ is used to make claims, to articulate projects, to formulate 
expectations, to mobilize energies, to appeal to loyalties. It is often a cat-
egory with a strong normative change. It does not so much describe the 
world as seek to remake it’.4 This alternative offers the opportunity to 
subsume work migrants under the larger diasporic umbrella, while con-
currently encompassing the geopolitical impact diasporic political claims 
have on inter-state relations.

Uneasy about the role such communities should play in the already 
uncomfortable relationships with neighbours and Western countries, 
the Romanian government prefers to talk about ‘Romanian commu-
nities living abroad’ rather than diasporas. With no prior structure or 
guidelines in place, the awkwardness is particularly evident in Roma-
nia’s interaction with Western countries. This is due to a number of fac-
tors, one of which is the context of EU integration that constantly places 
Romania ‘under the thumb’ or the scrutiny of the European Union. The 
government seems to be in a particularly precarious position during EU 
negotiations, especially in regards to claiming rights on behalf of its own 
nationals. Another issue is the legality of many Romanians abroad. Visa 
and work restrictions in most EU countries lead to a high number of 
so-called ‘illegals.’ The situation is further complicated by the  negative 

2 Cotidianul (Romanian national newspaper), 24 February 2006.
3 Constantin, Florentina: Migrating or Commuting? The Case of Romanian 

Workers in Italy: Niches for Labour Commuting to the EU. EUMap.org, 2004.
4 Brubaker, Rogers: The ‘diaspora’ diaspora. Ethnic and Racial Studies, Vol. 28, Nr. 1. 

January, 2005. 12.
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 coverage received by ‘asylum seekers,’ ‘immigrants’ and particularly 
Roma in much of the Western press.

In 2005 over four billion Euros5 entered Romania through remit-
tances. With nine per cent of households having a family member at work 
abroad and with an average stay of 23 months, remittances sent by work 
migrants are second only to international business investments in terms of 
external fi nancing6 in Romania. Apart from the obvious fi nancial and eco-
nomic implications, they increasingly play a role in Europeanization and 
the circulation of information, ideas and popular culture values. A recent 
report by the Institute of Public Policy Research in the UK concerning 
the accession of Romania and Bulgaria in 2007 emphasises this important 
aspect. ‘Bulgarians and Romanians can access the labour markets of other 
countries to improve their own economies, either through the sending of 
remittances, or through the increased productivity rates, business skills 
and technical abilities of returning migrants.’7

Yet despite their role in Europeanization and the circulation of infor-
mation and ‘know how’, migrant workers remain largely overlooked by 
the government who construct the nation in a rather “traditional” fash-
ion, not taking into account the way travel and new communication 
technologies impact on the formation of identity. Hence, the govern-
ment’s focus is on historical groups living outside its immediate territory 
rather than on more recent but territorial-distant settlers. This is even in 
spite of evidence that such groups begin to display some characteristics 
of permanent settlement irrespective of their imagined return or mul-
tiple travels to the “homeland.” Somehow, economic visibility has not 
seemed to translate into political visibility.

One of the six State Secretaries affi liated to the Ministry of Foreign 
Affairs (MFA) is in charge of coordinating the Department for the Rela-
tions with the Romanians Living Abroad (DRRLA). The functions of 
this ministerial department indicate how the nation outside the borders 
of the nation-state is perceived. They involve:

Support for communities living abroad with the aim of preserving 
their ethnic, cultural and religious identity;

5 Cotidianul, 24 February 2006.
6 http://www.euractiv.ro/content/section|readStory/stID_22/pT_dosare/pID_258/

Banii-trimisi-din-strainatate-fenomen-social.html
7 Institute of Public Policy Research (http://www.ippr.org) ‘EU Enlargement: Bul-

garia and Romania – migration implications for the UK’ April 2006. 4.
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Monitoring minority rights and collaborating with governments 
in host countries;
Promoting Romania’s image abroad through supporting Roma-
nian organizations and associations;
Reciprocal arrangements with countries where Romanians reside.

The department is organized according to concentric areas of inter-
est – focusing on neighbouring countries fi rst, then encompassing the 
Balkan area and fi nally the larger diaspora.

Nowhere on the MFA’s website are work rights mentioned; instead, 
it focuses on ethnic and cultural rights, mainly the protection of the 
Romanian language and its use, as well as the survival and protection 
of education facilities, including Orthodox churches. The Law for the 
Support of Romanians Living Abroad underpins these aims. The law 
encompasses people who ‘freely assume Romanian cultural identity,’ 
namely people of ‘Romanian origin’ living ‘outside Romanian borders.’ 
Again, the emphasis is on cultural and linguistic identity (knowledge of 
Romanian is considered to be an important cultural marker and a verifi er 
of authenticity), but it is also important to note that free choice underlies 
the claim to a Romanian national identity.

Most of the DRRLA’s work consists of fi nancing different projects 
that are believed to support the aforementioned aims. Financed activ-
ities for communities in Western Europe in 2005 included exhibi-
tions (France), music festivals in the UK, Germany, Austria and Ire-
land, contributions to the Romanian Orthodox Church in Berlin and 
to the ‘Romanian House’ in Portugal. The sums have been symbolic in 
most cases and the causes have been cultural as opposed to political. It is 
unclear how the DRRLA supports community rights and there are no 
details about bi-lateral agreements.

In addition, the MFA boasts a Forum for Romanian Communities 
Living Abroad and the Consultative Council of Romanians Living Abroad. 
The fi rst meets once a year to provide feedback on issues and needs. The 
latter is constituted of 25 members nominated and chosen through con-
sultations with diasporas; it meets twice a year to propose strategies for 
helping Romanian communities abroad. Neither is representative of work 
migrants or other newly established diasporic communities.

During a 2005 tour of neighbouring as well as Western countries by 
the Minister for Foreign Affairs, Romanian migrants raised the follow-

•

•

•
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ing issues: help with recognising Romanian certifi cates, diplomas and 
degrees, guides regarding the legal and illegal immigration system in the 
host countries, the recognition of Romanian Orthodox churches (Italy), 
promoting a better imagine for Romania in preparation for EU acces-
sion, supporting Romanian schools (Germany).8 A few of these requests 
were political in nature, but apart from printing and distributing of leaf-
lets with legal information in Romanian in a number of EU states, the 
MFA has not actually proposed coherent strategies to address these con-
cerns. Increasingly, prospective work migrants (or ‘pre-migrants’) turn 
to diasporic websites and chat groups for legal information as well as for 
strategies for successful emigration.

Arrangements such as these that fall between the private and the 
public, the unoffi cial and the offi cial, are the fi rst sign of an attempt to 
politicise diasporas. Politically active diasporas can become lobbying 
tools as they promote favourable policies towards the homeland. This 
strategy is happily met by the diaspora’s desire to contribute to the coun-
try’s image, which indirectly can affect its own status in the host state.

But, since there is traditionally a diffi cult relationship between state 
and civic associations, between public and private, in most cases the state is 
replaced by an industry of intermediaries and semi-offi cial agencies. One 
such example is the Romanian Offi ce for Labour Force Migration,9 which 
is one of the most consistent examples of the Romanian Government’s 
attempt to legalise work migration. A screening programme ensures that 
the demands of receiving countries are met. This includes screening for 
age, education, qualifi cations, work experience, and even health standards. 
Intermediaries scan for young people (26-35) with medium or degree 
education and work contracts are signed only upon proof of professional 
experience, perfect health and even average weight.10

In an attempt to open communication channels between Roma-
nian and its diasporas, some Romanian embassies have recently asked 
diasporic communities for feedback on the consular services offered as 
well as their experiences using such services. Nevertheless, in everyday 
business affairs, diasporas can at most rely on cultural centres and  non-

8 All information and data about Romanians living abroad is available on the web-
site of the Romanian Ministry of Foreign Affairs http://www.mae.ro

9 http://www.omfm.ro/w3c/index.php 
10 România Liberã (Romanian national newspaper), 7 February 2006, cited in Info 

News.



136 RUXANDRA TRANDAFOIU

governmental cultural organizations such as the Ratiu Family Founda-
tion in London. The lack of permanent and appropriate structures of 
support has led to the establishment of diasporic websites that – impor-
tant as they are – can only partially fulfi l the increasing information and 
networking demands.

Although unoffi cial and grassroots initiatives such as websites fi ll cer-
tain information gaps, they have at least one signifi cant problem: diasporic 
networks exhibit an acute democratic defi cit. People within these commu-
nities are often disenfranchised in the host countries, unless they obtain 
residence or citizenship rights; they also fi nd it diffi cult to participate in 
home country politics. For example, voting in national elections can only 
be performed in Romanian embassies. There are currently no postal or 
electronic facilities. After the 2004 national and presidential elections, this 
prompted the Romanian Council in Atlanta sign an offi cial complaint on 
behalf of the 10 million Romanians living abroad. The complaint lodged 
claimed that long distances precluded the majority of Romanians living 
abroad from exercising their voting rights.11 As there are still currently 
no plans to change the voting system or facilitate voting mechanisms for 
Romanians abroad, the result is that many members of the migrant com-
munity lack any form of practical citizenship. Empowering them repre-
sents an important future endeavour.

It seems that at present the state encounters diffi culties in establish-
ing a direct relationship with diverse, mobile work migrant communities. 
Due to the absence of previously recognized systems and a traditional 
understanding of the nation as a historical attachment to a territory and 
community of language – which leaves deterritorialised diasporic com-
munities outside the national frame – there is also lack of trust. These 
communities turn to other support mechanisms, like new media, that 
can reproduce narratives of belonging and identity. Diasporic discourses 
can, thus, construct a virtual symbolic home. It is the government’s duty 
to begin to accommodate these alternative discourses within the larger 
national narrative and offer more comprehensive and varied support.

11 In Observatorul (Romanian newspaper in Canada), 12 June 2004.
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Legal arrangements for work migrants in host countries

Particularly after the 2004 enlargement, EU members are equally 
guilty of slow reactions with regard to the phenomenon of work migra-
tion. Some of the anti-Eastern European hysteria demonstrated by the 
right wing tabloid press in countries like Britain can be partially attrib-
uted to the lack of prior preparation and correct information about the 
impact of enlargement on Western countries. So far, Western legal pro-
visions have been largely national and reactive in nature. There has been 
no attempt at creating a European-wide system of integrating commu-
nities of work migrants or at protecting workers rights. A few examples 
spring to mind about the different ways governments have dealt with 
these issues thus far.

The number of Romanians is estimated to be approximately a mil-
lion in Italy and half a million in Spain.12 The lower cultural and lin-
guistic barriers explain these high numbers. During the March 11, 2004 
terrorist attacks in Madrid, Romania was the country with the highest 
casualty toll after Spain with fi fteen Romanians losing their lives. Survi-
vors and families of Romanian casualties were given indefi nite leave of 
stay in the aftermath of this catastrophic event. The legal changes paved 
the way for the establishment of more permanent and legal Romanian 
communities. Spain’s policy, then, is a clear example of localised and 
reactive provisions.

When Romania joins the EU in January 2007, the number of Roma-
nians working abroad legally might increase even further. Some of these 
will establish more permanent communities and exhibit characteris-
tics that have been previously used to describe diasporas. This is what 
Tsagarousianou calls ‘their self-mobilization around their awareness of 
themselves as a diaspora […] their ability to imagine themselves as such, 
to imagine and construct the relevant transactional linkages … [that] 
require diasporic institutions.’13

While diasporic media and community associations are examples of 
self-mobilization, perhaps the most telling sign is the preparations that 
Romanians in Spain are making for the 2007 local elections. At this time, 
the community plans to propose local candidates in areas (e.g. Castellon) 

12 http://www.fedrom.org
13 Tsagarousianou, op. cit. 63.
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where Romanians make up ten per cent of voters. Both PSOE (Spanish 
Socialist Workers Party) and PP (Popular Party) are said to be backing 
Romanian candidates.14 This shows that in some parts of Europe Roma-
nian communities are starting to tip the political scales and make the 
shift from economic to political visibility.

In 2003 Italy also began offering the permesso di soggiorno (permit to 
stay). This residence and work permit, which is renewable every four 
years, was made available upon proof of employment to many previ-
ously illegal workers in an attempt to legalise their status and control 
their whereabouts.15 These provisions came as a result of the Italian gov-
ernment’s desire to address the perceived high number of illegal workers. 
It is, again, a national and reactive initiative.

The Romanian Home Affairs Minister estimates the number of 
Romanian migrants in the UK to be 47,00016 as legal barriers have pre-
vented many Romanians from either entering the country (Romanians 
still need a visa to travel to UK, while the rest of the EU has lifted this 
requirement in January 2002) or from legalising their status. More inter-
mediary workforce companies are, nevertheless, offering jobs in the UK. 
IPPR’s recent report predicts that after the January 2007 enlargement, 
the UK is to expect 41,000 new work migrants from Romania.17

Although the legal propensity thus far has been to stem the infl ux of 
migrant workers, there are now attempts to explore other systems. More 
‘conservative’ countries like Germany legislatively ensure that work is 
performed by Germans when and wherever possible, as Reuters reports, 
in order to reduce the number of foreign workers by ten percent,18 but 
other countries are considering adopting systems similar to the Ameri-
can “green card.” According to a recent report published by the Rown-
tree Foundation, Britain is inviting consultation on a fi ve-tier classifi -
cation system that rewards qualifi ed workers; the system is due to be 
implemented sometime in 2007.19 This new policy is partially the result 
of the 2004 and 2007 enlargements. It is also yet another example policy 

14 Cotidianul, 17 December 2005.
15 http://www.traffi cking.org.ph/poea/index.htm
16 Cotidianul, 16 September 2005.
17 IPPR, 31.
18 Jurnalul Naþional (Romanian national newspaper), 9 January 2006.
19 Available at http://www.policyhub.gov.uk 
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implemented at the local level without consideration of a more coherent 
and integrated European policy.

As long as migrant workers do not achieve political visibility, there 
is very little chance that discriminatory practices and the widespread 
lack of support will disappear. These communities need to make the 
switch from being backward-looking to forward-looking and should also 
become active with regards to work rights as well as other legal and cul-
tural provisions, especially since the EU currently lacks legal harmonisa-
tion. A common EU system of support for migrant workers could address 
clear discriminative practices such as lower pay, bans on union participa-
tion, patchy medical assistance and suspended citizenship rights.

It seems clear that there is still some reluctance on the part of Roma-
nians to embark on a process of self-ref lection and definition. This 
was indicated in a set of three interviews conducted by Repere roman-
esti,  a Romanian diasporic publication on the net,20 with heads of Roma-
nian associations in Italy and Spain. The president of one such organiza-
tion in Padova Italy, Associazione Alleanza Romena, laments Romani-
ans’ lack of confi dence in associations of this kind, their tendency to join 
only when in need of free legal aid, and their reluctance to develop their 
own, separate media.

The Spanish Federation of the Associations for Romanian Immi-
grants notes a similar reluctance. The offi cials representing the Federa-
tion, which encompasses ten different associations, lament the bad image 
Romanians have in Spain, such as the Spanish complaints of a Romanian 
‘invasion’. Although Spanish society seems more accepting of immigrants 
after the March 2004 Madrid terrorist attacks, these types of complaints 
amplify inferiority complexes for many Romanians who are settled ille-
gally and poorly paid. The Federation complains of the same ‘disjoining’ 
felt by their Italian counterparts, and Romanians seem to fi nd it diffi -
cult to come together despite of occasional discrimination and bad press. 
Nevertheless, a new, mostly virtual, media-endorsed (including newspa-
pers, radio, and web) diasporic-space is taking shape.

This tentative progress needs to be continued in order to allow tem-
porary diasporas to cultivate their own cultural conditions, understand 
the mechanisms through which symbolic homes are built and constantly 

20 http://www.repereromanesti.ro
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remade, and refl ect upon resistance and ‘ressentiment’. In turn, this can 
lead to a more consistent and politically articulate discourse of claims.

 Diasporas and the role of symbolic geography 

 Considering the positive impact millions of diasporans are making 
in Europe today, the lack of legal support by either home or host coun-
tries seems puzzling. Migrant workers clearly address skill and employ-
ment gaps in Western economies. As the IPPR’s report acknowledges, 
‘Romanian-born are more likely to enter the UK in the higher skilled 
routes of work permits, au pair and student visas.’21 Despite fears of 
a ‘youth drain,’ the return of short-term migrant workers to the home 
country means fi nancial and intellectual capital, which is essential for 
Eastern Europe’s developing economies.

Because diasporas will continue to be a permanent presence and 
a point of contention between EU member states in the future, bi-lat-
eral agreements are necessary. Taking into consideration that Romani-
an’s “preferred destination countries are determined by their geographic 
and linguistic accessibility […] the Romanian Offi ce for Labour Force 
Migration has” been developing “bi-lateral agreements” with countries 
that “feature in the preferred destinations of Romanians.”22 Yet geogra-
phy (East and West, North and South) is still symbolically and ideologi-
cally loaded, and the continent seems to remain divided. There are also 
the questions of commitment raised by receiving countries and ‘ressenti-
ment’ on the part of host countries. Both hamper bi-lateral strategies and 
agreements, making it diffi cult to proceed.

As one geography researcher warns, “given the increased capacity for 
diasporas to ‘act at a distance’ due to technological advances in commu-
nication, and indeed the greater prevalence of diaspora communities in 
the contemporary world, we need to reconsider the ways that we think 
about the nation and its territorialities, as well as diaspora and its territo-
rialities.”23 Symbolic geography needs to be reconfi gured to refl ect new 
ideologies rather than old divisions.

In time, diasporas staking their claims and initiating a political 
project will address this. Much of the current research looks towards 

21 IPPR, 22.
22 IPPR, 23.
23 Carter, Sean: The Geopolitics of Diaspora. Area, Vol. 37. Nr. 1, 2005. 61.
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North America where more established diasporas display more pro-
nounced political activism. Future research needs to explore diasporas’ 
uses of media and new media. It should especially consider how these 
media forms aim to acquire symbolic capital, legitimate authority, and 
– above all – access to public opinion. The research field of diasporic 
agendas, mobilization and active strategies is supported by the produc-
tion and consumption of diasporic media, but this process is too recent 
to have yielded any clear results yet.

Since it sits perfectly between the private and public spheres, new 
media can be the appropriate vehicle to transcend the borders that 
diasporas seem to naturally construct.  These diasporic self-imposed 
boundaries are erected both because of internal causes, and under 
external infl uences (i.e. exclusion); it is, therefore, important to further 
address the issue of space and geography, which are essential not only for 
diasporic identity but also for analysing the ideological weight of sym-
bolic geography and it’s relationship to the capabilities and opportunities 
offered by new media like the Internet.

The identity of temporary diasporas, such as migrant worker groups, 
is def ined by the journey’s experience, which often includes a real 
and/ or imagined repeated return: ‘…these multiple journeys may con-
fi gure into one journey via a confl uence of narratives as it is lived and re-
lived, produced, reproduced and transformed through individual as well 
as collective memory and re-memory. It is within this conf luence of 
narrativity that ‘diasporic community’ is differently imagined under dif-
ferent historical circumstances. By this I mean that the identity of the 
diasporic imagined community is far from fi xed or pre-given. It is con-
stituted within the crucible of the materiality of everyday life; in the eve-
ryday stories we tell ourselves individually and collectively.’24 This is the 
typical experience for an increasing number of people. Since population 
mobility is changing under the impact of new transport and commu-
nication technologies, Castels was right to note that migration is never 
one-way.25

24 Brah, Avtar: Cartographies of Diaspora. Contesting Identities. London: Routledge, 
1996. 183.

25 Castles, Stephen: Ethnicity and Globalization. From Migrant Worker to Transnational 
Citizen. London: Sage, 2000. 204.
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Because ‘diasporic journeys are essentially about settling down, 
about putting roots ‘elsewhere,’26 the feeling of loss, the nostalgia and 
uprooting that come with the journey – whether it is real or imagined – 
fuel the establishment of a culturally-mobile shelter. ‘On the one hand, 
‘home’ is a mythic place of desire in the diasporic imagination. In this 
sense it is a place of no return, even if it is possible to visit the geographi-
cal territory that is seen as the place of ‘origin.’ On the other hand, home 
is also the lived experience of a locality.’27

This view is supported by many media scholars who emphasise the 
importance of communication networks for the ‘new possibilities of 
being in two places at once,’28 the opportunities of ‘producing new spaces 
where remote localities and their experiences come together and become 
‘synchronised’29 and the ability to ‘live at the same time in both the glo-
bal and the local.’30 Since home is experienced symbolically and syn-
chronically, it travels together with the migrant and adjusts accordingly. 
‘Diaspora’ refers to the doubled relationship or dual loyalty that migrants, 
exiles, and refugees have to places – their connections to the space they 
currently occupy and their continuing involvement with “back home.”31

Whether migrating mentally32 or physically, the migrant succumbs 
to constant comparisons between a simultaneous here and there that lead 
to an inferiority complex.  This has been aptly described by Greenfeld 
as ‘ressentiment.’33 Metaphorical otherness re-assigns ideological con-
notations to the geographical space and feelings of inadequacy while 
humiliating experiences – coupled nevertheless with the desire to escape 
what is regarded as an unfortunate original faith – produce ‘ressentiment’ 
towards a West that remains intangible.

26 Brah, 182.
27 Brah, 192.
28 Scannell, Paddy: Radio, Television and Modern Life: A Phenomenological Approach. 

Oxford: Blackwell, 1996. 91.
29 Tsagarousianou, 62.
30 Rantanen, Terhi: The Media and Globalization. London: Sage, 2005. 121.
31 Lavie, S. and T. Swedeburg (eds.): Displacement, Diasporas and Geographies of Iden-

tity. Duke University Press, 1996. 14.
32 For an comprehensive analysis of mental migration see Sabry, Tarik: The Day 

Moroccans Gave Up Couscous for Satellites: Global TV, Structures of Feeling, and Mental 
Migration. Transnational Broadcasting Studies, Number 14, Spring/Summer, 2005.

