Ethno-Territorial Cross-Border Conflict in Western Europe

Introduction
Petterns of migration, settlement, and state formation have not always coincided in

European higtory. This is particularly the case in Centrd and Eastern Europe, where a
successon of empires and wars through the centuries has created many multi-ethnic states,
most of which host diagpora groups of neighboring nation-states. Y et, in aless obvious, and
for the mogt part, less conflictua and less violent way, this dso holds true for Western
Europe. Nationa minorities have played, and ill play, a Sgnificant role on the European
politicd stage. In an era of degpening integration among the member states of the European
Union, they can build important bridges between their host-states and kin-nations. They can
aso further the process of different cultures coming closer together for their mutua benefit
without losing their digtinct character.

However, this podtive reaionship has not dways been the case. Minorities in
Western Europe have been subjected to discrimination and forced assmilation, and they
have ressted such repressive dtate policies in a variety of ways. The ethnic conflicts that
have developed in the past were a form of group conflict wherein at least one of the parties
involved interpreted the conflict, its causes, and potentia settlements dong an existing or
perceived discriminating ethnic divide. Whenever such a conflict has occurred in ethnicaly
mixed areas bordering the kin-gtate of the aggrieved ethnic group, it manifests itsdf on three
interrelated levels — inter-group conflict, conflict between the aggrieved minority and the
inditutions of its host-state, and the potentid (territorial) conflict between host and kin-state.
Three case sudies— Alsace, South Tyrol, and Northern Ireland — will illugtrate this point.

Although each of these ethnic conflicts has developed in a unique environment,
influenced by a variety of distinct factors, there are factors that consstently occur in each.
Usng these three cases, | will establish the core factors that determine the nature of conflict
Settlement in ethno-territorial cross-border conflicts.
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Three Examples of Conflict Management

Alsace: From Political to Ecological and Cultural Particularism

Alsacein the Inter-War Period: Particularism and L oyalty
The period between 1919 and 1940 was the one of the fiercest confrontations

between the French state and the particulariss movement in Alsace. However, with the
exception of occasond rioting and clashes between French nationdists and Alsatian
particularigts in the mid and late 1920s, there was no violent escalaion of this conflict, a
factor which can mainly be attributed to the moderating influence of the Catholic church.

After the initid euphoria about the reunion with France, problems soon arose from
three sources — the differences that had developed between Alsace and France intérieure
during the separation between 1871 and 1919, the positive experience Alsatians had with
the autonomy gradualy granted to them in Germany, and the aggressive assmilation policies
pursued by French governments.

Conflict developed over three mgjor issues were — the concordat,* the confessond
school system, and the persistent demands Alsatian activists made for the autonomy of their
area. While Alsatians managed to defend their religious status, they failed to obtain any

concess ons regarding autonomy. There were many reasons for this.

Over the centuries, the clergy had become the only stable ingtitution during the
frequent changes of sovereignty and exercised a tremendous socid and politica influence.
The dliance to defend Alsace' s religious status aso profited from the cooperation of the
particularist movement as a whole, including some normaly anti-clerical parties. Led by the
church, the successful defense of their religious status was thus primarily possible because it
was an issue that mobilized amogt the entire population, independent of their ideologica
orientation and party-politicd affiliation.

! Under Napoleon the French state and churches concluded a concordat, according to which members
of the clergy were trained at the expense of, and paid by, the state. Special laws on education introduced
at around the same time still govern the status of the confessional school system in Alsace and
distinguish between Catholic and Protestant schools, providing students religious education as part of
their curriculum. Both regulations were confirmed through |legislation in 1924, after Alsace and Lorraine,
because of their separation from France, had not been subjected to the secularisation laws of 1905 that
determined a clear distinction between the roles of the state and the church.
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However, from the point of view of the French government, the confessiond issue
was not as essentid a concern as the question of autonomy. The fallure of the particularist
movement to obtain any form of autonomy can be atributed to three main reasons. The first
reason was that the people of Alsace were divided over the issue of autonomy —
particularists were opposed by French nationdists who favored rapid politica integration
and culturd assmilation. Y, the particularist movement was dso split in itsdlf. Pro-German
forces, who rgected any form of integraion into the French polity, were only a smal
minority compared to those that were politicaly loya to France, but they discredited the
paticularis movement increesingly after 1930, and especidly after Hitler had risen to
power. In addition, the heterogeneous composition of the particularist movement, including
communigs, liberds, and clergymen, did not ways dlow for concerted action. Eventudly,
amgor redignment of the party-politica system in Alsace over the issue of particularism in
the late 1920s eased these tengons for some time, but with the rise of Hitler in Germany the
political divide in Alsace shifted to one between pro-German and pro- French forces, which
ended the particularist aliance.