33 Greenfeld, Liah: Nationalism. Five Roads to Modernity. Harvard University Press, 
1992.
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A narrative of blame permeates diasporic discourse. Several Roma-
nian writers have pointed out that the myth of historical injustice and of 
the universal conspiracy against the East are quite common across the 
Balkans.34 While this view is still well preserved in popular conscious-
ness, returning Romanian migrants have modifi ed it somewhat. This is 
because their perceptions of the West entail both an outsider’s and insid-
er’s knowledge. Their double presence in a here and there has added a de-
sire for Westernisation to the original ‘ressentiment’.

Symbolic geography, the mechanism through which a commu-
nity sees itself in relation to others on a symbolic map, leads to clus-
ters of journey narratives and a constant reworking of identity through 
the process of imagining and translating details into discourse. Hence, 
symbolic journeys reconfi gure geography: constructing West and East 
as contiguous, symbolic spaces; their relationships to both spaces shap-
ing and renegotiating their identities; constructing home as a symbolic 
rather than a real space. Migrants live simultaneously here and there, 
but the production and consumption of media lead to the formation 
of a ‘‘third space.’ This ‘third space’ is the locus of an ‘imagined com-
munity’35 that is constructed and remembered through certain cultural 
symbols that can be retraced within diasporic websites.

 The architecture of diasporic websites is a good indicator of 
the cultural markers that send the migrant on symbolic voyages home. 
Similarly, chat rooms and discussion groups describe the way the group 
places itself between host and home spaces as well as indicate the role 
nostalgia and memory play in the process of constructing a ‘third space’ 
that allows a unique diasporic identity to be articulated.

A two-way exchange occurs between these diasporic third spaces 
and geographical location. The material world impacts the formation 
of diasporic third spaces; the interactions within the diasporic net-
work impact enacted identity. This exchange is benefi cial inasmuch as 
can facilitate the political visibility of migrant groups and lead eventual 
political activism.

34 Boia, Lucian: History and Myth in Romanian Consciousness. Central European Uni-
versity Press, 2001. 207–9; Tismãneanu, Vladimir: Fantasmele salvãrii. Democraþie, 
naþionalism ºi mit în Europa post-comunistã. Iaºi: Polirom, 1999. 111.

35 Anderson, Benedict: Imagined Communities: Refl ections on the Origin and Spread of 
Nationalism. London: Verso, 1991.
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Yet because home is constructed at both ends of the journey and 
migrants position themselves at a mobile axis and within a liquid, per-
petually moulded space, diasporic group risk of not looking forward, not 
developing language of claims, and remaining politically vulnerable.

In the absence of a definition of the nation that encompasses the 
identity of work diasporas and equally in the absence of a multicultural 
approach and legal support from the ‘host’, new media is able to repre-
sent an alternative space for diasporic identity construction. This space is 
virtual and symbolic yet grounded in the geographical locality; it is both 
private and public. The two diasporic websites used by the new Roma-
nian diaspora in the UK can serve as examples of the narration of iden-
tity and claim discourses within new media.

New media as a diasporic ‘third place’

New media is suited to the basic traits of diasporic groups because it 
offers new opportunities for the intermeshing of private and public. ‘For 
a displaced people in the diaspora, cyberspace can be an alternative “ter-
ritory”, where a transnational community or a virtual neighbourhood 
can be constructed.’36 As Graham and Khosravi explain, cyberspace 
provides a forum where different generations can meet, where identity 
and meaning are continuously reworked, where the homeland is imag-
ined and where accounts of the past can be accumulated.  It is ultimately 
a place where public and private meet.37

Apart from times of national crisis that are able to mobilize diaspo-
ras and re-orient them to the realities of ‘home,’ ‘banal nationalism’ is 
embedded in everyday practices. New media is ‘banal.’ It is part of eve-
ryday, mundane practices; hence, it is the perfect vehicle for the repro-
duction of ‘banal nationalism.’38

Diasporic research recommends selection of websites through a search 
engine (i.e. Google), followed by an examination of the links and  rhetoric 

36 Graham, M. & S. Khosravi: Reordering Public and Private in Iranian Cyber-
space: Identity, Politics, and Mobilization. Identities: Global Studies in Culture and 
Power, Nr. 9, 2002. 228.

37 Graham and Khosravi, 219-246.
38 Billig, Michael: Banal Nationalism. London: Sage, 1995.
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provided.39  Alternatively, research can be based upon a combination of 
user site-recommendations and key-word searches.  Logs should be kept 
as proof of monitoring period.40 The websites http://www.romani.co.uk/ 
and http://www.romani-online.co.uk/ were selected as websites predom-
inantly used by Romanians in the UK according to this method. Other 
websites were eliminated because they either did not cater to migrant 
groups entirely or were affi liated with offi cial state organizations.

Most website analyses look at the following traits:
The ‘architecture’ or ‘layering’ of websites,41 i.e. the richness of 
content providing information, news, context, analysis, commen-
tary, discussion forum, feedback, archives, and links;
Format and design, amount of content, customisation and access, 
immediacy, hyperlinking and interactivity;42 
The ‘archaeology’ of websites including heritage, lifestyle, spiritual 
matters and their manifestation. This method follows similar rese-
arch involved in conducting textual analysis of Internet forums as 
well as the use of text and images to construct online imaginaries;43 
Other attributes evident in chat or e-mail exchanges indicating 
whether the diaspora is backward or forward looking, i.e. whet-
her it is re-enacting past historical traumas and inferiority comp-
lexes or whether it looks beyond these towards the construction of 
unique and novel opportunities;
The demography of audiences and users as well as the interplay 
between monologue and dialogue.44 Hiller and Franz differen-
tiate between pre-migrants, post-migrants and settled migrants.45 
These groups become self-evident in their different use of websites, 
which are constructed to cater to the different needs of these main 
user-groups.

39 Siapera, Eugenia: Multiculturalism online. The Internet and the dilemmas of 
multicultural politics. Cultural Studies, Vol. 9. Nr. 1. 2006. 5–24.

40 Hiller, H. H. & T. M. Franz: New ties, old ties and lost ties: the use of Internet in 
diaspora. New Media & Society, Vol. 6. Nr. 6, 2004. 731–752.

41 Campbell, Vincent: Information Age Journalism. Journalism in an International Con-
text. London: Arnold, 2004.

42 Gunter, Barrie: News and the Net. London: Lawrence Erlbaum, 2003.
43 Chan, Brenda: Imagining the Homeland: The Internet and Diasporic Discourse of 

Nationalism. Journal of Communication Inquiry, Vol. 29, Nr. 4, 2005. 336–368.
44 Siapera, op. cit. 
45 Hiller and Franz, op. cit. 
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The two selected websites display particular characteristics that can 
reveal identity discourses and political activism. The demography of 
users is, again, similar to the Romanian population in the UK. There are 
a higher proportion of couples and married members (some with Eng-
lish spouses); most possess a higher or medium level education, and only 
a few are employed in manual labour. This impacts how identity dis-
courses are articulated and the amount of criticism levelled at particular 
institutions and authorities. As they have no plans for immediate return, 
the group also appears to be settled. The IPPR’s report quoted above 
concludes that the scale of Romanian work migration will remain low 
even after 2007 because the distance and the resettlement costs in Brit-
ain are relatively high and will lead many to choose countries closer to 
home. This, of course, is debatable and will only be proven after January 
2007; yet, it may explain why the 100,000 Romanian work migrants in 
Britain view the country as a long-stay destination. Permanent or semi-
permanent settlement can cushion the effects of distance and high costs.

A primary function of diasporic websites is providing advise to 
pre-migrants and survival information to newcomers. These websites 
achieve this by hyper-linking to the relevant institutions. Similarly, chat 
groups offer more established migrant workers the opportunity to refl ect 
on issues such as the characteristic of host populations, diffi culties with 
integration, mixed marriages, perceptions of Romania and Romanians 
abroad, EU enlargement, East-West and self/other identities.

The ‘architecture’ of the websites is complex.  There are multiple 
layers and an abundance of hyperlinks that encompass practical infor-
mation (visas, driving a car, scholarships, recognition of Romanian 
qualifi cations, jobs) for ‘pre-migrants’ and ‘newcomers’ as well as links 
to host institutions and diasporic organisations that cater to more set-
tled migrants. The e-mail exchanges reveal strong negative sentiment 
towards consular services. They sharply criticise the staffing, price, 
quality, and offi cial institutions’ lack of support for the diasporic group. 
Comments generally support lifting travel visas for Romanian citizens. 
There is also great hope expressed about EU accession.

In relation to this, there is a preoccupation with the representation 
of the country outside of Romania. There is the feeling that a bad image 
affects how community members are perceived in the host country. Some 
members display feelings of shame, but these are combated by highlight-
ing the group’s positive traits like openness, humour and conviviality.
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In response to obvious information needs, news from the host coun-
tries as well as news regarding European decisions affecting migrants and 
the welfare of Romanian groups across Europe is updated weekly. Crit-
icism of current legal systems that develops in chat rooms and  e-mail 
exchanges on these websites is a first step towards community mobili-
sation and expression of its political identity. This is, nevertheless, in its 
formative years because of the recent settlement of these communities and 
the increased mobility of some of its members, i.e. those who return home 
after short periods and are replaced by other newcomers. But the websites 
are attempting to establish their own history and insure their continuation 
by calling for political activism whenever there is a lag in the pace of infor-
mation exchange.

Identity is supported through memory (of dishes, places, music, 
events), humour and re-enacting the perceived difference between the 
group and the host population. Patriotism and nostalgia are expressed 
through stereotypical ethnic imagery (fl ags, maps, Romanian folk cos-
tume, and pictures of landmarks: churches, Dracula’s castle, Danube 
Delta). Thus, the websites conform to expectations outsiders might have 
about Romanian identity, yet they add foreign cultural markers, like 
English fl ags and images, and a wealth of news and links that serve to 
anchor the diaspora to local and general European spaces. One reason 
why ethnic stereotypes are reinforced is that the group needs to con-
struct its own identity. This is initially accomplished by emphasising 
those characteristics that are perceived as unique and are confi rmed by 
the outsiders’ interpretation of them. External stereotypes are, therefore, 
adopted and reinforced.

Based on Castells’s theory of nodes and fl ows within a network and 
relationships between networks,46 it is evident that the diasporic networks 
are dominated by ‘geometries of power.’47 This becomes apparent in the 
number of stars attached to contributors that signal their capability to 
drive or, contrariwise, remain spectators to the debate. The number of 
stars depends upon the time spent in Britain, time devoted to and the par-
ticular internet group, and the wealth of connections established within 
the virtual diasporic community. Diasporic discussion groups seemingly 
mimic ‘real’ communities: they have rules, hierarchies, insider-versus-out-

46 Castells, Manuel: The Rise of the Network Society. Oxford: Blackwell, 2000. 501.
47 Dodge, M. & R. Kitchin: Mapping Cyberspace. London: Routledge, 2001. 55.
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sider pattern, and also attempt self-empowerment and external assertive-
ness. ‘Newcomers’ receive a frosty welcome, which indicates that groups 
reject ‘fl oaters’ and only accept committed members.

As the group attempts to avoid possible outside participation, there 
is diffi dence towards non-Romanians attempting to infi ltrate the group. 
Boundaries are erected on such occasions. For example, in July 2006 
during a website debate (http://www.romani.co.uk/) in preparation 
for the group’s meeting in Stratford Upon Avon on 15 July, one of the 
participants proposed inviting an English friend. The discussion that 
ensued revealed that the friend was a sociologist interested in studying 
diasporic or migrant worker communities. The debate quickly switched 
to how the group felt about being ‘observed.’ Examples like this prove 
that diasporic identity constructed through websites and chat groups fol-
lows the usual mechanisms of identity formation, including erection of 
boundaries as well as an ‘us’ versus ‘them’ positioning.

Through mechanisms such as these, migrant workers attempt to 
understand their own position. The resulting discursive practices and 
structuring narratives position the group neither here nor there, but in 
a ‘third space’, ideally supported by new media.

Conclusion

Although the phenomenon of work migration is not new, the cur-
rent scale and distinctive characteristics are unprecedented; therefore, 
new research tools are needed to understand not only identity construc-
tion of work migrant communities but also the role they play in inter-
state relations, particularly between the European East and West.

One way of understanding the evolution of the discourse of claims 
is the study of diasporic websites developed in recent years and contrib-
uting to the solidifi cation of the diaspora’s presence in the host coun-
try. Yet, diasporic space is never built without reference to home and the 
experience of multiple mental and physical journeys. These particular 
experiences condition the diaspora to become a community of claims 
and political awareness as it provides the group the experience with dif-
ferent systems, institutions, public opinions and fi elds of interaction nec-
essary for political mobilization.

The impact is, therefore, multifaceted. First of all, work migrants 
will develop new media technologies to suit their needs and will use 



The Geopolitics of Work Migrants: The Romanian Diaspora 149

them to build a coherent political stance that will be grounded in their 
multicultural, cosmopolitan experience helping them to adapt to local 
circumstances and challenge the status quo. Further, work migrants 
already challenge the current understanding of national identity in much 
of Eastern Europe, pushing for a more civic rather than ethnic under-
standing of national maintenance and reproduction. Work migrants 
also continue to challenge the current legal provisions in some Western 
countries, which are already trying new visa and settlement models. The 
need for a more coherent European system has become apparent and 
will continue to grow more crucial.  Further ethnographic research will 
be able to contribute to a better understanding of the interplay between 
culture, technology and state institutions.
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The Visa in Practice at the Serbian
and at the Ukrainian borders*

A Micro-level research

In the following article, I explore and evaluate the practices  
  associated with the Hungarian visa policy. The results are based 

on field research carried out in the summer of 2006 in the region of 
Vojvodina and Novi Sad in Serbia and in Trans-Carpathia in Ukraine. 
Research focused on the primary actors involved: the applicants, the con-
sulates and the border guards in Ukraine and Serbia. My research was 
conducted using qualitative research methods, and because of my focus 
on micro-level processes, there is a lack of representation that should be 
taken into consideration. Additionally, the number of researchers (two 
in Serbia; one in Ukraine) might also infl uence the results.

Our aim was to explore how obligatory visas practically and/or mor-
ally impact people’s everyday lives and feelings in the given regions. 
We were not only interested in the current practices associated with the 
present visa-system; we were also concerned with the views, expecta-
tions and knowledge about Hungary’s forthcoming accession to Schen-
gen. Our research focused entirely on individual citizens and considered 
Border Guards and Consulates as institutions that possibly affect trans-
border movements of civilians. Our primary aim was to develop a picture 
of the general opinion in Serbia and Ukraine about obligatory visas and 
Schengen accession.

Special thanks to Lili Vargha and János Sallai for their research contributions*
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Relevant scientifi c literature was explored prior to and at the con-
clusion of our research. Our research indicated that there are rather few 
articles dealing with obligatory visas. In those that we did find, only 
Ukrainian and – in one case – Romanian situations were examined; the 
Vojvodina region in Serbia was never a focus. In a broad comparison of 
the Visegrad States’ visa policies for Ukraine and Moldova, we found 
a useful macro-level description of the introduction of the Hungar-
ian visa in Ukraine and Serbia-Montenegro.1 The Debrecen Center for 
Regional Studies of the Hungarian Academy of Science also conducted 
research in 2003–2004 on trans-border co-operation in the Ukraine and 
Romanian border regions. The section on the Ukrainian border region 
proved to be an invaluable basis of comparison for our results.2 Other 
benefi cial comparisons could be made with the Polish Batory Founda-
tion’s outstanding report on the Polish visa policy’s various dimensions.3 
Furthermore, two Hungarian statisticians’ analysis of the sentiment 
about the border within the Hungarian border regions before Hungary’s 
accession to the EU could be used as a basis.4

The Ukrainian and Serbian border regions were selected to be the 
focus of our research for two reasons. First, it is presumed that these 
states will long exist outside the borders of the European Union. Second, 
there is a rather high proportion of ethnic Hungarians living in these 
regions who, presumably, will be most affected by an obligatory visa.

Fieldwork consisted of several guided interviews (without a ques-
tionnaire), spontaneous conversations, and visual observations. The 
main research question was how the obligatory Hungarian visa impacts 
the everyday lives of those people – mainly ethnic Hungarians – who 
live in a region close to the Hungarian border. We also observed the 
preparations for and knowledge about the Hungarian Schengen acces-
sion. As they are part of a broader phenomenon, it is important to state 
that these issues could not be individually investigated. In other words, 
these questions cannot be dissociated from other issues such as  people’s 

1 Feasibility Study for Consular and Visa Co-operation among Visegrad States for Resi-
dents of Ukraine and Moldova: The Visegrad States Between Schengen and Neighbour-
hood. Center for Policy Studies at the Central European University, 2006.

2 Baranyi, Béla (ed.): Az Európai Unió külsõ határán. Debrecen: MTA Regionális 
Kutatások Központja, 2005.

3 Monitoring of the Polish Visa Policy – Report. Warsaw: Bathory Foundation, 2005.
4 Székely, Andrea – Kotosz, Balázs: A határmenti lakosság határképe az EU-csatla-

kozás elõtt. Statisztikai Szemle, Vol. 83, Nr. 12, 2005.
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feelings towards Hungary and the European Union, their everyday prac-
tices, the current political situation, etc. In order not to exaggerate the 
meaning of some extreme results, it is important to describe and take 
into consideration the broader public context of the research.

Field research was carried out in July 2006. The new Hungarian 
government had just taken offi ce; it was clearly stated that public admin-
istration expenses would be drastically cut, primarily through a reduc-
tion in the number of employees and a complete restructuring of public 
administration. This decision directly impacted the Border Guards. The 
Ministry of the Interior – to which the Border Guards were affi liated – 
was eliminated and replaced (among others) by the new Ministry of Jus-
tice and Law Enforcement. Since the impact of the new regulations was 
not yet known in July, there was an understandable display of doubtful-
ness displayed from both the Border Guards and the consulates.

When organizing the new government, the Hungarian prime min-
ister had stated the need to reorganize the institutional systems that deal 
with the ethnic Hungarians living in the Carpathian basin. Although 
some of the main institutions had been dismantled by July, it was not 
clear what type of institution – if any – would replace those that had 
been abolished. This uncertainty heavily infl uenced the general moral of 
ethnic Hungarians during the period of our research.

At the same time, the Ukraine’s struggle to set up a new govern-
ment aroused great interest from our Ukrainian interviewees. Since 
Montenegro voted for its independence in June, Serbia’s new status also 
impacted the general moral. During our Serbian visit, the FIFA World 
Cup was also taking place and was of a great interest for most of Serbian 
society, including border guards and consuls.

A great proportion of the interviewees were contacted prior to research 
via email or telephone. When selecting interviewees, our aim was to fi nd 
the best representatives from the consulates, the border guards and the 
civil society. In case of consulates and border guards, there was the possi-
ble danger of receiving only the offi cial version of the situation, which was 
presumed to be different from daily realities. In order to avoid this, we did 
not use any offi cial forms when contacting the interviewees and always 
stated our will for an informal conversation.

When searching for civil society representatives, we focused on NGO-
s that dealt with larger groups of the local community and, preferably, had 
a connection with Hungary. This was to ensure that the representatives 
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were aware of common opinions regarding the Hungarian visa. Because 
they can be understood as valid representatives of the local community, 
the mayors of the settlements in which we stayed were also interviewed.

Several interviews were carried out spontaneously. In these cases we 
talked to people at the Hungarian border, in front of the Hungarian Con-
sulates and other visa issuing offi ces, at bus stations and train stations from 
where one could travel to Hungary and even on international railway lines 
without any preliminary arrangement. These interviews were conducted 
in either Hungarian or English, which limited the diversity of the inter-
viewees. It should be emphasized that the Hungarian minority was our 
main focus; however, we collected information on the members of the 
majority ethnic group of the country whenever possible.

The Visa System

Before presenting our observations an overview of the visa-system 
should be given. Before its’ accession to the EU, Hungary introduced an 
obligatory short-term visa for both the Ukraine and Serbia-Montenegro. 
Obligatory visas were introduced in Ukraine and Serbia-Montenegro 
on October 1, 2003 January 1, 2004 respectively. Before these obligatory 
short-term visas were introduced, citizens of both countries had to pur-
chase Hungarian visa only if their stay in Hungary was to exceed 90 days.

Figure 1. Number of Ukrainians Entering Hungary 2002–2005
(in thousand per year)

Based on the data of the Central Statistical Offi ce
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Figure 2. Number of Serbia-Montenegrins Enetering Hungary
2002–2005 (in thousand per year)

Based on the data of the Central Statistical Offi ce

The direct impact of the visa on the traveling habits of Serbians and 
Ukrainians cannot be ascertained. Statistical information indicates that 
there was a significant decrease in the number of Ukrainian citizens 
traveling to Hungary between 2002 and 2004; in 2005, the number of 
Ukrainian passengers slightly increased. It is important to note that there 
is no information available that indicates a direct correlation between these 
statistics and the Hungary’s introduction of obligatory short-term visa.

In case of the visitors from Serbia-Montenegro it can be seen from 
the statistics that after a slight decrease between 2002 and 2004, the 
number of travelers started to decrease in 2005.

Since the early 1990’s, small border traffi c between Hungary and 
both Ukraine and Serbia-Montenegro existed as a type of institution. 
By 2003 – before the obligatory visa’s introduction – EU pressure led 
Hungary to eliminate its bilateral agreements regarding this alternative 
form of transit. Regardless of this, the phenomenon still exists in some 
EU 15 countries, and there are on-going negotiations for the restoration 
of the small border traffi c after Hungary’s accession to the Schengen.

In the new visa-system, the role of consulates and the Border Guards 
has been concretely formulated: consulates are “friends” of visa appli-
cants while borders guards are “foes.” Consulates liberally issue visas 

– providing them to almost everyone who applies; border guards must 
invalidate some of these visas as they attempt to police the borders more 
effectively than the consuls.
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The Public Opinion

In Serbia and Ukraine, public opinion on obligatory visas and 
Schengen accession was fairly uniform. Most differences appeared to be 
generational and geographical (i.e. premised upon the type of settlement 
in which an interview was conducted). In general, the visa is understood 
as a type of punishment for ethnic Hungarians. Most of the interview-
ees did not mention the Hungarian EU-accession as a possible reason 
for the introduction of the visa but rather blamed the Hungarian gov-
ernment. People often stated that they felt as if the visa’s introduction 
was a new iron-curtain – or paper-curtain – that once again divided them 
from the West.

The failed referendum on dual citizenship for all ethnic Hungar-
ians living in adjacent states (5 December 2005) was often referred to 
as the symbol of “how cruel the Hungarians of Hungary are with their ethnic 
brothers.”5 Seemingly, the introduction of the so-called national visa on 
January 1, 2006 has had a similar impact. Just as before, Ethnic Hungar-
ians were hoping that the visa would facilitate their movement and were 
even more disappointed by the results. As they recalled, the national visa 
was introduced as a means of facilitating Hungarian residence for eth-
nic Hungarians, but as it turned out, “it is only useful for grannies.” Though 
only about 40–50 applications were handed in at both regions’ consu-
lates, there was great interest in a national visa.

During several interviews, it turned out that people usually do not 
apply for a visa when they are planning a trip to Hungary but when the 
previous visa expired. It also turned out that some people applying for 
a visa were not planning to go to Hungary at all. Some of our interview-
ees explained the visa was simply a means of security since “nobody knows 
what will happen, so it is always better to have the possibility to go.” Others men-
tioned the prestige that accompanied possession of a Hungarian visa.

All of the interviewees were asked whether they have ever been a re-
fused visa application or if they knew anyone who had had such an expe-
rience. Except when speaking to consular staff, everyone answered nega-
tively. According to these interviews, everyone who had applied for a visa 
seemed to understand and accept its obligatory nature; however, no one 
found it particularly convenient. It was also interesting to hear that the 

5 The quotations from the interviews are translated by the author.
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applicants were usually advised by consular staff to apply for tourist visa 
– even in cases where travel was for medical or other purposes. This is 
because it is simply easier to complete the application – and why no statis-
tics on the types of short-term visas applied for are given in this essay.

Most of our interviewees assumed that they would travel to Hun-
gary to shop. Some people said they only shopped for themselves; others 
admitted doing business with the goods bought on the other side of the 
border. The term “living from the border” was often used at both locations. 
This meant something along the lines of non-professional smuggling of 
goods that garnered enough profi t for a moderate livelihood. Despite of 
the country, region or occupation of the interviewees, this expression 
could be heard at almost all of the interviews. The people clearly indi-
cated that while cultural ties were important, the visa was primarily to 
aid such business endeavors.

Since those who wanted to move to Hungary have already done so 
and those who wish to remain in their homeland are not likely to change 
their minds, the rigid visa-system was often deemed unnecessary. It was 
interesting to hear how people found the Hungarian government’s pro-
gram that attempts to keep ethnic Hungarians residing within neighbor-
ing states misleading. Interviewees could not reconcile the government’s 
sponsorship of ethnic-Hungarian students who want to study in Hun-
gary as a means to improve the quality of life for ethnic-Hungarians in 
adjacent states. Because most students stay in Hungary or move further 
west, it seemed contradictory to them.

In regards to knowledge about the consequences of Hungary’s 
Schengen-accession, the interviewees had dishearteningly little infor-
mation. Those who lived in the cities and belonged to younger gener-
ations had slightly better concepts about Schengen than others. Alto-
gether three facts were generally known: the visa is for a fee, its criteria 
will be stricter, and the changes will commence in 2007. Those peo-
ple who have previously heard the expression “Schengen” claimed they 
were fearful as well as doubtful about it. No interviewees knew about 
the possible restoration of small border traffi c.

Issuing Visa at the Hungarian Consulate in Serbia

Applicants understand Hungarian consulates as the obvious symbols 
of the obligatory visa. The innumerable references to this  institution 
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demonstrated that it – and its communication efforts – played a signifi -
cant role in the formation of applicants’ views about the visa and Hun-
gary. During fi eld research, interviews were carried out with the consu-
lar staff at Subotica in Serbia and at Uzhhorod in Ukraine. An additional 
on-site inspection was made at the consulate in Beregovo, Ukraine. 
Since the experiences in the two countries’ consulates were relatively 
different from each other, the Serbian and Ukrainian fi ndings will be 
described separately.

a.) One-day Process

The Consulate of the Republic of Hungary in Subotica is situated in 
a beautiful Art Nouveau building in the centre of the old city. Any time 
we passed before noon, a considerable queue could be seen in front of it. 
Even the secretary based her directions on this information. In the sur-
rounding area, there were several copy shops. After the consulate inter-
views, we understood their function in this part of the city.

We contacted and arranged an appointment with the consulate 
before our research began. During our appointment, an almost two-
hour interview was conducted with Mr. Ferenc Nagy, consul general, 
on the priorities of the consulate and his impressions about the obliga-
tory visa. He considered it shameful that everyday applicants were more 
interested in blaming Hungary and the Hungarian government for the 
new visa system than addressing the problem of at-large Serbian war 
criminals. According to his experience, applicants are unaware that 
the visa obligation is EU community legislative endeavour rather than 
a Hungarian initiative.

As he stated, the estimated number of visas issued yearly is 150 000, 
or approximately 500 visas daily. In order to handle this amount of work, 
the consulate has 40 employees; according to Mr. Nagy, “It is a very well 
working system.”

According to his knowledge, visa refusal is rather rare. He estimated 
that the proportion of rejected applications is less than one percent. 
Because of this, we agreed that the visa did not exactly work as a fi ltra-
tion device. Of course, it is possible – as Mr. Nagy indicates – that its 
very existence acts as a deterrent: those who are ‘undesirable’ for Hun-
gary do not bother applying for the visa. When evaluating the current 
visa policy, the consul made it a point to note “100 % fi ltering does not 
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exist.” His experiences indicate that the visa has not caused a signifi cant 
decrease in the number of Serbians traveling to Hungary. He remem-
bers a slight lurch right after the introduction, but within a rather short 
period of time, everything returned to the status quo. “As we see everyone 
has someone in Hungary, either a family member or friend; and there are all the 
cultural ties. These things do not change because of the visa.”

The Subotica consulate runs a so-called one-day program. This means 
that if the application is handed in before noon, the visa can be collected 
after three o’clock on the same day. According to our experiences, peo-
ple in the region are very satisfi ed with the one-day program. It is prob-
ably one of the reasons for the consulate’s good reputation among Ser-
bian citizens. However, after October 2007, the consulate will no longer 
be able to issue visas within a day; as this might be especially diffi cult to 
get used to, this advantage might become a disadvantage for the consu-
late. The one-day process costs the Hungarian government about a million 
Euros yearly, according to the consul general.

The consulate is also fairly liberal when issuing short-term visas. 
According to Mr. Nagy: “We know that the human kind is normally absent-
minded, so we try to tolerate this as much as possible.” This means that the con-
suls try to be as helpful as possible when making their decisions. Once, 
for example, a group of farmers who had formed a folkdance group were 
invited to a festival in Hungary, but the invitation came incredibly late 
and they did not have enough time to purchase a necessary certifi cation 
of their property from the Land Offi ce. They asked for a personal inter-
view with a consul during which they promised to recover the missing 
documents immediately after their trip to Hungary. The consul in charge 
asked the consul general, and they assumed an obligation to the group. 
Fortunately, the documents were handed in as promised, and the consul 
general did not have to face any further inconveniences. Of course, this is 
an unusual case, but it demonstrates the consulate’s fl exibility.

While the consulate aims to issue the obligatory visa as quickly and 
easily as possible, Mr. Nagy declared that the Hungarian government’s 
primary goal should be to foster the Serbian EU approximation and, 
fi nally, its accession to the EU. He stated that he wishes that the border 
could be eliminated, which can only occur when the aforementioned 
circumstances are met.

The consul general provided an explanation about the line on the 
street in front of the Consulate. He said that, unfortunately, people 
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do not understand that the consulate only opens to the public at nine 
o’clock6, and that they are also afraid of being unable to hand in their 
applications before noon. As he stated, this is understandable for those 
applicants living further away from Subotica because it is important for 
them to complete the application process in one day. Since they are able 
to collect the visa on the following day, he tried to suggest as a solution 
that residents of Subotica not come during the morning hours. Anyhow, 
he mentioned that currently the lines are not at all as long as they were 
after the initial introduction of the visa, when everyone was panicking 
and wanted to get it right away.

b.) The Short-term Visa

The short-term visa itself acts as a double source of protection. This 
is because of its focus on two main questions: Where will the person 
stay in Hungary? How will his/her livelihood be ensured while there? 
The consuls emphasize the latter question more and, because of this, 
require that every application has supporting documents. This can be 
either a certifi cate of the person’s income or an employment contract7. 
In case of those without regular employment, a bank statement, a pen-
sion receipt, and or a reference to immediate family member’s incomes 
can be used.

If someone is not able to purchase any of the above documents, 
there is still a possibility to apply for a visitors’ instead of a tourist’s visa. 
In these cases, one must purchase an invitation letter from someone 
with permanent Hungarian residence who willingly assumes the visi-
tor’s costs during his/her stay in Hungary. This is usually an awkward 
situation for applicants. While it was normally clear that Hungarian rel-
ative or friend would not cover the person’s costs because the applicant 
intended to work on the black market or simply was unable to purchase 
necessary documents because of a lack of a bank account, our interviews 
indicate that people often receive negative answers when asking for such 
invitation letters from their Hungarian relatives or acquaintances. Our 
interviewees normally found it humiliating to ask for such a favour, and 

6 Actually they work at the consulate from six in the morning, but they do not 
open to the public before nine. 

7 In the case of farmers, a certifi cate from the Land Offi ce must be purchased and 
handed in certifying the person’s property of land.
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they were demeaned by the idea that they were persons “dangerous” to 
the Hungarian state.

The complete consular staff sees itself as trying to be helpful for 
every applicant by making the procedure as simple as possible. That is 
why the offi cers who regularly meet with the applicants speak both Ser-
bian and Hungarian; it also explains the fact that the visa can be issued 
within the same day if the application is handed in before noon. In re-
gards to the language and spelling options for completing an applica-
tion, we were informed that Serbian and Hungarian as well as Latin and 
Cyrillic script are accepted. Since there is an offi cial transliteration to 
Latin spelling, Cyrillic letters caused no problems.

According to the Consul general, there is an appeals process if the 
applicant is discontent with the decision or would like to claim grievances 
about the procedure. This, however, does not happen often if at all.

When asking who would be ineligible for a Hungarian visa, only 
a few criteria were mentioned. First, it is not possible to obtain the visa 
if the purpose of travel is different from that named. Second, visas are 
not issued to people who use fake supporting documents. This means, 
for example, an employment contract with a non-existent company or 
an invitation letter from Hungarian families who provide these letters 
as a business. These cases are generally discovered through a list of the 
non-existent companies and those families who were discovered by the 
Offi ce of Immigration and Nationality that the consulate has amassed 
over a period of time. Normally, the consuls conduct personal inter-
views with any applicants who seem to be suspicious or whose appli-
cation is unclear. As they have discovered over time, applicants nor-
mally confess during these face-to-face talks. We were informed that, 
of course, people on the so-called black list – consisting of the names of 
the people who have committed some kind of crime in Hungary – are 
also ineligible. This list is updated regularly by the Border Guards with 
whom the consulate purports to have an excellent relationship.

c.) Schengen Preparations

The consulates indicated that they were adequately prepared for 
Schengen. Their strategy is step-by-step introduction of requirements. 
For example, upon introduction no supporting documents were needed 
for the visa application; they are now required. They also became strict 
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who may hand in the actual application. Since personal presence at the 
consulate is a requirement for the visa application, only immediate fam-
ily members are allowed to manage the application process for each other, 
and consulate offi cers closely monitor this. Not long before our visit, the 
consulate just introduced a new requirement for a photocopy of the fi rst 
page of the applicants’ passport to be handed in along with the passport 
itself. This new arrangement explained all the copy-shops in the vicinity.

Of course, these are small steps when compared to the presumable 
effect of the longer issuing time and, especially, the future charge for the 
visa. Mr. Nagy told us that in a very positive case the price can be €35 
and, in the worst, €60; however, €35 is already a heavy sum when com-
pared to the region’s average wages and the ease of free visas.

The building of the consulate was also renovated to fulfi ll Schengen 
requirements. They have added “intimate” interview rooms in accord-
ance with the Schengen norms, and additional windows can be opened, 
when necessary, in the reception area. The consuls, as well, are partici-
pating in different preparatory courses in order to meet the requirements. 
Fortunately, they do not have to travel to Hungary because the lecturers 
go to Subotica. During the last months, there was more European mon-
itoring, the results of which are always shifted into everyday practice.

Concerning the presumable reception of the changes by the appli-
cants, the consul general was quite concerned. He stated that the people 
do not have enough information, and if someone knows about Schen-
gen, what they know is that the visas will be expensive and the proce-
dure will become much stricter. Therefore he encouraged everyone to 
try to issue the so-called national visa, which was going to be Schen-
gen compatible and valid for maximum fi ve years. The consulate has to 
be completely prepared with the new arrangements by the end of 2006, 
what does not seem to be impossible according to the consul general.

d.) Corruption

Besides the consuls, we were informed that Serbian nationals mainly 
work in the consulate. Their earnings are considerably better than the 
region’s average salary, and they knew the consequences of such activi-
ties: immediate termination of employment (counter-corruption prac-
tices are described later). As insurance against corruption, consuls are 
controlled by state security monitoring in Hungary.
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Although accepting an occasional bar of chocolate would not be 
considered a corrupt practice, Mr. Nagy the consul general informed 
us that there is no corruption at the consulate. This is because the two 
factors that lead to corruption (process speed and fee) are not concerns 
at this consulate. Visas are issued quickly enough, and the process can-
not be made any cheaper for applicants. Additionally, many independ-
ent offi cers, making it practically impossible for corruption to exist, view 
the application.

e.) Application for and Issuing of the Visa

In order to see the issuing of a visa, we visited the hall where appli-
cations are held, decisions and visas are made, and the passports contain-
ing visas are given out. Interviews were conducted with a council that 
makes visa decisions and with the offi cers at the windows who take the 
applications and hand out visas. Participant-observation was carried out 
in this so-called window room.

The atmosphere of this room, the heart and soul of the consulate, 
was incredibly friendly. On the day of our visit, only female offi cers were 
taking applications at the windows. They spoke both Serbian and Hun-
garian very well, so there were no problems related to language diffi cul-
ties. They seemed to be patient and helpful with the applicants who were, 
likewise, cooperative. The most common problem with the applications 
was the absence of the newly required copy of the passport’s fi rst page. 
It turned out that many of the applicants had not known about the recent 
change. When an application was accepted, the offi cers spent about three 
minutes checking supporting documents. They usually posed questions 
to the applicants. They always cooperated and tried to give all the nec-
essary information. Besides the supporting documents, the passport was 
also carefully checked, to see if (a) the applicant held a valid Hungarian 
visa (which, interestingly, happened quite frequently), (b) see if there 
was enough space for the visa, and (c) check if the passport was valid 
for a long enough period of time. The offi cers also checked whether the 
application form was fi lled out correctly. In case of mistakes, the offi cers 
carefully explained the problem to and how to correct it to the applicants. 
Those applicants who had to correct something were allowed to return 
to the same offi cer without returning to the back of the line. Because 
only immediate family members are allowed to hand in someone else’s 
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application, the relationship had to be verifi ed if someone else was hand-
ing in another person’s application. Besides the passport, the copy of its 
fi rst page and the supporting documents, a passport photo that is not 
older than three months is also required.

In about 40% of the cases, there was some kind of imperfection. 
However, offi cers are not allowed to reject an application if the applicant 
is willing to hand it in, normally they accepted the advice. In these cases, 
the offi cers made suggests about how to correct the problem. Since the 
applicant is advised how to correctly fulfi ll the requirements, the statis-
tics do not show any rejections. This type of serious pre-control can also 
be a reason for the low proportion of rejected visa applications.

Because there were several cameras observing the reception hall, 
counter-corruption practices could also be observed. Offi cers were not 
allowed to accept anything from the applicants that could not be seen 
by the cameras. For example, during our visit someone tried to hand in 
a folder fi lled with the necessary documents and forms. The offi cer did 
not accept it; instead, she asked the applicant to remove the papers from 
the folder and hand them in that way.

In general most of the applicants seemed to be content with the pro-
cedure, and anger was noticeable only in very few cases.

After the applications were taken, they were placed in small colourful 
plastic baskets that were present on the every reception-window offi cer’s 
desk. The applications from the little baskets were collected and moved 
into larger baskets from time to time. Offi cers at the computers received 
the larger baskets; their task was to put an applicant’s data into a special 
database that was designed especially for the consulate. The consuls in 
charge then checked the database during their three-hour shifts. They 
decided about the visa: whether one could obtain it and, if yes, for how 
long. Since the whole procedure was taking place in the same enormous 
hall, the consuls could ask the “window-offi cer’s” opinion about certain 
applicants. If a problem arose during the submission of an application, 
the “window-offi cers” could ask the consul in charge for help.

After the consuls made their decisions, eligible passports were taken 
to a smaller chamber that opened onto the same hall. Only Hungarian 
nationals who were regularly checked by national security monitoring 
could enter this room. In this room, visas were printed. After they were 
fi nished, supporting documents were stored in special folders. If there 
was no reason to keep them longer, the documents were destroyed after 
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one year. Passports with printed visas were returned to the desks of the 
“window-offi cers” who then stuck the visas into the passports. They did 
this while still receiving applications, but used every spare second to 
place the visas. 

After three o’clock a mob of applicants began to arrive to collect their 
visas. Since the decision-making and the printing of the visas is per-
manent, visas are often not ready by this time. If this was the case, the 

“window-offi cers” tried to learn about the current state of the application 
and told the applicants when to return. The promise was kept: whoever 
had handed in an application before noon received his/her visa in the 
afternoon of the same day. The offi cers at the windows were extremely 
supportive of the applicants and only sent them away if the visa was not 
completed.

During our visit, two visa applications were rejected. In one case, 
a travel agency asked for visa for a group of thirty. When checking the 
supporting documents, the consul has realized that only 23 of the appli-
cants were on the agency’s list as registered participants for a tour of 
Hungary. The remaining seven people did not receive a visa, and the 
travel agent was invited to an interview in order to clarify the case. The 
other problem occurred because of three people asking for transit-visas 
in order to travel to Slovakia. Since they did not yet have their Slovak 
visas, their applications were rejected.

In general, the reception hall had a pleasant atmosphere. We also 
experienced the 71,000th application in this year. It was happily cele-
brated as every 1000th application is, with clapping and hoorays.

f.) Waiting at the Consulate Offi ce

On a hot July morning, we watched as approximately thirty persons 
queued in front of the consulate in order to apply for a visa. They were 
from Subotica, from the nearby villages, but there were also people who 
had to come here from Novi Sad (100 km) – both (by mother tongue) 
ethnic Hungarians and Serbians. A policeman loafed around the queue; 
he did not speak Hungarian or English, only Serbian. People had heard or 
knew from previous experiences that getting the visa took much time and 
were, therefore, not in a hurry; they seemed to be excited but not nervous. 
People were familiar with the system, but they were often disappointed 
when they were sent away because of an incomplete  application. This 
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problem was quite frequent because many did not know exactly which 
papers or how many copies were needed. A very old man came, and asked 
if his certifi cate of baptism was needed. No one could answer.

As we could observe the people waiting at the consulate seemed to 
be fairly well possessed, and as they were traveling regularly to Hungary, 
it was not the fi rst time they had applied for Hungarian visa.

When asked about their previous visa experiences, they mainly 
found the visa inconvenient, even though the circumstances were as 
good as possible. No one with whom we spoke had had their appli-
cations rejected before nor had they heard about anyone with such an 
experience. When people – and there were many – were sent away, they 
remained positive, stating that they were happy that they would be 
allowed to return to the same offi cer instead of the end of the line. Peo-
ple were generally pleased with the offi cers, saying how nice and helpful 
they were; however, many people found the continually changing visa 
requirements to be a nuisance.

Overall, people were used to the visa obligation and arranged it 
whenever necessary. Since no one had ever heard of a refused applica-
tion, they looked at it as a formality. „I’m pleasantly surprised, the offi cers 
were so kind, I never experienced such quick administration”   an old lady said 
while waiting for her turn. „It’s only a day, and I have the visa for a year, it’s 
not a big deal”   the majority asserted.

g.) Accessibility of the Information

In order for the visa-system work effi ciently, applicants need to be 
able to access all the necessary information in the most simple and con-
venient way. The consul general was relatively proud of the consulate’s 
up-to-date website. This website contained all kinds of information 
related to the visa, including a downloadable application form that is in 
both Serbian and Hungarian as well as has bilingual samples of correctly 
completed application forms. Furthermore, the website has an online 
counseling service where anyone can ask questions about the visa proce-
dure. Unfortunately, the answers are not made public, so it is impossible 
to learn from other people’s problems. Despite the impressiveness of this 
homepage, it should be remembered that the use of the internet is not 
yet common in the Vojvodina region. This means that privileged people 
have the most access to this kind of information.
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The consulate provides information over the phone as well; however, 
it is rather diffi cult to get an operator. When discussing this problem, the 
consul general informed us about a great dilemma. It is required, and 
also desirable, to develop a telephone-switchboard through which appli-
cants can navigate the menu with their telephones’ number pads. The 
only problem is that the telephones with a tone-mode are not common 
in the region. This would result in an even longer waiting period than 
now. By the time of our visit, no decision had been reached concerning 
the telephone switchboard.