The second reason was the determination of successive French government to push
ahead with assmilation and ings on full integration rather than on any kind of specid Saus
for Alsace. The solit within the Alsatian population over the issue of autonomy made this
stance much easer. French assmilation policy was aso aresult of Franco-German relaions,
which had never been at ease after 1919. Not only did the officid German foreign policy use
the issue of Alsace as a bargaining chip in its sruggle for a revison of its eastern borders,
and was therefore interested in a certain degree of ingtability in Alsace and pursued policies
to this effect, especidly in the mid till late 1920s. In addition, private organizations of
German expelees from Alsace dter 1919 engaged in various forms of support for the
paticularis movement. Especidly after 1933, any concesson to Alsatian demands for

autonomy thus seemed to facilitate separatism and endanger French security.

The third reason for the falure of Alsatian particularism was the disadvantageous
unitary structure of the French state. Even though some particularigts in the inter-war period
placed their autonomist demands in the wider context of the federdization of France and co-

operated with other ethnic minorities, France's perssent denia to acknowledge the
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exigence of minorities within its borders did not provide the conditions in which this policy
could have been successful.

Alsace after 1945: The Depoliticisation of Particularism
Today, with the exception of Corsica, ethno-linguisic minorities are not officidly

recognized, and France gill maintains a dictum from the French Revolution according to
which French isthe officid language of the one and indivisible republic. Measures to protect
and preserve ethno-culturad identities have been taken in recent decades, dthough severd

internationa conventions have been signed by France only upon the condition that minority
regulations do not gpply. The regiondisation of the French dtate, especidly dter 1981, has
resulted in increasing powers for the regions in the economic and culturd sector. Although
the regions frontiers do not aways coincide with ethnic boundaries, this has been a
sgnificant dep to ease tendons following the confrontation between ethno-culturd activists
and centrd authorities. Increasing sengtivity of the French state towards minority issues has
aso become manifest in the establishment of a number of bodies concerned with ‘ethnic’

affairs, such asthe Nationa Council of Regiona and Minority Languages.

As a conseguence of aggressve Germanisation between 1940 and 1945, politica
integration of Alsace into France has been completed without problems and cultura
assmilation has progressed very far. This becomes obvious from the degree to which the
French language has spread in Alsace and the knowledge of German and/or the Alsatian
didect have declined: while there are only very few older people left who do not spesk any
French a al, the interest among the younger generation in their ‘ethnic’ language is
decreasing seadily. Nevertheless, there dill exigts a digtinct regiond identity based on the
cultural and linguidtic traditions of the historical Alsace, but dso on the development the
region has taken after 1945.

Politicdly, particularism does not play a significant role anymore. Parties founded
with a purdy regiondidt, particularis, or even autonomist basis have had no dectord
success after 1945. In part, this is due to the right-wing extremigt, pro-German connections
some of them had, and in part due to the fact that the nationd parties who have dominated
the political spectrum in Alsace after 1945 adopted moderate particularist demands, most of
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which, especidly in terms of locd laws, the religious statute, and specia language provisons
have been fulfilled by the French date.

In addition, the influence of the churches has declined and political particularism has
logt its formerly mgor stronghold in the rurdl population. The agenda of particularism has
changed as it has shifted from autonomist demands to culturd issues. Successve French
governments have made concessions to these culturd demands. Initidly confined to a small
number of intellectuds, cultura particularism has become more widespread since the late
eighties. The lack of satisfaction with what has been achieved is no longer being interpreted
in terms of specific AlsatianFrench conflict, but rather is attributed to the lack of power the
regions have in the area of culture. Thus, this conflict is not between two cultures, but rather
between two culturd policies — that of the unitary French state versus that of ethno-culturd
activigs. The fact that there gill remains a sgnificant cultural movement advocating the
promotion of Alsatian culture, language, and traditions, and pointing to the oftentimes
unsatisfactory Stuation of the regiond culture in Alsace, underlines that the culturd ‘ conflict’

isfar from over.

Since the mid-saventies, one aspect of Alsatian political life that has politically been
connected to particularism was the ecologicad movement. In contrast to the other nationd
politica parties active in Alsace, the ecologists have not instrumentalised regiona demands
for their eectora gain. Yet ther commitment to prevent ewvironmental destruction has
mobilized a variety of political groups and Alsatians and forged a regiona interest codition.
This codition, however, was not based on ‘ethnic’ distinctiveness, but rather on ecologica

concerns and had aterritorid dimension transcending regional and nationd borders.

Eventually, Franco-German reconciliation and the process of European integration
had an impact on the development in Alsace. With Germany no longer perceived as athredt,
and German interference into French-Alsatian relations not occurring after 1945, the
perspective of an Alsatian locd culture based on Alemannic traditions was no longer
interpreted as a threat to French territoria sovereignty. This alowed successve French
governments to make concessions to cultura demands. European integration, on the other
hand, not only benefited Alsace economicaly, but dso raised the confidence Alsatians have

with regard to their place in France and Europe.
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Under these conditions, politicd integration combined with patid culturd
assimilation proved to be successful policies of ethnic conflict management, because they
satidfied the interests of al conflict parties involved to a high enough degree and thus
provided the basis for adopting cooperationa rather than confronteationa policies.