In addition to these two possibilities, the most common way of 
receiving information was gossip and unofficial rumours that inces-
santly circulated among applicants.

h.) Other Visa-issuing Places in Vojvodina

Hungarian Visas in the Vojvodina region can be issued at loca-
tions other than the Subotica consulate. In order to fulfi ll the 2002 Sta-
tus Law,8 a chain of supply offices was developed in the region. The 
so-called CMH (Concordia Minoritatis Hungariae) offi ces were origi-
nally intended to issue the Hungarian Card that is provided to all ethnic-
Hungarians who apply for it in the Carpathian basin. Since the oblig-
atory visa’s introduction in January 2004, these offi ces have expanded 
their tasks to include visa services as well.

In agreement with the consulate, these offi ces are allowed to accept 
applications, passports and the necessary documents and then transport 
them to the consulate. While applicants have to wait ten days instead of 
one to receive their visas, it saves them the hassle of standing in a long 
queue at the consulate, and traveling to Subotica. Six such offi ces are 
operating in the region, and according to both the CMH-offi cers and 
the consuls, the cooperation between the two institutions is excellent.

During our research, we inspected the Senta CMH-office. The 
office is situated close to the city centre in the building of the Hun-
garian Cultural Centre and Library and was, therefore, easily accessi-
ble. According to applicants, the greatest advantage of handing in appli-
cations here was that they did not have to travel all the way to Subotica. 
Additionally, the offi ce has rather fl exible open hours, so one is able to 

8 Act LXII of 2001 on Hungarians living in neighboring countries
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hand in his/her application without taking a day off work. The Senta 
office also provides its services in smaller villages of the area. Once 
a week, they traveled to the smaller settlements to collect the applica-
tions rather than operating in Senta so that applicants do not even have 
to travel to Senta.

Contrary to the consulate, there was never a long queue here. The 
maximum number of people we saw in line was three. The offi ce was 
spacious, there was an information-board and correctly fi lled-out sample 
application forms were also accessible, however only in Hungarian. The 
offi ce had two employees, one working at a time. They could speak both 
Serbian and Hungarian. As we observed, the offi cer was familiar with 
most of the applicants, and during their visits, they had enough time 
to ask many types of questions concerning the visa procedure. At the 
CMH-offi ce the rules for handing in the application were not as strict 
as those at the consulate. Here, someone handed in the application for 
her aunt and another person collected the visa for her friend. The Senta 
offi ce received about 40–50 applications daily, but the number depended 
on the time of year; for example, the offi ce could receive more than 400 
applications weekly in November, just before Christmas. The offi ces 
work free of charge but appreciate any contribution. According to the 
CMH-offi cer present, they receive no funding from the consulate and 
need to collect money for the fuel to be able to transport the applications 
to the consulate’s offi ce. The consuls process the applications from the 
CMH-offi ces after it opens. When they take in the new applications, the 
CMH-offi cers always took back the visas from their last transport are 
returned them to the applicants. In urgent and reasonable cases, con-
suls are able to make a decision immediately, and the CMH-offi cer can 
bring the visa back within the same day. Normally, applicants can get 
their visas within at least 9 days. The offi cers normally drive to the con-
sulate on Thursday and transporting the applications received until the 
day before (Wednesday). Applicants generally receive their visas the fol-
lowing Friday. This schedule is acceptable for most applicants, especially 
when taking into consideration that usually people apply more for moral 
and security reasons than intentions to travel immediately.
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Visa Issuing at the Hungarian Consulate in Ukraine

The Consulate of the Republic of Hungary in Uzhhorod is situated 
in a very posh, modern building that was recently built; the consulate 
moved in just one month prior to our visit. Somehow, an inconvenient 
tension could be sensed between the building and the city of Uzhhorod.

The consulate was previously contacted this time as well, but unfor-
tunately, the consul general was unable to participate in the research 
due to prior engagements. In his place, we were permitted to speak with 
two consuls and two offi cers from the consular staff. Unfortunately, the 
interviews could not be carried out in the consul’s offi ce as they had 
been in Subotica; instead, they took place in an expansive hallway that 
functioned as the consulate’s reception area. Because of this, the inti-
macy of the previous interviews was lacking. I was further disappointed 
by the fact that I was not permitted to enter the room where applica-
tions decisions are made. As it was explained to me, a young sociologist 
with Hungarian nationality posed security threats for the consulate and 
the Republic of Hungary. As young sociologists are generally known for 
their menacing presence, I was unable to observe the most important 
aspect: how the consulate actually functions.

 Accordingly, it should be taken into consideration that the following 
information is based purely on information provided by the consuls and 
the consular staff. The researcher could verify none of the information.

a.) Multi-day process 

The consuls both stated that, according to their knowledge, the 
introduction of the obligatory short-term visa did not cause a signifi cant 
decrease in the number of Ukrainians traveling to Hungary. As they 
told me, the termination of the small border traffi c has had a more sub-
stantial impact on the people’s everyday lives than the introduction of 
the obligatory visa. Interestingly, the greatest problem has been caused 
by the passport requirement for crossing the Hungarian border. During 
the period of small border traffi c, this was not needed; nowadays, the 
issuing of a passport is extremely expensive, costing approximately USD 
130 in normal cases and double this in urgent cases. Additionally, pass-
ports contain few pages and usually reach capacity before they expire. 
This means that they need to be issued fairly regularly.



The Visa in Practice at the Serbian and at the Ukrainian borders 169

When questioning the aims of the visa, it was revealed that the EU 
obligation, and not the aim, is relevant. Here, the consuls view the visa 
as preliminary fi lter that ensures controlled entry into Hungary. Con-
sidering the consulate’s policy, the answer was even more straightfor-
ward: “Every honourable person should obtain visa.” Similar to the Serbian 
consul general, the consuls here also reported that they tried to be as lib-
eral as possible.

Visa rules and practices in Ukraine are defi ned by a bilateral agree-
ment between the Hungarian and the Ukrainian government on the 
facilitation of the visa traffi c of Ukrainian nationals that was signed in October 
2003, just before the introduction of the visa. The facilitation primarily 
means that the short-term visa is free of charge.

The 60 combined employees of the Uzhhorod and Beregovo con-
sulates issue altogether about 160,000 visas yearly. The number of daily 
applications varies considerably and is dependent upon the season: there 
are about 550 applications daily in the summer, whereas the number of 
daily applications in the winter does not exceed 400. According to the 
consuls, the number of rejected applications is rather low. One placed 
this number at less than one percent; another said the proportion is 
lower than 3%.

b.) The Short-term Visa

The principles of issuing short-term visas are generally identi-
cal with those found at Subotica. Main differences were between the 
time required for decision-making and the necessity of supporting doc-
uments. According to the consulate’s homepage, the decision-making 
should not take longer than fi ve days; however, according to consuls and 
the “window-offi cers” fi ve days is in reality the minimal time; normally 
the visas are ready in ten days time. When submitting in the applica-
tion, every applicant is informed on which day the visa can be collected. 
The practice of requiring longer time for consideration can be positive in 
regards to accession to the Schengen convention.

In contrast to the Serbian consulate’s focus on an applicants’ fi nan-
cial status, the Ukrainian consulate places more emphasis on the place of 
stay for Ukrainian citizen in Hungary. Normally no supporting docu-
ments are obliged; however interestingly, the consulate accepts certifi -
cation of a hotel reservation from applicants, even though this does not 
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guarantee that the person intends to stay at the given hotel. The consuls 
also stated that they are trying to conduct as many personal interviews 
with the applicants as possible. At present, the consuls talk to about 25% 
of the applicants, but if talks with the “window-offi cers” are counted as 
personal interviews, the proportion is 100%.

Applications are checked upon submission at the windows as well 
by the offi cers and advice is offered if anything seems not to be in order. 
When asked about how applicants are selected for personal interviews, 
different criteria were listed. For example, people who reside a great 
distance away from Trans-Carpathia and should be submitting their 
applications at the Kiev consulate or those who appear suspicious to the 

“window-offi cers” for any reason. According to the consuls, it also often 
occurs that the applicants themselves ask for personal interviews, for 
example, if they have a special request.

The consulate only accepts applications fi lled out in Hungarian with 
Latin script. Since this might cause problems for a considerable propor-
tion of the applicants, other people are allowed to fi ll out the application 
form for the applicant. To meet this need, several small businesses with 
bilingual staff opened in vicinity of the consulate. These businesses are 
housed in boutiques rather than offi ces and are recognizable by a small 
sign on the door. For approximately 5 Hryvnias (about 1 USD), they 
will complete an application. Although these services are well known 
and frequently used by those applying for visas, many times those com-
pleting the application do not know the application requirements and, 
therefore, make mistakes. Because of this, the consular’s staff views 
these businesses as providing an improper service.

The most common reasons for rejecting an application were simi-
lar to those in Serbia: applicants who are ineligible for a visa and/or who 
do not provide the real reason one for their travels. As in Serbia, it also 
holds that those who have committed a crime in the Republic of Hun-
gary and are on the black list are ineligible for travel. Of course, faking 
documents results in automatic expulsion as well. In Ukraine, there is 
an additional problem caused by those who were at one time expelled 
from Hungary but have since changed their names. According to con-
suls, the offi cial name alteration is a relatively uncomplicated process in 
Ukraine and, as such, rather popular among the criminals.

The process of appeals can be found on the consulate’s homepage: 
decisions are not reversed. However, everyone may reapply in the event 
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of an application’s refusal. The locations where complaints may be 
lodged are listed on the homepage. According to the consuls, complaints 
regarding consular staff behaviour appear from time to time. These are 
always thoroughly investigated, “and in case it is needed, the required conse-
quences are drawn.”

c. ) Schengen Preparations

In preparation for Schengen, the consuls and the window-offi cers 
had considerably different views. Consuls were pleased with the state of 
preparedness, stating that this building had been constructed in accord-
ance with Schengen norms. The consul also anticipated many changes 
in the visa issuing process. As one consul straightforwardly put it: “Now 
we try to give visa to as many people as possible, after the accession, we should try 
to reject as many applications as possible.” They believed it would be incred-
ibly diffi cult to cope with the consulate’s dichotomous role as the tie with 
and the divider from Hungary. According to one consul, a greater empha-
sis should be placed on the dispersal of information. “The topic of Schen-
gen should be talked about so much that by October 2007 the people should be 
completely bored of it.” By the end of 2006, the consulate itself is expected 
to have completed preparations. This is so that it will have time to incor-
porate results from EU monitoring. The consular staff participated in 
preparatory courses at the Kiev consulate.

To summarize the general attitude towards Schengen, one of the 
consuls stated that he was not preparing for accession as much as for 
Christmas; however, he was more positive than negative, though per-
haps slightly apprehensive.

When asking the “window-offi cers” about Schengen, they assumed 
that they knew little about it; they suggested speaking with their bosses 
who might possibly have more information.

d.) Corruption

Answers about corruption were the same as provided in Subotica: 
Hungarian national employees are screened by national security means, 
and Ukrainians understand that any corrupt practice would result in 
their immediate termination. As the consuls informed me, cameras 
observe the area where applications are submitted. As both of consuls 
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recalled, there was a great pressure to minimize/eliminate corruption 
after the obligatory visa’s introduction.

Previously, applicants had offered hefty sums so that the consuls 
“could have become extremely rich if we accepted the money.” In order to ensure 
that corruption is not present inside the consulate, he reported that all 
suspicious cases were taken very seriously. Actually a larger emphasis 
was placed on the fact that they cannot do anything about corruption 
that happens elsewhere.

Because of the aforementioned reasons, counter-corruption prac-
tices were unobservable.

e.) Application for and Issuing of the Visa

Since it was impossible to view the process, we must rely on the con-
sul’s assertions that indicate the system’s similarity to Serbia’s. According 
to him, applications are checked by the “window-offi cers” before they 
are accepted; data is then shifted to the electronic database, and fi nally 
a decision is made. Given that it takes at least fi ve days to receive a visa, 
the process must be slower than at Subotica.

f.) Waiting at the Consulate

When we visited the Uzhhorod consulate, we were surprised to fi nd 
only three people waiting in the reception area. Since the consulate had 
moved to a new building recently, no information could be provided on 
the length – if any – of the average queue. Contrariwise, a large queue 
could be seen on the street at the Beregovo consulate. Here, people were 
much more impatient than they had been in front of the Subotica consu-
late. This was because entry was not guaranteed and there was a signifi -
cant possibility that people would have to return to the consulate and the 
line at a later date. According to locals, older people frequently fainted in 
the queue when waiting for extended periods in extreme weather condi-
tions, and ambulances had to be called to the site.

The people were also much more negatively inclined towards the 
Hungarian visa than they had been in Serbia; they spoke angrily and 
disappointedly about the consular staff. As they told me, the “window 
offi cers” were mean and unhelpful and never provided enough informa-
tion about the requirements. Many of the people we talked to have also 
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realized that, recently, the consulate started providing visas that are valid 
for much shorter periods of time than requested.

g.) Accessibility of Information

The homepage of the Ukrainian consulates provides all the infor-
mation necessary to complete an application. The website is accessible in 
both Hungarian and Ukrainian, and in addition to downloadable appli-
cation forms, it also contains phone numbers and the open hours of the 
consulates. Here, it is also possible to read the Hungarian visa’s require-
ments, but in reality, not all of the listed requirements are demanded. 
Unfortunately, the use of internet is even more limited in the Trans-
Carpathia than in Vojvodina, and only a rather slight minority benefi ts 
from the outstanding website. It is common in Ukraine for people to 
trade unoffi cial information with each other as well.

h.) Other Visa-issuing Places in Trans-Carpathia

The CMH-office system does not function in this region. Even 
though offi ces were set up in 2002 to issue Hungarian identity-cards, 
they are currently not allowed to accept visa applications. According 
to a consul, this is due to abuses of privileges when these offi ces were 
allowed to accept applications. As a CMH-offi ce leader understood it, 
the Hungarian Ministry of Foreign Affairs had prohibited such activi-
ties in these offi ces, and he was surprised to hear about the current Ser-
bian practice.

Crossing the Borders

We were able to conduct interviews and observations at different 
crossing points in both Serbia and Ukraine. At the Serbian border, we 
conducted interviews with the border guards and the passengers at the 
entrance side at Röszke, the largest crossing point for vehicles. We also 
crossed the border and made observations on a train traveling from Sub-
otica to Szeged.

At the Ukrainian border we interviewed border guards and passen-
gers at Záhony, which is the largest crossing-point on the Ukrainian-
Hungarian border stretch, and engaged in participant-observation at the 
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Beregsurány crossing-point. We were also allowed to accompany the bor-
der guards to the railway crossing point at Záhony and observe the pass-
port-, visa- and customs control on the international train from Moscow.

When conducting interviews with border guards, we concentrated 
on three concerns: the obligatory visa, Schengen preparations, and pos-
sible corruption. In addition to these three issues, we let the offi cers talk 
about what they deemed to be important. The passengers with Ukrain-
ian/Serbian license plates waiting to enter Hungary were asked about 
their experiences of visa issuing; when there was a queue and ample time, 
we also asked about their feelings and experiences with border guards.

Since the fi ndings at the two borders were rather similar, the results 
of Röszke and Záhony can be presented in parallel. 

The Röszke Border Guards’ Office is situated in a rather new, not 
too friendly – however, exceptionally clean – building next to the cross-
ing lanes. During the more than two-hour interview, a Serbian tourist bus 
was stopped right in front of the window of the interview-room, and we 
could readily observe how custom-offi cers check passengers’ luggage as 
the passengers looked on. The Záhony building was similar to the one in 
Röszke, if slightly larger and older. At both borders, our interviewees were 
very open and helpful. At Záhony, however, the presence of the com-
mander made the visit more offi cial; Röszke, on the contrary, was less for-
mal because the commander and second in command were absent.

In connection with the obligatory tourist visa, none of the border 
guards have experienced any radical changes in the travel habits of Ser-
bian and Ukrainian citizens. According to their recollections, there was 
a short disruption in passenger numbers immediately following the 
introduction of visas in November 2003 and January 2004. Since this 
time, fi gures have returned to their previous amount, indicating that the 
change was not permanent.

Although, the Röszke crossing point is a so-called Border Crossing Point 
Entitled to Visa Issuing, it is not common for visas to be issued here.  As I was 
told, in the fi rst six month after the introduction of the obligatory visa, the 
Border Guards were more liberal and issued visas when someone claimed 
they were unaware about the new visa requirement. According to these 
guards, passengers were “brash and unblushing” during this grace period. In 
order to avoid lines at the consulate, they went to the border where they 
hoped it would be possible to receive the visa faster.  Interestingly, although 
they knew that they were issuing the visa for more than the consulate 
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 (Ł 85), the border guards were unaware that the Hungarian visa was – in 
fact – free of charge at the consulate. One of the border guards even stated 
how he found the idea that law enforcement bodies are service providers 
(e.g. the police’s slogan, “We serve and protect”) misleading. According to his 
opinion: “I don’t serve anyone, just let him enter the country and leave the coun-
try…” Because of the stricter guidelines for issuing visas at the border, we 
were unable to observe the visa issuing procedure. In fact, the offi cer on 
duty could not even remember when a visa was last issued at the border. 
We were informed that, currently, they only issue visas in specially jus-
tifi ed and reasonable cases, which is at the discretion of the commander. 
At Záhony, the case was same.

At Záhony, the offi cers were aware that visas were issued for free at 
the consulates, and they were concerned about the effi ciency of free visas. 
According to their understanding, every applicant received a short-term 
visa, and every month, they must invalidate 30–40 visas at the border. The 
border guards at the Ukrainian border mainly diagnose unacceptable visas 
according to the place of residence during the Hungarian stay provided by 
the passengers. For example, people sometimes list the Nyíregyháza Tesco 
hypermarket as the place of residence, and it became clear that these pas-
sengers were planning to shop rather than be tourists. While the border 
guards know that Ukrainians are not prohibited from shopping in Hun-
gary, they were concerned about the legitimacy of this claim when apply-
ing for a tourist’s visa. The offi cers at the Serbian border also have several 
complaints about the consulate-issued visas, which have previously been 
given to several people who appeared on their black-list. 

According to the border guards, people in the region have been 
more affected by the Hungarian highway fees than the visa. According 
to the offi cers at the Serbian border, these fees work much more effec-
tively against travel-potential than the visa. They also claim that most 
passengers go to Hungary to shop at the so-called hypermarkets (e.g. 
Tesco or Metro) that are not present in Serbia and Ukraine.

The border guard offi cers at both the Serbian and the Ukrainian 
borders were confi dent that it is impossible to cross the border at the 
legal crossing points without a valid visa. Actually, the border guard 
offi cers did not seem to be especially interested in the obligatory visa at 
either location but were instead focused on Schengen accession. 

At both borders the offi cers believed that the staff was completely pre-
pared for Schengen and that the only the technical supplies were missing. 
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In the words of one Záhony offi cer: “The SIS9 is the only thing detaching us 
from Schengen.” Both offi ces have already begun developing the technical 
equipment, but the offi cers feel that there is still much to be done. The 
offi cers were familiar with the Schengen Codex at both locations. Both 
had a hard copy and a digital copy of the Codex as well as different sam-
ples of documents (e.g. Schengen-compatible settlement permits). 

At different stretches of border, Schengen preparatory trainings dif-
fered slightly. The border guards at the Serbian border told us that dur-
ing the last nine months they were participating in an obligatory Schen-
gen-course, organized by the Kiskunhalas headquarters, twice a month 
(and only on their days off) in Szeged. They found the courses extremely 
intensive, but the new Schengen regulations did not deviate much from 
those adopted by Hungary before its EU accession. They also knew that 
at some future point they would be required to participate in a one-week 
Schengen course at the Police College in Budapest. 

The offi cers at the Ukrainian border receive different kind of train-
ing than those at the Serbian border. First, they attend lectures about 
Schengen once a month at the Záhony offi ce. The system is such that 
departmental seniors prepare themselves in one Schengen fi eld and then 
pass their knowledge to the other offi cers. In regards to Schengen prepa-
rations, the offi cers also have to participate in Ukrainian, Russian, Eng-
lish, or German language courses. The courses were just about to begin 
when we were visiting. The offi cers were both excited and concerned 
because they must pass a language exam at the end of the course but are 
uncertain whether this is at a basic or intermediate level. 

The offi cers at the Serbian border reported a great relationship with 
their Austrian colleges who recently visited them at Röszke. Since it 
turned out that the Hungarian border guards earn less than half as much 
as their Austrian fellows, Hungarian offi cers often referred to this rela-
tionship as the basis of their dissatisfaction. It was also a “sore spot” for 
the Hungarians to realize how much better the working conditions are 
for the Austrian border guards and how much more public honor they 
receive. At this point, the offi cers referred to the reforms initiated by the 
new Hungarian government. These reforms, they fear, could diminish 
their income and possibly further devalue their public esteem.

9 Schengen Information System



The Visa in Practice at the Serbian and at the Ukrainian borders 177

When asked about the possible reactions passengers might have 
towards the new regulations, the following, rather short answer was given: 

“They will get used to it, because they have no other chances.” Altogether the bor-
der guard offi cers seemed to look forward to the changes; as one of them 
said: “it is going to be a great and beautiful task to protect the enlarged EU.” 

Concerning corruption, all of the interviewees were rather moder-
ate. They were not willing to talk about this issue and the direct ques-
tions were answered in euphemistic ways. No one considered corrup-
tion a big problem. Even though everyone heard about such cases, no 
one has ever personally experienced it. No one knows how seriously 
corruption should be taken. At both offi ces there were different regu-
lations to prevent the possibility of corruption. For example, everyone 
had to place his/her personal belongings in secure drawers before start-
ing his/her shift; they were also allowed to have only HUF 2000 with 
them during their shift. Sometimes civil controllers arrive at the offi ce 
and check if anyone holds more than this sum. As we were informed the 
border guards were able to recognize who the controllers were, so not 
even those concerned viewed this as an effective practice. Aside from 
this example, we were unable to discover more about the border guard’s 
anticorruption strategies. 

Our experiences were much different crossing the Serbian and the 
Ukrainian border by rail. Unlike our experience at the Ukrainian bor-
der – where we accompanied the border guards on the train to perform 
passport and visa control, we were merely passengers on the train from 
Subotica to Szeged. This difference in positioning likely affected our 
overall experience. 

The Subotica-Szeged line was more like a local tram than an inter-
national railway line. The distance was also comparatively short, only 
about 40 km, but our trip took almost two hours, a rather long time 
to cover the small space. The few passengers, mainly with Yugoslavian 
passports were obviously familiar with the visa system; from our obser-
vations, they traveled to Hungary daily. During the course of our trip, 
we experienced a common method of cigarette smuggling, but as it is 
not our aim in this essay to closely describe the phenomenon of living 
from the border, we will not address the issue further. Most of the passen-
gers, border guards, and customs offi cers seemed to know each other. 
In fact, it is so uncommon to travel this line with a Hungarian passport 
that the border guards and custom offi cers appeared surprised by our 
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presence. The border guards were polite; they conducted conversations 
in Hungarian with the passengers, who mainly spoke the language or 
received translations from other bilingual passengers. Non-Hungarian 
passports were collected and checked in the offi ce next to the station. 
Despite the large number of cigarettes hidden in the wagon, the whole 
scene was rather calm and friendly.

On the international line from Moscow to Budapest, the anxiety was 
more palpable. A considerable proportion of the mainly Ukrainian pas-
sengers held some sort of Schengen residence permit. As we were told, 
these – especially the Italian ones – are commonly faked, and the bor-
der guards take extreme caution when checking them. The passengers 
were quiet and seemed to be nervous, perhaps even scared. The train 
cannot be stopped for more than thirty minutes, so if someone’s visa is 
suspicious, the border guards force the individual to follow them to the 
pretty spacious offi ce next to the railway station. There, they clear his or 
her case and determine whether he/she will be allowed to leave with the 
next train or must return home because of an invalid visa. In extreme 
cases, the border guards have two cells at their disposal. These are, how-
ever, not often used.

Conclusions

The research presented above on Vojvodina and Trans-Carpathia 
demonstrates that the obligatory short-term visa is an inconvenience for 
applicants who have gotten used to particular practices over the course of 
the last 2.5 years. Consulates have indicated that visas are issued accord-
ing to fairly liberal criteria and that they act as a preparatory step for 
the Schengen regime. The consulates’ visa-issuing systems seem to work 
properly and are generally accepted by applicants. It is obvious for all that 
people living in border areas travel mainly because of economic reasons 
and that cultural ties play a signifi cantly weaker role. The institutions 
(i.e. Border Guards and consulates) seem to be prepared for Schengen 
accession while, conversely, applicants possess little to no information 
about the changes. People primarily feel afraid and doubtful in regards 
to Schengen. The lack of information about Schengen might eventu-
ally cause substantial problems. To subvert this, an effective information 
campaign must commence immediately.



ÉVA KOVÁCS

From Barbarian to Digital Heroes
On the Images of the European Union in Hungary

To date, Brussels has not provided any guidelines of how the
  institutions of the EU should portray themselves in the 

media.1 It has only initiated scientifi c projects that analyze the frames of 
a common visual policy.2 One remembers the boring repetition of fam-
ily-like photos made at EU summits, in which the country representa-
tives stand under the fl ag of the EU as a happy family. (The delegates of 
the “newborn” member-states are in the center of the photos, while the 
representatives of the old, big members are located behind them, every-
body smiles, everybody is happy…).

Another typical visual pattern is the documentation of moving: poli-
ticians arrive in or depart from somewhere. One could analyze the sym-
bolic structure of power, the gender constructions, the mechanisms of 
inclusion/exclusion, etc. in the pictures. A third visual pattern is the self-
representation of nations as EU member states.

Between 1990 and 2004, during the accession process, opinion 
research in Hungary showed an increasing skepticism on the one hand, 
and a very abstract imagination of the EU and its institutions, on the 
other. Not only the imagination but also the knowledge of the EU was 
limited and rough. The European Union doesn’t seem to be an “imag-
ined community” for the Hungarians yet. The protracted debate about 
the EU enlargement resulted in a lack of confidence in the symbolic 

1 See: http://europa.eu.int/comm/avpolicy/stat/studi_en.htm. 
2 See e.g. the Iconclash project: http://www.node-research.at/lp.php?id=160.
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position and self-representation of the nation.3 Parallel to this, Hungary 
tried to re-draw the mental map of ex-communist Europe, and targeted 
a central economic, social and cultural position in the region.4

1. A concise history of the images of Europe in Hungary

Hungary reached the lowest point of skepticism exactly at the end of 
the accession to the EU in 2004. This has a long prehistory. The posi-
tion of Hungary in Europe was discussed incessantly during the last 
century, and this discussion used to determine the ways of political and 
economic modernization.

The fi n de siecle was a turning point: Hungary opened up to the West 
(instead of following Bismarck-Germany and Russia).5 From that time on, 
the metaphor of the ferry has been used to symbolize, on the one hand, 
Hungary as a borderland between the East and the West, and, on the other, 
the transmission and translation of various values and cultures. The ferry 
that is not only moving but also transporting something became one of 
the positive images of the Hungarian political and economic elites. Para-
doxically, the ferry had its negative connotations like anxiety, instability 
and dependency as markers of an unstable national identity, too.

After WWI, in 1920, the political discourse changed radically and 
an anti-European campaign unfolded in the country. Between the 
two world wars, nationalism, revisionism and irredentism determined 
the image of Europe, though Hungary’s new geopolitical position was 
heavily discussed in the small circles of the intelligentsia.6 Naturally, 
traditionalism and modernization had also existed as ideologies ear-
lier, although, until the end of WWI, both had been legitimate national 

3 Kovács, János Mátyás: Westerweiterung: Zur Metamorphose des Traums von 
Mitteleuropa. Transit, Nr. 21, 2001. 3–20.

4 See e.g. the meetings of the Visegrád Four, Hungarian minority politics, and 
Hungarian investments in Eastern Europe

5 See Litván, György: Begegnungen an der Donau. In Heindl, Waltraud – Litván, 
György – Malfér, Stefan -Somogyi, Éva (eds.): Eliten und Außenseiter. Bd 2. Wien-
Köln-Weimar, 2000; Litván, György: La démocratie hongroise de 1918 et les 
vainqueurs. In Cipaianu, George – Vesa, Vasile (eds.): La fi n de la Premiere Guerre 
Mondiale et la nouvelle architecture géopolitique européenne. Cluj, 2000. 63–74.

6 See Zentai, Violetta: The ‘West’ Envisions the West. Images of the West in the 
Leading Progressive Hungarian Literary Journal in the Inter-War Period. Ethno-
logia Europeae, Nr. 29, 1999. 69–84.
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programs. Liberalism lost its legitimacy as a national program only in 
the 1920s, after the Soviet Republic in 1919 and the peace treaty in Tri-
anon in 1920. The binary oppositions of the subsequent “Populist ver-
sus Westernizer” discourse were the following: East versus West, Europe 
vs. Asia, conservatism vs. liberalism, tradition vs. modernity, nation vs. 
state, Volk vs. citoyen, religion vs. secularism, village vs. town, Bauerntum 
vs. Bürgertum. The populist arguments focused on the concept of enemy, 
in which the representatives of modernization, fi nancial capital, liberal-
ism, the media, etc. were branded as strangers.7

At the end of WW II, the image of Europe changed again. The lib-
eration of Hungary by the Soviet army resulted in a more positive image 
of the East than it had been earlier, while the victory of the Allied pow-
ers over Germany produced a friendlier picture of the West, too. For 
a while, it was the metaphor of the bridge that symbolized Hungary’s 
position in the new Europe. In 1948, the communist takeover broke 
this new image and dichotomized the imagination of Europe: the com-
munist propaganda tried to mobilize the Hungarian society against the 
Western “imperialists” and “capitalists” while in private life, the West as an 
ideal world embodied a higher quality of life, consumption, fashion, etc.

After the 1956 revolution (which brought a turbulence of images), 
the communist propaganda began to work with softer means of con-
trolling visual policy in the Eastern bloc. The West lost its character-
istics as an enemy, while the topos of the East (the Soviet Union) as an 
idol became empty. By the 1970s and 1980s, Hungary invented a spe-
cial kind of self-representation, the consumer-oriented “fridge socialism” 
(“goulash communism”), in which it portrayed itself as the most Western 
part of the Eastern bloc. In the middle of the 1980s, the oppositionists 
among the Hungarian intellectuals (together with their Czech, Slovak, 
Polish, Russian an Austrian friends and colleagues) launched a contro-
versy about Mitteleuropa.8 At that time, the metaphor of the bridge became 
revitalized.

7 See Kovács, Éva: Volkstümliche und Urbanisten – warum ist diese Kontroverse 
in Ungarn? ÖZG (Österreichische Zeitschrift für Geschichtswissenschaften) Nr. 
3, 1994. 262–278.

8 See Bojtár, Endre: Eastern or Central Europe? Cross Currents, Nr. 7, 1988. 253–
269. http://www.hti.umich.edu; Busek, Erhard – Wilfi nger, Gerhard (eds.): Auf-
bruch nach Mitteleuropa. Wien, 1986; Konrád, György: Mein Traum von Eur-
opa. Kursbuch, Nr. 81, 1985. 175–193; Konrád, György: Der Traum von Mitteleu-
ropa. In Busek – Wilfl inger (eds.): op. cit, 97; Le Rider, Jacques: Mitteleuropa.  Auf 
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After the political transition in 1989/90, the new political programs 
and slogans stressed: “We are (in) Europe.”9 The new democratic parties 
referred with euphoria to Europe as a new self-image directed against the 
Soviet past of Hungary. Up to the middle of the 1990s, the positive picture 
of Europe remained constant in the media; at the same time, it was over-
shadowed by the revival of the “Populists versus Westernizers” debate.10 
The Hungarian political elite (and partly the economic elite, too) split 
along the lines dividing East and West. Relations to the imagined Europe 
became one of the most important points of orientation in the media.

2. The images of Europe today

In the following, we will analyze the cover pictures and caricatures of 
the Hungarian weeklies in April and May 2004, that is, in the last phase of 
the accession to the EU. Interestingly enough, Hungary’s accession didn’t 
prove to be a real cover story. While weeklies published lots of articles in 
these days, the tabloids rejected or marginalized this topic: their covers 
continued to display the “ordinary” celebrities in these weeks.

2.1. The old metaphor of the ferry

„Has the ferry stopped?“ – it was with this question that the Heti 
Világgazdaság (World Economy, the weekly of the Hungarian establish-
ment) commented the accession. The title of the cover paraphrased the 
statement of the then Prime Minister Péter Medgyessy (“The ferry has 
fi nally docked”), which he made while signing the accession treaty in 
2003. The confusion of images (how could a ferry fi nally dock, without 
losing its defi nitive function, eternal moving) refers to the old Hungar-
ian imagination of the inequality between East and West, and initiated 
a symbolic reckoning with the hundred-year old sense of shame. (Pic-
ture 1.)

 

den Spuren eines Begriffes. Wien, 1994; Schöpfl in, George - Wood, Nancy (eds.): 
In Search of Central Europe. Cambridge, 1989.

9 See Kovács, Éva – Tóth, István János: Le partis avant les elections. La Nouvelle 
Alternative, Nr. 17, 1990.

10 See Kovács, János: Uncertain Ghosts. Populists and Urbans in Postcommunist 
Hungary. In Peter Berger (ed.): Limits of Social Cohesion. Westview Press, 1998.
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Moreover, the metaphor of the ferry represents an evident break 
with the metaphor of the bridge, and, as a result, with the dream of Mit-
teleuropa and the positive image of the East. This picture communicates 
only one Europe, which lost its center and doesn’t adapt to the East any 
longer. But, this isn’t a novelty. The fi fteen-year long process of distanc-
ing the East (including the former Soviet Union) ended in 2004 with 
this paradoxical statement. The humorous magazine Hócipõ11 makes fun 
of this long farewell from the East on its cover: on a famous election 
poster from 1990, it exchanged the head of the Soviet general with that 
of a Hungarian cowboy.12 (Picture 2., 3.)

11 Hócipõ = Snowshoes, my shoes are full of snow = colloquial Hungarian: “enough 
of that!”

12 The Hungarian cowboy has another symbolic meaning on this cover. He – in 
Hungarian: the „csikós” – was an emblematic fi gure of the goulash-communism in 
Hungary as a sight of the Puszta for the Austrian and German tourists. See Kürti, 
László: A puszta felfedezésétõl a puszta eladásáig. [From the Discovery to the 
Sale of the Puszta ]. In Fejõs, Zoltán – Szijártó, Zsolt (eds.): Turizmus és kommu-
nikáció. [Tourism and Communication] Budapest, Pécs, 2000. 112–128.

Picture 1. „Has the ferry stopped?“
(HVG, 1 Mai, 2004.)
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2. 2. The counter-images: Tribes, hordes and barbarians

The Hungarian “cowboy” brings us to a second type of EU images. 
The first meaning of this metaphor roots in socialism, allegedly the 
Hungarians used to live an “uncivilized” life (they lived in villages, were 
alcoholic, destroyed the environment, etc.). This (self )-representation 
has a long tradition, not only in the Eastern but also in the Western half 
of Europe.13 The caricature in Hócipõ and the cover of Magyar Narancs 
convey upon this image unambiguously. (Picture 4., 5.)

Both pictures ref lect on the Western projections of “Easternness” 
with self-irony. Therefore, this visual representation narrates Hungary’s 
accession to the EU as self-colonization, in which the Hungarian peo-
ple are shown as archaic natives.14 The European Union as a circus, the 

13 See Todorova, Maria: Imagining the Balkans. New York: Oxford University Press, 
1997; Wolf, Larry: Inventing Eastern Europe: the Map of Civilization on the Mind of the 
Enlightenment. Stanford University Press, 1994.

14 See Kiossev, Alexander: The dark intimacy: maps, identities, acts of identifi cation. 
In Bjelic, Dusan I. –Savic, Obrad (eds.): Between Globalization and  Fragmentation. 

Picture 3. I have never thought 
I would see Hungary’s return to 
Europe! (Hócipõ, 1. Mai 2004)

Picture 2. Tovarishi, koniec!
Election poster of the Hun-
garian Democratic Forum 
(1990)
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accession as a scene in the circus, the Hungarian cowboy (the csikós) as 
a frightening lion criticize the long hesitation by Western Europe over 
the issues of EU-enlargement.

A version of this kind of self-representation offered by another car-
icature of the Hócipõ portrays the economic potential and habits of the 
Hungarians. (Picture 6.)

2.3. An irredentist trip: Trianon-Europe

From the outset, the radical right-wing clearly rejected the accession 
ceremonies. Their version of the new European geopolitical map articu-
lated their usual revisionism and irredentism and served to remind their 
readers of Trianon. Just as the Hungarian ruling elite did in 1921, the 
weekly Demokrata campaigned for their beliefs in 2004. This time, how-
ever, the enemy was the European Union rather than the Entente. (Pic-
ture 7., 8.)

Cambridge, 2002. 165–190; Melegh, Attila: On the East/West Slope. Globalization, 
Nationalism, Racism and Discourses on Central and Eastern Europe. Budapest: CEU 
Press, 2005.

Picture 4. „We’ve arrived!“
(Magyar Narancs, 29. April 2004.)

Picture 5. „The lion is ready to jump“ 
(Hócipõ, – 1 Mai. 2004.)
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 This “map game” – i.e. the cartographic representations of “his-
toric Hungary” – has had a long tradition in Hungarian national dis-
course. The map of so-called historic Hungary is a very popular icon 
for revisionists and can today be found not only in the booklets of right-
wing populists but also on T-shirts, postcards, websites, etc. Demokra-
ta’s agenda is unambiguously illustrated on its cover: the Hungarian EU-
accession is a false territorial revision because Transylvania, Ruthenia 
and the Banat are still missing in Hungary’s map. Of course, the cover 
can also have a non-nationalistic meaning. Namely, it is unfair that EU 
did not consider Romania, Ukraine, Croatia and Serbia to become mem-
ber states soon. However, the inconsistency between the state names 
(see „Románia“ = Romania, „Szerbia“ = Serbia und „Horvátország“ = 
Croatia) and the illustrated territories (Románia = exactly Transylvania, 
Szerbia and Horvátország = exactly the former South-Hungary; Mára-
maros = exactly Ruthenia) are clearly dedicated to a revisionist mes-
sage. The title’s cover “Outside and inside” draws the reader’s attention 
to the fact that the “whole” of Hungary was not admitted to the EU and 
that portions of the Hungarian population (i.e. Hungarian minorities in 
neighboring countries) remain outside of EU borders.

Picture 6. “The Hungarian invasion” Copyright: Ferenc Sajdik
(Hócipõ, 1. Mai 2004.)
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2.4. The idols of the offi cial accession campaign

America versus Europe. The roots of the imaginations discussed above, 
stretch back to the political culture of the 19th century. Nevertheless, 
the official propaganda by the government chose other idols to cele-
brate the accession. In 2003, the government campaign began with Tony 
Curtis, an American film star with Hungarian descent. His Hungar-
ian background is enigmatic: his family (of Jewish origin) emigrated to 
the United States from the former Czechoslovak Republic in the 1930s, 
today this region belongs to Ukraine; he cannot speak Hungarian. Cur-
tis posed in the media in short trousers and a Texan hat to advertise the 
European Union for the Hungarians. The crux of the message is the 
following: in the past, you had to leave this country if you wanted to 
make a world-wide career, now Europe would be the continent of your 
dreams. However, no doubt about it, Tony Curtis made the impression 
of a foolish, old American tourist in the media…

 The Hungarian beauty. The second master-idol of the offi cial rituals 
during the accession was the Hungarian Queen of Beauty 2004, who 

Picture 7. Rezsõ  Vértes: The Shadow 
of Trianon
(Hungarian National Museum, 
Archive of Historical Photogra-
phies, No. 96.171)

Picture 8. „Outside and inside“
(Demokrata, 1. Mai 2004.)
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greeted us from the giant posters in the central places of the capital. The 
embodiment of Europe as the beauty is a commonplace used by Ger-
man, French and British newspapers, too.15 (Picture 9.)

The icon of the beauty, which appeared not only in the weekly 168 
Óra (168 hours), but also in the offi cial propaganda materials, lost its 
sacred historical and iconological meanings. From an icon to an idol, 
it became a profane personality, which Hungary should identify itself 
with as a new EU-member. The message “we are beautiful” produced 
a self-representation, as if Hungary “earned” the EU-membership by its 
beauty. This sexualized image based on the above-mentioned attitude of 
self-colonization, of the passive female body, serves to awaken the desire 
of the West to have her.

15 This image refl ects the medieval icons of Europe. „Europe: A Lady in a very rich 
Habit, of several Colours, sitting between two Crofs Cornucopias: the one full of all Sorts 
of Grain; holding a Temple in her right Hand, and with the Fore-fi nger of the left Hand, 
points at Scepters and Crowns; a Horse amongst Trophies and Arms; a Book, also, with 
an Owl on it, many Musical Instruments by Her, and a Palat for Limner with Pencils. 
All which shews it to be the principal Part of the World, for Religion, Arts and Arms.“ 
See Ripa, Cesare (1603): Iconologia, Fig 185. http://emblem.libraries.psu.edu/Ripa/
Images/ripa047a.htm

Picture 9. „Servus, Europe!“
(HVG, 29. April 2004.)



From Barbarian to Digital Heroes 189

Conclusion

The covers and caricatures of the Hungarian newspapers during the 
period of the accession revived the old visual narratives on Europe very 
superfi cially and confusedly. One of the reasons could be a global fea-
ture of increasing the number of self-references in mass communica-
tion. But, a more important reason is the skeptical attitude of the Hun-
garian public towards the EU, which robbed them of the visual creativ-
ity. Another common characteristic of imagining Europe is ambiguity: 
all pictures show the emotions of insecurity and dissatisfaction with 
regard to whether or not Hungarians are “fi t for Europe”. As a result 
of this, the accession has a mirror-effect: in the pictures the European 
Union is not to be seen, one fi nds self-portraits instead that stress Hun-
gary’s alterity. The only visual novelty – one may regard this just with 
mixed feelings – is the widening of the discursive horizon toward the 
USA. It refers to the old-new question of loyalty as to which continent, 
which constellation of power Hungary should prefer? The unfortunate 
choice of an old American fi lm star couldn’t answer this question yet…

Picture 10. Culture and Hungary - our 
pART in Europe
(Ministry of Cultural Heritage, 2004. 
Graphic Design: Hanga Máthé)

Picture 11. Lara Croft
(Demo CD, Core Design, Eidos, 
2003.)
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Instead of offering a pessimistic conclusion, I would like end by  showing 
a rather  enigmatic cover picture. In the spring of 2004, the Hungar-
ian Ministry of Cultural Heritage published a brochure entitled „Cul-
ture and Hungary – Our Part in Europe.“ It’s content provides correct 
and often astute information about Hungarian culture. However, on its 
cover there are fi gures that strongly resemble cartoon or computer game 
characters (e.g. the Pokemon series or the Tomb Raider fi lm). In the pic-
ture’s background, the pillars of the Hungarian National Museum are 
recognizable; the Hungarian tricolor is also invoked by the prominent 
display of green and red. While these symbols can be easily identifi ed, 
they are not defi nitely linked to specifi c persons or cultural meanings. 
Are these, then, Hungary’s enigmatic European citizens who have yet to 
be represented?
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Security of energy supply in Hungary

Today, energy-security is a chief concern for the international 
agenda. This is largely due to the New Year’s crisis when Rus-

sia cut energy supplies to the Ukraine. Leaving half of Europe with 
energy shortages, the Ukrainian Crisis defi nitely had a positive effect: it 
alerted European and American leaders to Russia’s energy leverage and 
its associated risks. Indeed, the bitter political statements traversing the 
Atlantic hint at the possibility of a new type of cold war in which super 
powers threaten each other with ‘energy weapons,’ i.e. curtailing energy 
supplies or providing them from elsewhere.

Situated between predominant world economies, the question for 
Hungary is whether it can pursue its domestic energy-security inter-
ests or must it implement decisions made elsewhere (mainly in Mos-
cow, Brussels and Washington). This also leads us to ask whether Hun-
gary has any distinguished national energy policy at all.  Has Hungary 
already adapted to the extent that it has not developed an energy policy?

This article seeks to answer the above questions by examining the 
current energy-security situation from Hungary’s perspective.

Conceptual clarifi cation

Energy-security is usually understood as the securing of a continu-
ous supply of energy and tends to encompass two issues: alternate energy 
sources and physical protection. Alternative sources of energy require 
that states diversify their energy sources to guarantee an undisrupted 
supply.  This acts a precaution against an energy supplier that decides 
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to uphold or terminate the energy provision.  As demonstrated by the 
Ukrainian crisis, this is a necessary precaution.

Energy-security also requires the physical protection of energy infra-
structure against terrorist attacks and natural disasters. This became an 
objective following the September 11 attacks on the US, but the objec-
tive has yet to become a reality. In other words, we do not know how 
to protect pipelines and power plants from an actual terrorist attack. 
Responding to this void, the European Commission is currently devel-
oping a European Programme for Critical Infrastructure Program 
(EPCIP), published a Green Paper regarding this issue in 2005, and ini-
tiated a consultation with the Member States and stakeholders.1 In addi-
tion to the EU, NATO has also expressed an interest in extending its 
activities to energy infrastructure protection.

However, when it comes to the Russian defi nition of energy-security, 
the picture is somewhat different. For Russia, primarily means greater 
guarantees of access to the European market.2 No wonder that as Rus-
sia is holding the G8 meeting in St. Petersburg July 2006, energy secu-
rity is primary item on the agenda. At the conference, President Putin 
is expected to present Russia as a major energy producer and player on 
the international economic scene as well as to forward Russian plans to 
invest into Western European and US energy facilities.3

Mutual EU-Russian interdependence

Here are some figures to clarify the statistical background of the 
set-up of the EU-Russian relations in the context of energy: The EU 
imports about 50% of its energy consumption.  This fi gure is expected to 
rise to 90% in regards to oil and 80% in regards to gas by 2030.4  Russia 

1 Green Paper on a European Programme for Critical Infrastructure Protection of 
17 November 2005. The ‘Green Paper’ is a type of legally non-binding document 
of the European Commission which sets the directions of policy-development in 
new fi elds and may in the future lead to a formal legislative proposal.

2 Russia plays energy card vs. Western investment. The New York Times, 11 June 
2006.

3 Russia bargains bigger stake in West’s energy. The New York Times, 12 June 2006.
4 Doing more with less – Green Paper on Energy Effi ciency. European Commis-

sion, COM (2005) 265 fi nal of 22 June 2005. See also ‘Green Paper – A European 
Strategy for Sustainable, Competitive and Secure Energy’, COM (2006) 105 fi nal 
of 8 March 2006.
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has one of the world’s largest fuel reserves, housing approximately 34% 
and 13% of the world’s gas and oil supplies respectively.5 Russia currently 
provides 30% of the EU’s oil and 50% of its gas imports. On the basis of 
these fi gures, one thing is clearly evident: the EU is heavily dependent 
on Russian supplies. However, this dependence is not one-sided: Rus-
sia also relies on the EU since as much as 25% of Russian GDP comes 
from its trade in energy.6 The fact that Russia recently agreed to repay 
its entire $21.3bn debt to the Paris Club of creditor nations by the end 
of August 2006 – mainly from energy revenues7 – indicates how much 
energy trading yields for Russia. According to these fi gures, then, the 
EU and Russia are greatly interdependent.

This interdependence between the EU-Russian also means that both 
sides should be careful when discussing strategies to reduce their interde-
pendence. On the one hand, even if plans work out to construct pipelines 
that enable the EU to receive energy from countries other than Russia, 
they will still remain dependent upon Russia in the immediate future. On 
the other hand, Russia certainly cannot afford to lose Europe as its major 
energy trading partner because this loss would harmfully impact its GDP.

Is there an EU energy security policy as such?

The sudden realisation of overdependence on Russian energy has 
prompted the prioritisation of energy-security in the past six months. 
Beyond the thrust to secure supplies, Brussels’s anxiety is compounded 
by a series of other energy-related problems such as high prices, lack 
of competition in the electricity and gas sectors, and friction between 
Member States as regards nuclear energy and environmental concerns 
to name a few. Additionally, some Member States also view energy as an 
issue of national sovereignty and are more resistant to Brussels’s initia-
tives. Larger Member States like Germany and France feel that securing 
energy supplies is a national priority and should not be left to the slow 
and bureaucratic processes of the EU – which many believe has also 
failed to rectify many problems that it has identifi ed. Take the  Lisbon 
Agenda, which set the objective for the EU to become the world’s most 

5 Offi cial website of the G8 presidency of the Russian Federation in 2006.
6 Source: European Commission, Directorate General External Relations.
7 Russia to repay $21bn Paris Club debt. Financial Times, 23 June 2006.
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competitive economy by 2010, as an example. Judging by the recent 
gloomy European economic outlook, especially in some larger Mem-
ber States, Lisbon appears to be an ongoing failure. Apart from propos-
als and heated discussions, not much has been actually achieved to make 
this proposition a reality.

 Most importantly, little strategy seems to be developing in regards 
to how the EU should respond to domestic developments in Russia’s 
energy sector.  Specifi cally, no strategies have been explored to deal with 
the increasing public-private overlap, which has made the Russian energy 
sector less transparent and predictable.8 One solution would be to con-
vince Russia to abide by relevant international trade rules, namely that 
of the Energy Charter Treaty. This Charter aims to internationally lib-
eralise the sector and provide a minimal operational-conduct code. Not 
surprisingly, Russia is reluctant. While it has already signed the Char-
ter, it is refusing to ratify it because it would provide Western investors 
access to the Russian energy market. Russia’s forthcoming adherence to 
the WTO provides no solution either because there is no separate WTO 
agreement on energy trade. For the time being, therefore, the present 
situation will prevail: energy trade will continue to be regulated by inter-
company agreements.

Russia is eyeing Hungary?

Hungary is probably the EU Member State most dependent on Rus-
sian gas.  It receives approximately 80% of its supplies from Gazprom, 
the state-owned Russian energy giant; it is also being pressured to con-
sent to plans that would further increase this rate. When President Putin 
visited Budapest on 6 March 2006, an important item on his agenda was 
the possibility of Gazprom buying the wholesale division of MOL, the 
Hungarian oil-and-gas company. There are also proposals to extend the 
Blue Stream Pipeline, which currently connects Russia and Turkey, by 
linking Russia to Southern Europe via Hungary. Finally, there is the idea 
of establishing a natural gas hub that would be capable of storing 1.2 bcm 
of gas in Hungary. Should Hungary agree with these plans, it would 
greatly undermine European plans to construct the Nabucco pipeline, 

8 Andrew Monaghan and Lucia Montanaro-Jankovski: EU-Russia energy rela-
tions: the need for active engagement. European Policy Centre, March 2006.
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which would be capable of supplying alternative gas supply from Iran, 
Turkmenistan, Azerbaijan and Kazakhstan.9 As Nabucco would connect 
Turkey with Austria, similar to the Russian proposal to prolong the Blue 
Stream, it would also pass through Hungary.

These recent visits send a clear message: Hungary seems to be a tar-
get for Russia more than a possible partner and is left with a quite lim-
ited amount of political maneuverability. Indeed, Hungary’s situation 
in this political matrix is more clearly portrayed in the various interna-
tional, rather than domestic media.

The Polish way

Contrary to Hungarians, the Polish have certainly not kept a low pro-
fi le. Following a series of bitter incidents last year, in an interview with 
the BBC this May, Polish Defense Minister Radek Sikorski has openly 
accused Russia of using its energy reserves as a means of blackmailing its 
Western neighbours. He stated that Poland desires a commercial relation-
ship with Russian energy suppliers that are free of monopolies, price-fi x-
ing or blackmail.10 His words seem to echo Dick Cheney, US vice-presi-
dent, warning Russia against “intimidation or blackmail, either by supply 
manipulation or attempts to monopolise transportation.”11

However, voicing one’s opinion can cost dearly: Last September, 
Russia signed a deal with Germany to build a gas pipeline under the Bal-
tic Sea, bypassing Poland. Gazprom will own 51% of the pipeline, with 
German EON and BASF taking 24.5% each.12 Warsaw is now worried 
that the new pipeline – which would also bypass EU members Lithua-
nia, Latvia and Estonia – could be used to cut off energy from Poland 
for political purposes, without affecting supplies to Germany. It might 
not be that far from the truth as few in Russia doubt that gas supplies via 
a seabed pipeline will ultimately be more expensive than one across the 
land, i.e. through Poland. However, in exchange for the higher construc-
tion price, Ukraine, Belarus and Poland will no longer be the  exclusive 
operators of gas transit and, consequently, will not be able to ’transit 

9 Putin pushes energy expansion into Central Europe. Radio Free Europe/Radio Lib-
erty, 6 March 2006.

10 Poland slams Russian fuel policy. BBC Online News, 19 May 2006.
11 Who is afraid of Gazprom? The Economist, 4 May 2006.
12 Germany and Russia sign gas deal. BBC Online News, 8 September 2005.
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blackmail’ Russia.13 The Polish Defense Minister compared this deal to 
the pre-World War II Nazi-Soviet pact which carved up Poland. He also 
accused Germany of halting plans for more integrated EU cooperation 
on foreign and security affairs, including energy security.14

Increasing US involvement in Central European energy policy

With the strategic decision about whether Hungary will agree to 
Russian or EU pipeline construction proposals pending, it is no won-
der that Budapest and other neighbouring capitals have recently become 
frequented hot spots by Russian and US envoys, including both Presi-
dent Putin and Bush. In the face of Russia’s repeated demonstrations of 
its powers over energy politics, US Secretary of Energy Samuel W. Bod-
man, only ten days following Mr. Putin’s March 6 visit to Budapest was 
quick to point out that “[t]he US and Central Europe share many of 
the same energy goals including greater energy effi ciency, use of clean 
and reliable energy supplies, and expanded infrastructure…This meet-
ing provided a unique opportunity to discuss strategies to enhance Cen-
tral Europe’s regional strategy.”15

NATO has also started to increase its involvement in European energy 
security issues. At a major NATO Forum on Energy Security Technology 
in Prague in February, Kevin Rosner, co-director of the conference stated 
that “the trans-Atlantic Alliance must get involved in trying to help stabi-
lize future energy supplies and believes it could play a critical role in doing 
so.” One of the subjects discussed was a proposal to create a new alliance 
in which NATO and EU members would act in concert “in the face of 
any threat provoked by either a cut or a diminution of supply sources that 
may occur because of natural disasters, disruption of wide distribution 
and supply systems or political decision by suppliers.” Not surprisingly, 
the proposal was put forward by Poland,16 which now regards the US as 
the primary guarantor of its energy security.

13 Baltic deal worries Polish press. BBC Online News, 8 September 2005.
14 Russo-German deal irks Poland. BBC Online News, 30 April 2006.
15 Secretary Bodman meets with regional energy ministers in Hungary, emphasizes 

US support for Central European Energy Security. US Department of Energy News 
Release, 17 March 2006.

16 NATO considers role in increasing energy security. Radio Free Europe/Radio Lib-
erty, 24 February 2006.
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Besides direct US and NATO involvement in the European energy 
concerns, at the EU-US Summit – the official trans-Atlantic politi-
cal forum – cooperation in energy security was also identifi ed as a pri-
ority. In a statement after the EU-US Summit in Vienna on June 21, 
2006, US President George Bush and European Union leaders jointly 
listed their concerns about some recent developments in Russia. Also, 
the European Council Declarations of the Summit17 devoted a separate 
chapter to the subject. Entitled ‘Promoting Strategic Cooperation on 
Energy and Energy Security, Climate Change and Sustainable Develop-
ment,’ this chapter identifi ed the areas in which EU-US strategic coop-
eration should be increased: diversifi cation of energy sources and sup-
plies, securing energy infrastructure, and improving energy security by 
enhancing the dialogue with the main transit, producer and consumer 
countries – to name a few. They have also agreed to jointly analyze geo-
political implications of the worldwide energy situation and develop pol-
icies in the framework of an annual review of the EU-US energy coop-
eration. This means that something substantial has fi nally happened in 
the trans-Atlantic dialogue, which has been widely criticized for lacking 
any meaningful political will.

German separatism

While Putin and Bush are certainly attracting the most attention 
when security is at stake, German energy interests should not be over-
looked. In fact, it seems that the Germans are playing their own game. 
Critics within the EU have already complained that Germany is guilty 
of putting its own interests above those of other Member States.18 Defi -
nitely, the joint construction of the Baltic pipeline by Gazprom and Ger-
man companies EON and BASF will increase the Russian foothold in 
Europe – exactly what the EU is aiming to reduce.  Moreover, EON is 
anxious to acquire a piece of  Russia’s wealth, a 25% stake in the Russian 
Yuzhno-Russoye natural gas fi eld.19 As no foreign investment has pre-
viously been allowed in the Russian energy sector, the deal is historic. 
However, what the German companies are offering in return for such 

17 10783/06 (Presse 189), 21 June 2006. 
18 Germany and Russia sign gas deal. BBC Online News, 8 September 2005.
19 Germany and Russia maneuver for gas deal. International Herald Tribune, 18 May 

2006.
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a stake is exactly what many in Hungary fear: EON energy assets in 
Hungary and Central Europe.

In recent years, EON has acquired strategic stakes in Central 
Europe,20 and more importantly, in Hungary.21 It has considerable mar-
ket shares: 2,401,454 Hungarian customers in electricity and 564,673 in 
gas markets.22 Gazprom has expressed its interest in buying the wholesale 
division of MOL, and in the case of refusal, EON could potentially offer 
just what Russia wants. As EON has recently acquired the gas division of 
MOL as well, this could also easily become part of the exchange price for 
access to the Russian market. A piece of the MOL Group – which is the 
leading oil group in Central and Eastern Europe, currently being publicly 
traded on the Budapest, Warsaw, and Luxembourg stock exchanges and 
has retail units in 10 countries – certainly sounds attractive. Indeed, it is 
assumed that EON-owned assets in MOL have already been offered.23 
While there is no offi cial answer as of yet, should EON sell off its Hun-
garian and possibly other Central European equities to Gazprom, Russia 
would undoubtedly secure its energy leverage in Europe.

Lack of a visible and coherent Hungarian energy policy

In the midst of this complex political situation, it is diffi cult to iden-
tify the pursuit of a strategy to secure domestic energy supplies by the 
Hungarian Government. While this is probably somewhat due to the 
recent elections that led politicians to focus their attention elsewhere, it 
is disconcerting that no policy seems to be developing.

It might be expected that the newly elected government’s 2006 
National Program would contain some indications, but as it stands, the 

20 See E.ON Annual Report 2005.
21 EON equity stakes in Hungary: E.ON Dél-dunántúli Áramszolgáltató Zrt. 

(100%); E.ON Tiszántúli Áramszolgáltató Zrt. (100%); E.ON Észak-Dunántúli 
Áramszolgáltató Zrt. (100%); KÖGÁZ Rt. (98.1142 %); DDGÁZ Rt. (50.01%); 
E.ON Energiakereskedõ Kft. (100%); E.ON EÜT Kft. (51%); DKCE Kft. (10%); 
E.ON IS (49%); EMSZET (74.7%); EH-SZER Kft (51%); ENERGO-HOLD-
ING Kft. (74%); Dunaújváros Sewage Treatment Plant Ltd. (49%).

22 Website of EON Hungária Zrt, http://www.eon-hungaria.com/eng/hung_ceg-
tort.php

23 The German E.ON refuses to let Gazprom into its network. Kommersant, 18 May 
2006. See also: EON offers Hungarian assets to Gazprom in exchange for Rus-
sian gas fi eld. 14 March 2006, Expats Hungary, http://www.expatshungary.com/
news/item/1037
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National Programs is too broad and too vague in regards to energy secu-
rity. While the policy document that should have elaborated the subject 
in more detail, entitled the New Hungarian Energy Policy Strategy for 
2006–203024 certainly has some good ideas, it is defi nitely lacking in 
vision for the near future. Although the Strategy is meant to determine 
the energy-policy trajectory for the next 25 years, it does not answer the 
most important question: What stance should Hungary take with respect 
to Russia and supply diversifi cation in the international context? Besides 
stating that it is only feasible in the context of EU external energy pol-
icy, the Strategy does not generally contain any external energy relations’ 
policy at all. Only semi-offi cial, short press releases by the Minister for 
Energy and Transport on the Ministry’s website25 resemble a policy 
vision and tackle some of the crucial pending issues. They discuss the 
importance of Central European cooperation, the alignment of energy 
security policies by the new Member States at EU forums, and Hunga-
ry’s interest in building the Nabucco pipeline. Nevertheless, they do not 
change the fact that there is an obvious vacuum in offi cial policy devel-
opment, which reveals that the government’s “energy strategy” is keep-
ing a low profi le and reacting to emergency situations.

Having only recently become an EU member, Hungary’s is still new 
to decision-infl uencing techniques and is of limited economic weight. 
Because of this, Hungary’s primary role in the EU seems to be mechan-
ically implementing Brussels’s decisions. One wonders, though, what 
would Hungary’s role be now, should Mr. László Kovács have become 
the European Commissioner for Energy instead of Tax and Customs, 
the latter being one of the more marginal positions.

The only initiative the Hungarian Government has managed to suc-
cessfully advance among EU Member States is the location of the pro-
posed European Energy Supply Observatory in Budapest. This initia-
tive defi nitely has a chance, provided the unwritten rule that all Member 
States should have at least one EU agency located in their country, stands. 
Since the Polish lobbied much better for the location of the  Border 

24 Az új Magyar energiapolitika tézisei a 2006- 2030 évek közötti idõszakra. [The 
principles of the new Hungarian energy policy for the period between 2006 and 
2030] Ministry of Economy and Transport, 13 January 2006.

25 Nyolc állam képviselõi tárgyaltak az energia biztonságáról [Representatives of 
8 countries discussed energy security] – press release on the website of the Hun-
garian Ministry of Economy and Transport, 22 March 2006.
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 Monitoring Agency, Hungary still has no such EU agency. Because of 
this, Hungary is currently at the top of the waiting list. However, the 
agency is mostly a question of prestige and will, therefore, probably have 
little or no impact in the formulation of EU energy policy.

Internal solution to external dependence?

The debate over how best to secure our energy supplies has also 
drawn attention to renewable energy, i.e. reduction of consumption and 
increasing the energy effi ciency. However, prospects in Hungary are far 
from bright.

Concerning renewable energy, Hungary is at the bottom of the EU. 
It has made the lowest offer of national target-percentage of domestic 
renewable energy production: 3.6% until 2010, compared to Slovakia’s 
target of 31% and Slovenia’s target of 33.6% by 2010.26 While the 2006 
National Program indicates that the Hungarian target will be increased 
– and has already effectively been surpassed, presently standing around 
4.17%27 – it is still rather low. The National Energy Strategy for 2006–
2030 predicts that renewable energy production could be increased to 
maximum of only 7% by 2010 and 9% by 2025. It is important to note, 
though, that this increase is mostly for efforts related to biomass rather 
than wind, solar or thermo energy. According to some renewable energy 
experts, old power plants can be technically transformed and enabled 
for biomass production, i.e. by environment-related supports, so that old 
industries can be revived and restructured. While this transformation 
is a supportable objective, it should not be made to the disadvantage of 
wind and the other renewables.

The Hungarian Energy Offi ce has declared that the electricity net-
work is technically not prepared to take in more capacity generated 
by wind farms and that this situation will not change in the foreseea-
ble future. This, in practice, prevented any further network infrastruc-

26 ‘The share of renewable energy in the EU – Country Profiles – Overview of 
renewable energy resources in the Enlarged European Union’, European Commis-
sion Staff Working Document, SEC(2004) 547 of 26 May 2004.

27 ‘A megújuló energiaforrásokból termelt villamos energia mennyisége és a 
támogatási rendszer pénzügyi mutatói Magyarországon 2005-ben’ [The amount 
of electricity generated from renewable energy sources and its fi nancing system] 
website of the Hungarian Energy Offi ce.
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ture-development for an undefi ned period of time. This statement is in 
spite of the fact that only last year renewable energy investors submit-
ted requests for approximately four times as much electrical-genera-
tion capacity than the Energy Offi ce’s current set-maximum of 330 KW. 
Still, when compared with the conclusions for Hungary in a 2004 Com-
mission Staff Working Document on renewable energy sources in the 
enlarged EU, this increased investment interest in wind energy produc-
tion is defi nitely an improvement. The study found that “[T]here would 
be good opportunities for biomass, solar, geothermal and some wind 
energy development, although the investment climate was not favour-
able until now and only very few investment has taken place with differ-
ent multilateral funding.”28 Sadly, while investment interests backed by 
collateral have appeared, they are not overwhelmingly welcomed.

In terms of energy effi ciency, Hungary is even below half of the EU 
average, which was also confi rmed by János Kóka, Minister for Econ-
omy and Transport.29  This result comes in spite of the fact that prob-
lems were already acknowledged a while ago. For instance, the 1999 
Government Decision regarding the national strategy for energy effi -
ciency30 already provided for various measures, institutions and mon-
etary allocations. Apparently, there have been no results. A recent posi-
tive development, though, is that the New Energy Policy Strategy for 
2006–2030 revives or propels many of the initiatives. However, beyond 
the development of objectives, any results will boil down to the amount 
of money devoted to the issue. In the country’s current gloomy fi nan-
cial state, it is fairly unlikely that the government will devote resources 
to long-term economic objectives, such as increasing the effi ciency of 
energy utilisation by 2030.

Conclusion

Hungary is, indeed, small and stuck between powerful energy econ-
omies that drive international energy-security politics. More than likely, 
it will be unable to set the agenda. However, it has not been as active as 

28 ‘The share of renewable energy in the EU …’ op. cit.
29 ‘Energiahatékonyság – pályázatok’ [Energy effi ciency – grants] 16 March 2006, 

news website of the Hungarian Ministry of Economy and Transport.
30 Government Decision No. 1107/1999 (X. 8.) on the national energy effi ciency 

strategy.
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it could be. As there is no visible indication of a coherent national energy 
security strategy, it is not surprising that the country is not taken into 
account when decisions are made, neither to the extent it should.

It should be a priority to take pending political decisions and form 
a real national strategy. Not even energy experts can come up with 
magic solutions if their hands are tied by a lack of principal political 
tenets. Hungary’s EU lobbying techniques should also be considerably 
enhanced. But again, this does not only depend on the administrators 
who actually negotiate. Without clear political intentions and decisions, 
it is diffi cult to lobby for anything.

Technically and financially, Hungary is not prepared to provide 
a substantial portion of national energy production from renewable 
energy sources. Since increasing energy effi ciency and capacity utilisa-
tion are highly dependent on costly government investments, it is very 
unlikely that such long-term objectives will be integrated into effective 
government actions, beyond political rhetoric. And amongst the contin-
uous international criticism over the huge budget defi cit, the EU is also 
probably putting the requirement of sound economic management over 
saving energy.
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Beyond Sovereignty: From Status Law to Transnational Citizenship1 
attempts to further situate the various challenges stemming from a 
state’s interaction with “minority” populations within and beyond its 
own borders. Building off The Hungarian Status Law: Nation Building and/
or Minority Protection,2 an earlier edition in this series, Beyond Sovereignty 
attempts to further elucidate why states have an interest in developing 
legislation that addresses kin minorities who reside in other countries. 
Additionally, it also seeks to explore why some and not others types of 
legislative action have been deemed permissible by international bodies. 
While these issues might at fi rst glance appear clear cut, this collection of 
essays indicates that there is much more than meets the eye in regards to 
kin-minority legislation.

Although it does attempt to balance its considerations, Beyond Sov-
ereignty primarily considers the case of Hungary and its kin minori-
ties. This is perhaps because of the singular treatment that (what is 

1 See the full texts: http://src-h.slav.hokudai.ac.jp/coe21/publish/no9_ses/contents.
html 

2 Zoltán Kántor, Balázs Majtényi, Osamu Ieda, Balázs Vizi, Iván Halász (eds.): The 
Hungarian Status Law: Nation Building and/or Minority Protection. Sapporo, 2004. 
See the full texts: http://src-h.slav.hokudai.ac.jp/coe21/publish/no4_ses/contents.
html 
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 commonly known as) the Hungarian Status Law received in the inter-
national community. As the collection points out quickly and often, laws 
like the Hungarian Status Law are not unusual for states within Cen-
tral and Eastern Europe, which has experienced large population shifts 
over the previous decades. However, for various reasons, the Hungarian 
Law provoked discord among neighboring states and, therefore, within 
the international arena. By following the various logics pertaining to the 
Hungarian case, then, it is possible for states and researchers to further 
understand how the category minority, generally, and kin-minority, spe-
cifi cally, operate within (developing) states and international arenas.

The fi rst three sections are devoted to fl eshing out of the various 
threads relating to the Hungarian Status Law. They explore how issues 
of modern day sovereignty, European integration, and historical back-
ground relate to Hungary’s decisions towards its kin minorities. Each 
section helps to further contextualize the Hungarian Status Law within 
both Hungary and the more broadly defined European community. 
Additionally, the thorough analysis of the reasons behind and reactions 
to the Law continue to nuance our understanding of how the category 
minority can function in legal, political, and social fi elds. Because of this, 
reading any of these sections independently is benefi cial for anyone who 
possesses a general or more in-depth knowledge of minority issues in 
Central and Eastern Europe, especially for those who are interested in 
states aspiring to EU accession.

As the fi rst section commences, the Hungarian Status Law and the 
objections raised against it are theoretically scrutinized. At the outset, 
the arguments by Majtény, Deets, Kántor, and Stroschein appear as if 
they will demonstrate how minority issues extend beyond the realm of 
state sovereignty; while these essays do demonstrate how the category 
minority extends across borders and is inherently infl uenced by extra-
state actors, they also do much more. They take us through the various 
theoretical models that can anchor modern day knowledge about minor-
ity issues in Central and Eastern Europe. These bold analytical moves 
intend to show us that the changes in present-day international interac-
tion also affect how states and minorities interact. As these essays dem-
onstrate, there are many international actors –  including but not limited 
to kin-states –  who have a vested interest in securing and monitoring 
the rights of minorities. But, how much is too much?
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The limit of extra-state actors’ involvement is the second question 
this set of essays seeks to examine. Primarily, they attempt to answer if 
the Hungarian Status Law theoretically over-stepped the boundaries of 
this legitimate and necessitated international involvement with minori-
ties residing within another sovereign state. Since these essays want to 
explore both the law and the objections to it, they do not focus on the 
concrete legislative terms. Rather, they focus on the categories and theo-
retical implications of the law. This ranges from a discussion of the place 
of the various structures of the state, a state’s relationship to kin minori-
ties, the concept of the nation, and the various manners in which minor-
ity issues may be read. These diverse renderings allow readers to ascer-
tain the various theoretical positions behind the opponents and propo-
nents of the Hungarian Status Law. In doing such, these discussions 
demonstrate how the Hungarian Status Law can be read within as well 
as outside of the boundaries of state action in regards to kin minorities. 
In other words, this section helps us determine the current possible lim-
its of a state’s legislative relationship to kin minorities.

The second section continues to develop this discussion on the lim-
its of a state’s legislative relationship to kin-minorities. This is done 
through an exploration of the process and effect of European integration. 
While both are good, the second set is fuller than the fi rst because of the 
various fi elds and methods of inquiry that it employs. Its breadth helps 
balance the fi rst section and begins to contextualize the circumstances 
under which the various status laws were conceived and received. This 
information makes the various positions taken in the fi rst section a bit 
more accessible. Meaning, it helps us understand the various positions 
and readings available to the different actors involved and affected by 
the creation and contestation of the Hungarian Status Law. By echoing 
the questions of the fi rst section, the second is able to further develop a 
discussion about kin minorities and states.

Within this second set of essays, the ties created between theory and 
legislation are exceptionally useful. Though these ties are made through-
out, they are more prevalent in the opening essays. Here, Tóth, Vizi, and 
Kemp concurrently trace theory and international legislative measures 
regarding the relationships between kin states and minorities within 
an enlarging EU. While the amount of attention paid to  theoretical 
 implications and practical measures varies, these beginning pieces 
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 generally help make connections between specifi c theoretical implica-
tions and legislative actions. Making the legislative terms and theoretical 
connections available to readers helps make the fi rst section more palpa-
ble. Additionally, the connections developed within these opening pieces 
give the collection a place to go. That is, these terms move the collection 
past the purely theoretical and open the possibility for new types of dis-
cussions surrounding the issue of kin relationships. Through the second 
section’s opening essays, then, the collection is able to move past pure 
theory while continuing to elaborate its usefulness.

While there are numerous ways to direct this movement away from 
theoretical renderings, the editors opted to use this shift to contextu-
alize the circumstances in which the Hungarian Status Law devel-
oped. This contextualization occurs through a slow but perceptible shift 
from more to less general discussions. Commencing with an overview 
of European standards in regards to minority legislation, the section is 
given speed and direction by Karod’s and Hornburg’s discussions on 
the role of kin states and transnational minority protection in Central 
and Eastern Europe before eventually culminating in Küpper’s explora-
tion of the Hungarian dual citizenship referendum. As the section devel-
ops and passes through more in-depth considerations of standards and 
precedents within international and European communities, the ambi-
guity surrounding international treatment of minority issues is pro-
vided some shape. While by no means indicating a defi nitive European 
or international standard, this section simply offers the outline of inter-
national infl uence. It shows that while the “international community” 
might not be considered a “player” in the complex relationships between 
kin state, kin minority, and home states, it does “provide a framework, 
standards” which infl uence these legislative relationships (Kemp 123). 
In doing such, it begins to re-contextualize the arena in which relation-
ships between kin-states and kin-minorities occur.

Though the process of re-contextualization begins in the second sec-
tion, it is by no means complete. Nor is it meant to be. Rather, it intends 
to complicate the connections by exploring legislative terms and demon-
strating the meaning these terms acquire on the ground. Not only does 
this help contextualize the signifi cance of various status laws across cen-
tral Europe, it also opens the way for the types of historical and political 
analyses of the Hungarian status law that occur within the third section.
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The third set of essays compliments the previous two by providing 
an in-depth analysis of the various local contexts impacting Hungary’s 
legal relationships to its kin-minorities. At fi rst glance, this might seem 
like a bit of a departure from the previous discussions, but by providing 
these analyses, the editors further contextualize Hungary’s kin-minor-
ity legislation. These historical and political considerations offer a much 
needed exploration of the local circumstances that infl uenced the mean-
ing and directed the readings of the Status Law. Additionally, these dis-
cussions help the reader grasp the stakes involved –  which, moreover, 
sheds further insight into other state’s and international bodies’ objec-
tions to the Hungarian Status Law. In other words, these essays add not 
only depth to the analysis of Hungarian kin-minority legislation but also 
promote the idea that legislation is infl uenced not only by a state’s aspi-
rations but by its historical limits as well.

While the third section continues the gradual conceptual unraveling 
that the previous two sections began, the editors have provided a nice 
interplay of more and less local circumstances. These essays are organ-
ized so that the reader moves between the various local and interna-
tional contexts that have infl uenced the development as well as the read-
ings of the Hungarian Status Law. It begins with Ieda’s thorough sketch 
of the political history surrounding the issues of Hungarian minorities 
in Hungary. It then moves to Schöpfl in’s theoretical reading of power 
distribution within the EU and how these distributions relate to the 
Hungary’s relationships and strategies towards its kin-minorities. This 
undulation between specifi cally Hungarian and more international cir-
cumstances is continued with an essay by Swain which focuses on how 
ethnic-issues have developed within Central Europe through an explo-
ration of monuments. This essay in particular relocates theoretical dis-
cussions of the EU and international concerns within concrete contexts 
and greatly emphasizes the interplay between the local and the inter-
national that is developed elsewhere. In doing such, it opens a possibil-
ity to think concretely about Pap’s considerations of the ambiguity sur-
rounding minority and diasporic legislation. That is, these essays provide 
the reader clear images to understand how sentiment might infi ltrate –  
without being explicitly stated –  legislative design. By juxtaposing these 
essays, the editors have not only further contextualized the Hungarian 
Status Law but have also managed to demonstrate the layers of interac-
tion which come to infl uence these types of laws.
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What is perhaps most surprising about the third group of essays is 
the manner in which it addresses its subject matter. As opposed to other 
sections, this one levels criticism at all levels. To be certain, criticism is 
not absent in the other essays. In fact, many use their analysis as a point 
of critique, but here, the assessments becomes more biting. For example, 
it is noted that “there is more than a sneaking suspicion that different 
standards are applied to Western and Central or Southeastern Europe” 
by the High Commission of National Minorities (Schöpfl in 218) and 
that monuments include statements which serve “no purpose other than 
to heighten the sense of injustice” (Swain 233). Additionally, it is asked 
why ethno-national identities deserve more protection than other iden-
tities “such as corporate or gender, or, for that matter, the non-enumer-
ated ethno-national identities” (Pap 251). Though these types of com-
ments do serve an analytic function, they draw attention to the fact that 
these topics are not just cases to be dissected and analyzed. They are 
highly sentimental and contestable topics. Granted, the subject matter in 
this particular section more directly touches upon the political manipu-
lations surrounding the issues of kin-state-minority relationships than 
others; the overtly critical edge in these essays could possibly a direct 
product of this. But, whatever the reason, the critical aspect is a delight-
ful surprise that adds passion to the debates included in this collection.

Although the fi rst three sections are fi lled with adequate informa-
tion, they do seem to be limited in their explorations. With a couple of 
exceptions –  such as Swain –  these sections are primarily limited to the 
Hungarian case. In order to broaden the claims that are made within 
Beyond Sovereignty’s fi rst three groups of essays, the editors have included 
a fourth section that centers on examples comparable to the Hungarian 
case and serves to tie the collection together.

The conclusion compliments the other three sections by expanding 
their depth through international comparative examples. In a manner, 
this set returns us to the fi rst group of essays by thinking through what 
it means to for states to be in kin-minority relationships, but rather than 
considering the theoretical underpinnings and legislative validity of the 
Hungarian case, this section uses it as a point of comparative departure. 
These essays demonstrate that the considerations faced by Hungary are 
also a fact of life for many other countries. More importantly, it hints at 
possibilities that might create similar problems for other states. It indi-
cates, for example, how the EU’s enlarging borders and other  possible 
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new developments in communication might alter the interactions 
between host states, home states, and kin minorities. By using Hungary 
as a point of departure for a comparative case analysis, the conclusion 
demonstrates that the issues faced by Hungary are becoming –  if are 
not already –  a concern for many other states.

As a conclusion, this section develops the issues that are touched 
but not fully explored within the other three. It commences with a dis-
cussion of the various models of home state, host state, and kin minor-
ity interaction by Halász, Csergõ and Godlgeier, and Singh; these 
three essays moves from a broad discussion of kin-minority models, to 
the idea of virtual nationalism, to the specifi c Hungarian case model. 
As they do such, these essays take-up a great number of the theoretical 
themes provided within the fi rst section. By enumerating these themes, 
these essays do two things: fi rst, they re-articulate and re-emphasize 
theoretical problems; second, they complicate the issues by adding a 
new level of concrete analysis. This re-articulation and complication 
is continued within the second half of this section, which is initiated 
by Singh’s discussion of the Hungarian model. Although Singh’s dis-
cussion offers a theoretical model, it also provides a concrete example 
and offers a transition to discussions of politics, political uncertainty, 
and kin-minority relationships in Turkey and Bulgaria, Kazahstan, and 
Mennonites in Eurasia by Özgür-Baklacioglu, Oka and Graaf respec-
tively. Through these examinations, readers encounter in concrete terms 
how commonplace kin-minority legislation and problems are. Here, the 
questions raised elsewhere are provided immediacy. They are developed 
with details and given material life.

As the concluding section animates the questions that are raised 
throughout the collection, its editorial edge is altered signifi cantly. Here, 
the editorial design that is present and well executed throughout the rest of 
the collection seems to have diminished importance. This is perhaps due 
to the subject. While the other three sections attempt to create internal 
links between the international and the local through the arrangement of 
essays, the fourth group shows that the sections themselves are also linked 
in a similar manner. Here, the conclusion is the international link to the 
more local considerations occurring within the fi rst three. This frees the 
fourth section’s internal arrangement a bit. By no means does this mean 
a loose or undeveloped composition; in fact, the fourth set seems more 
effective because it leaves the reader oriented towards the points made 
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within the fi rst three groups of essays rather than forcing conclusions on 
him/her. Instead of a loss of overall effect, the softening of the editorial 
edge within the conclusion makes a reader want to continue grappling 
with the problems presented throughout the collection.

Overall, Beyond Sovereignty is well worth the time of anyone inter-
ested in minority and legal issues. Through careful editorial work and 
mostly sound arguments, it offers insight into the process and circum-
stances that affect any modern state’s legislative practices. It demon-
strates how interwoven international aspirations and local histories are 
as well as how this intermeshing affects the means of producing, enact-
ing, and reading different pieces of legislation. This is particularly rel-
evant in a world where diasporic and minority populations are fi nding 
their own political voices and asking for state assistance. 
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country
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gyerekek? Külföldi gyerekek magyar iskolákban. [Unwanted 
children? Migrants in Hungary’s public education system] 
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Refugee Studies, Institute for Political Sciences,
Hungarian Academy of Sciences, Sík Kiadó, 2006.

Public discourses on Hungary’s involvement in international
  migration are based on several contradictions. The begin-

ning of Hungary’s current migration policies and its contemporary role 
in international migration is closely linked with the political changes of 
1989. Despite the waves of migrants, however, Hungary is still consid-
ered a monocultural country when compared with the multiethnic soci-
eties of Western states. This image of homogeneity is usually tied to the 
relatively low percentage of foreigners in Hungarian society and/or the 
relative lack of claims by extant migrant minorities – or their organiza-
tions – in regards to identity politics, legal pretensions and public rep-
resentation. A historicising argument traces Hungary’s preeminently 
monocultural image back to a more or less effective nationalization 
project, which also included the loss of territories with ethnically mixed 
populations, as deportation and assimilation. Whatever the reason, the 
image of a “homogneous” Hungarian cultural has taken root. Since 
1989, there has been a visible growth of intolerance towards those who 
are not included in the “homogenous” Hungarian community including 
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but not limited to a general unwillingness to recognize “new” and “old” 
minorities.  This is clearly demonstrated in recent Hungarian political 
discourses on migration. Here, the dominant mode of these debates is 
still the future tense: “What will happen, if they would come?,” “What should 
we do, if they’ll be here?” Additionally, the subject of further EU enlarge-
ment and the possibility of Romania’s and Bulgaria’s accession induce 
fears in Hungary about migration from these countries.1 Because these 
discussions focus so intently on the future, they often leave unexplored 
issues pertaining to migrants who already reside and work here. “Cul-
tural homogeneity” is not just a relative notion; it is also tool used to dis-
miss the necessity of discussions pertaining to migration and minority-
related issues. Because it legitimizes the absence of recognition, justifi es 
a lack of intercultural awareness, and presents cultural diversity as a non-
entity, Hungary’s “homogeneity” is highly problematic.

In Nem kívánt gyerekek? [Unwanted children?], these ideas and attitudes 
are challenged through an exploration of the experiences of foreign chil-
dren in the Hungarian educational system. The book disengages itself 
from public discourses and instead focuses on the issues usually studied 
in terms of the second or further generations of migrants. The research sites of 
such studies are varied and unique, they are each invested in challenging 
the status quo of offi cial programs and recommendations (e.g. the Com-
mission of the European Communities) and contrasting them with extant 
practices.2 In Hungary, migrant children’s integration is determined by 
the lack of explicitly institutionalized policies. Therefore in addition to 
critiquing Hungary’s general policy towards immigrants, the authors 
of the book employ different analytic strategies. The result is a poly-
phonic ethnography that incorporates different perspectives of children 
from foreign and native backgrounds, their families, the teachers, and 
the educational institutions in which everyday interactions occur and 
their mutual experiences develop. The research for Nem kívánt gyerekek 
was achieved through a research team devised by the editors. This team 
consisted of scholars who are specialized in different sub-topics and, 
because of their different areas of specialization, were able to more thor-

1 See: Megijedtünk a románoktól és a bolgároktól [We got frightened from the 
Romanians and Bulgarians] www.index.hu, 6th of September, 2006.

2 Hansen, Peo: Education in a Multicultural European Union: between Intercul-
tural Visions and a Realpolitik of Immigration. Migration: A European Journal of 
International Migration and Ethnic Relations. Nr. 32, 1997. 5–40.
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oughly address and compare different discourses pertaining to migrants. 
This methodology, for example, allowed them to examine how migrant 
children correspond to the various expectations of their parents, teach-
ers and classmates and ask questions like the following:  What is the 
relation between a family’s migration strategy and a child’s educational 
career? What kinds of cognitive patterns and practices exist for Hungar-
ian students and teachers as they relate to foreigners?

In terms of structure, the book has two major parts. One aims to 
reconstruct the migrants’ perspectives; the second approaches the topic 
from the perspective of the majority through the accounts of teachers’ 
and Hungarian classmates. Accordingly, both parts include chapters 
that concern discourses and cognitive patterns; the other chapters are mainly 
based on the interpretation of social contexts, practices and situations. Emi-
grants of China and Afghanistan are at the forefront of the authors’ con-
siderations, and the empirical section by Pál Nyíri and Dóra Paveszka 
contains case studies on these immigrants.

Chinese migrants usually arrive to Hungary as traders, entrepreneurs, 
or as employees of the former groups. On the one hand, these people 
have economic relations with corporations in China; on the other, most 
of them have relatives in Westerns countries and/or further undertakings 
in the broader region. Their transnational social spaces – built by the net-
works of trade, information and affi nity – constitute their ideas and aims 
pertaining to the education of their children. The transnational orienta-
tion of Chinese migrants means that they follow different consumption 
and social-mobility patterns than those that seem to be offered in Hun-
gary. They understand their possibilities for success rather as correlated 
with both the modernizing market-economy of China and the possible 
carrier and success that is imagined as closely related to the Western world. 
Their formal and informal transnational networks also make it unneces-
sary to depend on local forms of social and cultural capital.  

In contrast to this, the strategies of Afghani migrants refl ect the fact 
that they arrive in Hungary as refugees. As refugees, they have access to 
limited resources and have one of two cultural results: either the chil-
dren’s and parents’ expectations remained similar to those found in 
Afghanistan or they strove to follow the patterns of Hungarian school-
mates. Where Chinese students imagine the possibilities of having a bu-
reaucratic or entrepreneurial carrier in the English-speaking world, 
Afghani students discuss their futures as teachers or as doctors.
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Although their stressed wishes for the future can be quite distant 
from their current social positions in both cases, the difference between 
Chinese and Afghani migrants discourse about success resembles their 
current economic or labour market positions. Children from Afghani 
families face more negative attitudes from Hungarian schoolmates and 
parents, which is not entirely unrelated to their refugee-status and gen-
eral poverty. For these children, family and community pressure to 
maintain traditional roles is often stronger than in Chinese families. For 
boys, this means an early involvement in marketplaces or other family-
related businesses; for girls, this results in the abandonment of school-
excursions or distancing oneself from possible Hungarian friends. Both 
increase the diffi culties Afghani children face when in the company of 
their contemporaries. Chinese migrants also face similar hardships as 
they make social adjustments, but their broader migration strategies 
frame these experiences differently. The willingness to continue the pre-
viously initiated mobilization and to attempt to reach the “West” as a stu-
dent or a transnational entrepreneur is encouraged by the broadcasts of 
Chinese satellite programs and local Chinese newspapers. These media 
outlets represent migrants as international pioneers of economic mod-
ernization. At the same time most of the Chinese adults do not speak 
the “regular” Hungarian language, and in many cases, they depend 
on translators – a role that is often conferred to their children. Since it 
makes impossible for teachers to be in communication with them, most 
schools frequently mention the parents’ language incompetence among 
the primary problems, which is usually interpreted as a sign of the par-
ents’ indifference related to the education of their children. The “child as 
a translator” is an often-mentioned phenomena within migrant commu-
nities, and among Chinese communities, it is usually tied to the highly 
entrepreneurial way of life that requires Chinese migrants to leave their 
children under the charge of a Hungarian nurse for a period of time. For 
similar reasons, most Chinese parents send their children to Hungarian 
primary schools fi rst but later place them in an international school that 
promises access to then English-speaking world of global modernity. 
Because of these ambitions – which differ signifi cantly from the model 
of success within the Hungarians school system – Chinese migrants 
also remain on the fringes.  In Hungary, they hold a marginal social 
position that is based on the liminal spheres of urban life – like mar-
ketplaces, or the stigmatized eighth district of Budapest. For the chil-
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dren of migrant families involvement and socialization in international 
schools strengthen the experience of being globally modern and locally 
subaltern. At the same time the children from Afghan migrant families 
appear only in the schools owned by the state.

Although we clearly see clearly see the differences between the edu-
cational strategies of a transnational trader community and a group 
of migrants still positioned as refugees in the section on Chinese and 
Afghani migrants, there is also an appreciable imbalance in these discus-
sions. A reason for this imbalance might lie in the different social sta-
tuses of the migrants. Those from Afghanistan seem to be more homo-
geneous and deprivated, so could not, therefore, be represented in as 
complex a manner as Chinese immigrants.  However, the varied social 
positions cannot completely account for the representational imbal-
ance. Even when the topic of Afghani migration is included, the authors 
broadly quote external material and compare it to their own fi eldwork 
experiences. Most of the readers may be aware of Nyíri’s long-term 
studies and his remarkable work on Chinese migration.3 In a compar-
ison with his own results both in this book and in his former studies, 
the use of quotations from the two essays of another anthropologist as 
a source necessarily lends itself to the impression of an imbalanced anal-
ysis (these quotations are from the works of Klára Marton, researcher of 
migrants from Afghanistan).

In the second part of the book, works by Zsuzsa Árendás, Pál Nyíri, 
Dóra Paveszka and Eszter Szilassy demonstrate a change in perspectives. 
In these chapters, we are introduced more directly to the discourses 
on and practices related to foreigners in the Hungarian schools. As we 
become acquainted with the views of Hungarian pupils and teachers, 
we gain access to “the majority perspective”. These chapters embed the 
answers of interviewees and focus group participants in the broader dis-
cursive frameworks of intercultural relations, difference and similarity 
in contemporary Hungary. The accounts of these children and teach-
ers can be read as markers of the general ambiguities related to migrants 

3 See among others: Pál Nyíri: New Chinese Migrants in Europe. Aldershot, Hamp-
shire: Ashgate, 1999; Frank N. Pieke, Pál Nyíri, Mette Thunø and Antonella 
Ceccagno: Transnational Chinese Fujianese Migrants in Europe. Stanford University 
Press, 2004; Pál Nyíri & Joana Breidenbach (eds.): China Inside Out. Contemporary 
Chinese Nationalism & Transnationalism. Budapest, New York: Central European 
University Press, 2005.
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and their treatment in Hungary. While most children endeavored to 
show positive attitudes towards foreigners or cultural differences gener-
ally during the focus group discussions, these ideas seem only distantly 
related their everyday routines and concrete defi nitions. In these discus-
sions, most children agreed with the statement that Hungary has too 
many foreigners already; at the same time, most of them agreed also that 
political and economic development as well as Hungary’s EU-accession 
demands a more permissive attitude toward migrants. While the chil-
dren respected the effect of migration in general terms, its practical con-
sequences are still regarded as unfavourable. This could also be an out-
come of broader social uncertainty within a transitional period. At the 
same time most of the teachers’ accounts makes it quite clear that many 
of them are not addressing the issue of integration; they either failed to 
recognize or veiled the existing problems foreign students face. If these 
differences were conceptualized, they were frequently exoticized or 
made into pure spectacle. The teachers’ tendency to conceal the confl icts 
within their narratives was in a direct contradiction with the accounts of 
migrant pupils and, perhaps more frequently, with the narratives of ref-
ugee children. Their narratives about school experiences show that they 
have had to develop an intensely refl ective relationship with their stig-
matized position, the offences they endure, and the various methods for 
achieving appreciation or success among their Hungarian contemporar-
ies that are available to them. These different experiences can be under-
stood through the image of the self as a translator in both practical and 
moral terms.

The development of offi cial policies for integrating foreign pupils in 
state-owned schools should be the task of local governments. Most of 
school offi cials believe that their school is “not prepared suffi ciently” for 
foreign pupil enrollment, that’s why they take the children’s current Hun-
garian language-competency as the most important aspect of the their 
selection. Because of this, in those districts where there is a higher pro-
portion of immigrants an informal division of labour has developed in 
which only a couple schools admit the “disadvantaged” migrant students. 
Without common integration strategy, foreign children’s effi cient integra-
tion into the Hungarian educational system is at a given headmaster’s dis-
cretion. If the migrant students are already in school, their prospects are 
also determined by the teachers’ preferences. The lack of institutionalized 
practices for intercultural education means that methods are often impro-
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vised to handle the situations. Most teachers are not prepared to receive 
foreign students and are, therefore, often haphazardly experimenting with 
their own methods. The results of these improvised solutions vary, and 
success or failure can be linked to a teacher’s own tolerance, creativity or 
lack of interest. Some teachers tend to devalue the insults that foreign stu-
dents experience while at school, regarding it only as a normal form of 
rivalry among the classmates. A prevalent strategy for dealing with for-
eign students without Hungarian language competence is to place them 
into a class that is one or two years below those that would be appropriate 
for their age. While the usual reaction of migrant children and their fami-
lies to recurrent insults or confl icts is submission, some teachers’ deliber-
ate efforts in classes or spontaneous dialogues with the pupils were able 
to anticipate the possible conflicts, or the outcomes of extant tensions 
between foreigner and inhabitant children.

In contrast to state schools, international schools make it possible to 
move between countries without signifi cant changes educational styles 
and systems. In Hungary, several of these schools advertise themselves in 
local Chinese newspapers, and in at least two such schools, the majority 
of students are Chinese. Unlike the state schools, international schools 
have developed strategies for easing xenophobic tendencies among stu-
dents including but not limited to presentations of the students’ different 
cultures throughout the school. Children feel as they are participating 
in the learning process more than if they were at a state school. Despite 
their efforts, however, these schools seem to be less affective in infl uenc-
ing students’ mutual appreciation outside the walls of their buildings.

At the outset, the book’s objectives made a conceptual distinction 
between the “new strangers” of Hungary and two other categories of 

“strangers”: ethnic Hungarians from abroad and Hungary’s Roma popu-
lations. This methodological division is based upon the working Hun-
garian concepts of “new” and “old” minorities.  The latter refers to “his-
torical minorities” – like the Roma – who have had a historical relation-
ship to the Hungarian nation state while the former have not historically 
had a relationship with Hungary and whose cultural differences are 
relatively visible (e.g. Chinese and Afghani immigrants). Although the 
appearance of non-Hungarian citizens in Hungary resulted in a new 
system of meanings and relations, it was not independent of older preju-
dices. While Roma pupils were not an initial concern of this study, they 
frequently appeared within fi eldwork discussions. As the book notes, 
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 foreignness in Hungarian schools is rarely understood as a category 
totally separate from the Roma. The extant discourses and practices 
willing position migrants and migrant children as simply other, a term 
strongly tied to the Roma in Hungary. In other words, the defi nitions 
originally used by the researchers were forced to adapt to the circum-
stances and definitions employed in the field. For example, both the 
eighth and tenth districts of Budapest have large numbers of Chinese 
and Roma students. The schools of these districts of the city are affected 
by the informal systems that places children categorized as deprived in 
the same educational institutions. Because of this system, “disability” and 

“social backwardness” became inseparable from cultural or ethnic cate-
gories – and in the case of migrant children with unfamiliarity with the 
language. The category of other incorporated all of these groups. From 
the majority perspective, the eighth district of Budapest and its market-
places (where many of the Chinese and Afghan families are living and 
working) connect migrants with ethnicized urban-poverty, practically 
synonymous with the Roma in Hungary. For Afghani immigrants, skin 
colour also contributes to this categorization, and classmates often taunt 
the children or their families with the term “Roma.” As the authors 
rightly mention, the Roma is an important reference point for these 
migrants. In order to more effectively control their image and the nega-
tive stereotypes concerning them in Hungary, these migrants attempt 
to differentiate themselves from this stigmatized minority. Hungarian 
pupils also discursively position migrants and Roma in parallel, but it 
was clear that the discursive styles regarding the Roma are more stable 
than the newer and more fl uid characterizations of foreigners. Conse-
quently, the Roma’s general public image as “strangers” still prescribes 
several attitudes towards newly arrived foreigners. Several of the char-
acteristics assigned to migrants by the majority are derived from older 
and mainly Roma-related stereotypes; migrants are forced to develop 
methods to cope with this categorization. In methodological terms, this 
means that the authors’ original conceptualization of their object differs 
from its everyday practice. Although nearly every chapter of the work 
includes some refl ections on the Roma and the question of categories, 
they still remain the “hidden actors” of the book, given voice by others 
but rarely allowed to speak.

To broaden the perspectives of the research, the last chapter of 
the book by Margit Feischmidt, Ilona Fogarasi, and Zsuzsanna Vidra 
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presents an overview about the current debates on migration, multicul-
turalism and the Western educational systems. The basic assumption of 
this chapter is that educational policies are always embedded in a broader 
political or social context, hence they are representing the broader dis-
courses related to cultural, ethnic, religious or “racial” differences of the 
given political unit. The authors identify two different principles of these 
policies: the programs of multicultural, and civic education. The fi rst pro-
gram emphasizes the necessity of representation and recognition con-
cerning the oppressed minority’s culture, and calls for the transforma-
tion of the given state’s cultural hegemony. The critics of this approach 
argue that the notion of multiculturalism is just veiling the problems 
without real solution. The main assumption of the second program is 
that the institutions of the democratic system should create the oppor-
tunity for equality, which cannot be attained solely by the validation of 
cultural peculiarities. Accordingly the representatives of this approach 
are calling for the possibilities of postnational political communities and 
the new defi nitions of citizenship.

By comparing educational policies and discourses from the US, 
Great-Britain, Germany and France, they show that Hungarian schools 
shy away from some questions, that other educational systems willing 
to embrace – though not necessarily easily. The information about co-
existing cultures in the country is still missing from the schedules of 
the schools. These problems center on issues of cultural or social alter-
ity, and as Feischmidt argues, these problems have a historical precedent. 
The problems and otherness that stigmatize the Roma and ethnic-Hun-
garian minorities from neighboring countries also prevent the success of 
foreign children in the Hungarian school system. Until these problems 
are redressed in broader social discourses, no one can expect that the 
solutions will be found within school system. While some conceptual 
assumptions and divisions seem to be open to further negotiations, this 
study is certainly one of the most inspiring in Hungary’s recent social 
scientifi c literature. It offers not only in-depth ethnographic descriptions 
but can also serve as a departure point for future discussions among 
a social scientists, policy makers and everyday participants in the Hun-
garian school system.
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Béla BARANYI: Short-term Impacts of Enlargement
in the Romanian and Hungarian Border Crossing

Romania is a strategic and immensely important link between 
East and West for both the European Union and Hungary. Further-
more, because of the large Hungarian population in Romania regions, 
the Hungarian-Romanian state borders are also high priority national-
strategic regions. Its special position has meant that this 447.8 km long 
Hungarian-Romanian border section has always reacted as a fi ne seis-
mograph to different regional and local political, economic, social and 
cultural impacts. This is well refl ected by the data on the changes in 
border—especially passenger—traffi c.

The Euro-Atlantic integration of central-eastern-European coun-
tries and the significant differences in this area raise numerous ques-
tions about the penetrability of borders. In previous years, international 
migration expanded gradually; today, this has changed.  Besides large-
scale population movements for social, societal and employment rea-
sons, there are also signifi cant movements associated with international 
criminal activities. Illegal migration, arms brokering, drug trade, nuclear 
and other high-tech device smuggling are global risk factors.  Moreo-
ver, international terrorism has become the main issue in security policy since 
September 11, 2001. Therefore, the more-or-less rightful fear of interna-
tional migration, relating to both legal and illegal processes, sharply con-
trasts with citizens’ natural demand for easy border access (i.e. travers-
ing borders with the fewest possible problems) and for keeping contacts 
with Hungarian populations in the transborder region.

Barbara BÕSZE: Security of Energy Supply in Hungary

This article aims at placing Hungary in the international energy 
security debate by identifying the confl icting interests present in the 
country, namely the interests of Russia, the European Union, Germany 
and the United States. It also tries to analyze the national strategy that 
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should respond to these challenges and, most importantly, reduce exter-
nal dependence on supplies as well as explore the feasibility of the avail-
able solutions.

Csilla HATVANY: Legitimacy of Kin-State Politics:
A Theoretical Approach

Benefi t laws and dual citizenship have been widely discussed within 
the minority rights debate. I place both of them in the broader frame-
work of kin-state politics and try to fi nd legitimate arguments for them 
within the Multiculturalism Debate. I conclude that only national 
responsibility (symbolic acknowledgment and fi nancial support) is jus-
tifi able, that the argument for national integration (special status in the 
legislation) is limited in content and execution, and that national incor-
poration (granting citizenship on a cultural and collective base) is unjus-
tifi able in any circumstance. 

Zoltán KÁNTOR: The Recommendation on the Concept 
“Nation” of the PACE

The article analyses the theoretical issues regarding the recommen-
dation 1735 (2006) of the Parliamentary Assembly of the Council of 
Europe on the concept “nation”. The resolutions and the recommenda-
tions of the Parliamentary Assembly of the Council of Europe (PACE) 
are not binding, but they may help orient our unders fanding about 
European politicians’ thoughts on certain issues, like the nation. These 
resolutions and recommendations are in the fi rst instance political docu-
ments, and not scientifi c ones.

Debates concerning the defi nition of the concept national minority have 
a long history. None of the defi nitions supposed the existence of a kin-
state or other co-nationals sharing the same cultural, linguistic, etc. char-
acteristics. Even if it is obvious that several national minorities came into 
being as a result of border modifi cation, formerly being parts of a nation, 
this was not refl ected in any defi nition on national minorities. 

The recommendation The concept of „nation” shows that the question of 
nation remained on the political agenda, and that in the last fi ve years the 
views on the nation, on the rights of national minorities, and on the right 
of kin-states to support their kin-minorities has substantially changed.
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Éva KOVÁCS: On the Images of the European Union
in Hungary

Between 1990 and 2004, during the EU accession process, opin-
ion research in Hungary showed not only increasing skepticism but also 
a very abstract imagination in regards to the EU and its institutions. Not 
only was the ability to imagine the EU diffi cult, but knowledge about 
the EU was also limited and rough. This indicated that the European 
Union does not yet seem to be an “imagined community” for the Hun-
garians. The protracted debate about the EU enlargement resulted in 
a lack of confi dence in the symbolic position and self-representation of 
the nation. Parallel to this, Hungary tried to re-draw the mental map of 
ex-communist Europe and attempted to attain a central economic, social 
and cultural position in the region. 

The covers and caricatures of the Hungarian newspapers during the 
period of the EU accession highly superfi cially and confusedly revived 
the old visual narratives on Europe. Another common characteristic of 
this imagining Europe is ambiguity: all pictures show the emotions of 
insecurity and dissatisfaction with regard to whether or not Hungar-
ians are “fi t for Europe”. As a result of this, the accession had a mirror-
effect: in the pictures the European Union is not to be seen; instead one 
fi nds self-portraits that stress Hungary’s alterity. The only visual novelty 
– one may regard this just with mixed feelings – is the widening of the 
discursive horizon toward the USA. It refers to the old-new question of 
loyalty: which continent, which constellation of power Hungary should 
prefer?

George SCHÖPFLIN: Nationhood, Modernity, Democracy

All cultures are communities of moral value – they create moral 
values and demand recognition as communities of value creation and 
worth. If we accept this proposition, then it follows that we place a value 
on diversity, however much we may dislike certain practices that other 
communities of moral worth pursue. This position, however, is directly 
challenged by globalisation and human rights normativity, for instance, 
and the world that we live in can be interpreted along this polarity. I ex-
amine in-depth the relationship between political power and cultural 
community. My argument centers on the idea that this relationship is 
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real, that political power rests on bounded cultures, and that the very 
real attainments of democracy are determined in signifi cant part by the 
cultural foundations of political power. My starting point is the coming 
of modernity.  Modernity is a much contested concept and has dimen-
sions in politics, the economy, society and culture in the widest sense, 
not to mention psychology and other areas.  In the context of nation-
hood, however, the central determinant is the transformation of the 
nature of power. 

The power of the state is being eroded by globalisation. The conse-
quences are likely to be an unexpected transformation of politics. Par-
allel to the growth of civil society, there could well be an increase in 
ethnic identifi cation. States, fi nding that their capacity to condense civic 
power is being challenged, could come to rely more heavily on ethnic 
or ethnicised discourses. Large states are becoming smaller in the con-
text of globalisation. This does not have to be a disaster for democracy, 
as some fear. There are well-tried instruments for regulating inter-eth-
nic relations. But what is beyond doubt is that the universalism of the 
cultural great powers—the belief that the French or British or American 
way of doing things is proper for everyone—will come be threatened, 
and the diversity of cultures, articulated as ethnic identity, will fi nd ever 
stronger expression.

Ruxandra TRANDAFOIU: The Geopolitics of Work Migrants: 
The Romanian Diaspora, Legal Rights and Symbolic Geographies

The article looks at the role played by Romanian migrant workers 
in the relations between East and West in the context of Romania’s 2007 
accession to the European Union. Starting from an investigation into 
existing legal provisions for work diasporas in both Western Europe and 
at home, the article argues that bi-lateral state relations can suffer as a re-
sult of either negative reactions to the presence of migrant workers in 
the host countries or the inability of the home country to negotiate ‘safe 
passage’.  As a result, it is often up to diasporic groups to fi nd a space 
where identity can be articulated, reproduced and expressed politically 
to address the lack of basic rights. New media in the form of diasporic 
websites is offered as an example of how Romanian migrant workers in 
Great Britain begin to construct a ‘language of claims’ in their produc-
tion and consumption of new media. 
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Judit TÓTH: Relations of Kin-state and Kin-minorities
in the Shadow of the Schengen Regime

The ten new Member States of the EU accompany the Eastward 
enlargement with the acceptance of Schengen acquis in two phases. 
While these countries have extended cross-border relations and pol-
icy towards kin-minorities living beyond the (external) border of the 
EU, the Accession Treaty defi nes a rigid adaptation process that ignores 
existing economic, cultural and people-to-people contacts. This article 
describes not only the stakeholders of this game but also its legal, geo-
graphical, political and ethnical circumstances at both the Union and 
national levels.  The Schengen regime is fundamentally about re-inter-
preting national borders and their meanings in regards to the move-
ment of persons. As it does so, Schengen’s philosophy has been that 
national sovereignty should no longer act as a controlling principle for 
the movement of persons across state borders. Instead, border-control 
has been designed around the absence of borders for some (i.e. those 
coming from other sovereign states within the system) and has been 
reinforced for others coming from other sovereign states outside of the 
system. This underlying philosophy directly confl icts with a motivat-
ing principle of border control in many CEE countries: kin minorities 
and persons coming from kin states should have privileged access to the 
territory irrespective the state’s Schengen status. The transformation of 
border controls from a system based on an individual’s ethnicity to one 
based exclusively on the individual’s provenance (i.e. where is he or she 
coming from) creates new frictions.

Luca VÁRADI: The Visa in Practice at the Serbian 
and at the Ukrainian borders

The article addresses the current visa practices in Serbia and Ukraine.  
It is based on interviews and on-site observations. The operation of the 
main institutions (i.e. consulates and Border Guards) is closely described 
from the stakeholders’ and “suppliers’” point of views. Several systematic 
contradictions that refl ect on Schengen-accession are presented. Luca 
Váradi’s article is the fi rst attempt to collect information related to the 
visa-system that focuses on people residing in the border-regions. 
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Myra A. WATERBURY: Ideology, Organization, Opposition: 
How Domestic Political Strategy Shapes Hungary’s Ethnic Activism

The contention of this article is that transnational ethnic affilia-
tions, as represented by offi cial and unoffi cial diaspora policies, are used 
by kin-state elites to further domestic political goals. I argue that Hun-
gary’s increasingly interventionist policy towards ethnic Hungarians 
beyond its borders from the late 1970s to the 1990s was driven primarily 
by the political strategies of right-wing elites. These elites utilized and 
co-opted transnational ties with their co-ethnics in neighboring coun-
tries in order to further their own political goals. Specifi cally, engage-
ment with the diaspora issue provided these elites with symbolically-
charged ideological content and legitimacy, organizational resources, 
and the ability to shift the alignment of political power through opposi-
tional politics and issue defl ection. The article traces the domestic politi-
cal uses of transborder nationalism over time, focusing on three periods 
in Hungarian politics when kin-state politics intensifi ed: the late dec-
ades of communism, the early years of democratic transition, and the 
ascendancy of FiDeSZ in the late 1990s.
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