South Tyrol: From Conflict to Negotiation and Settlement
The andysis of the conditions necessary to reach a settlement in the South Tyrol

conflict requires a closer look at the three distinct periods of conflict development and
resolution after 1945 — the period of conflict between 1945 and 1961, the period of
negotiation until 1969, and the subsequent implementation of the settlement reached after
1969/1972.

The Period of Conflict, 1945-1961
The three main players in the conflict over South Tyrol ingde Italy were the Itdian

date, and the Itdian and German population groups in South Tyrol.

Since 1919 the Itdian gtate had tried to integrate the formerly Austro-Hungarian
South Tyral into its pality. The policies pursued varied dmost from decade to decade. In the
inter-war period a program of radica Itdianisation was based on immigration, forced
assmilation, and eventualy expulsion. After the Second World War, limited autonomy rights
were granted in the process of decentrdization of the state, which, however, did not solve
the problem from the viewpoint of the German mgority. The Sgns of compromise towards a
more liberd approach on the Itdian sde were few, mainly because of fears of Austrian
irredentism and secessonist aspirations among the German-spesking population within
South Tyral.

The Germanspeaking population group, having suffered through two decades of
fascigt Itdianisation, entertained considerable hopes for a re-unification with Audria after
1945. When it kecame obvious that no such unification would take place, hopes were
focused on Itdian promises to arrange for an autonomy framework within which the rights
and interests of the German population could be provided. However, the framework of
regiona autonomy in which the provinces of Bolzano and Trentino were united left most
powers with the regiond authorities. In a minority postion in the region, the Germans felt
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provoked, and in 1961 unrest escalated into a series of terrorist attacks which were meant
to be a chdlenge to the Italian sate’ s neglect of |egitimate German South Tyrolese demands
and were in the main not aimed againg the Italian population in the province. While theinitid
actions of the terrorists — mostly the toppling of power pylons — found wide-spread backing
among the German population in the province, later atacks under the influence of German

and Audrian right-wing extremists were dmaost unanimoudy condemned.

One of the decisve externd factors in this period was the policy approach the
Austrian government took towards the solution of the South Tyrol conflict. After the attempt
to regain South Tyrol as a whole, or even in part, had faled in 1945/1946, the Austrian
government saw its role primarily as one of a ‘protective power’ for the South Tyrolese
Germangpeaking population. After the conclusion of the Audtrian dtate treaty in 1955 and
the regaining of its sovereignty, Austria was able to become more active on internationa and
bilaterd levels to press Itay towards a fulfillment of the Paris Agreement of 1946. The initid
Italian unwillingness to compromise over the issue of renegotiating the 1948 autonomy
statute prompted Austriato present the problem to the UN in 1960 and 1961.

Throughout its involvement in the South Tyrol problem after 1946, the Austrian
government never demanded the return of the area. With the Sgning of the Paris Agreemernt,
Augtria formaly renounced al territorid claims to South Tyrol and re-affirmed this position
later in the 1955 state treaty and in other public satements. The South Tyrolese themselves
were in no doubt that Austria would refuse to support a secessionist agenda. This had two
positive consequences for the eventua resolution of the problem. The mgority of South
Tyrolese sttled for the progpect of remaining part of Italy and negotiated (and in 1961 even
fought) for an improved autonomous status, which, after al, was a much more redigtic god
than secesson. Therefore, the Italian government could be generous in granting more power

and a better status to South Tyral.

Negotiating a Settlement, 1961-1969
Theinitidly uncompromising stance of the Italian government changed gradudly after

1961, and in the course of the following years the Italian State proved to be capable of a
more flexible and impartid approach towards the demands of the Germanspesking

minority.
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The way towards the concluson of a find settlement was very complicated.
Throughout the 1960s, the Itdian state conducted pardld negotiations with the Audtrian
government and with the South Tyrolese Peopl€'s Party (SVP) as the representative of the
South Tyrolese German speskers. Smultaneoudy, Austria and the SVP maintained open

lines of communication and coordinated their Srategies.

After the Itdian government addressed the immediate security concerns in South
Tyrol, step-by-step changes towards grester preparedness to compromise on both sides
occurred. The most notable compromise was probably that of the Germanspeaking South
Tyrolese withdrawd from the position of asking for a separate regiond autonomy status and
accepting improved regulation within the existing bi-provincid set-up in 1962.

A settlement negotiated between the Audtrian and the Itdian governments in 1964
addressed mogt of the demands put forward by the conflict parties. However, it failed to be
goproved by the South Tyrolese German speskers, who Hill consdered it as insufficient.
The Audtrian government, however, managed to convince the SVP to accept that there
were condraints under which the Itdian government was acting. Similarly, the Itdian
government redized, after 1964, that no agreement with Austria would be worth anything
unless it found the gpprova of the Germangoesking population in South Tyral.

The falure of 1964 did not lead to a break-up of negotiations. The Itdian
government maintained its links with Audtria, and smultaneoudy intensfied the process of
direct engagement with the SVP. Through this two-level gpproach it was possible to
negotiate the substance of the settlement with those directly concerned, namely the German+
gpesking South Tyrolese, while the implementation and guarantee procedures were
addressed by the two governments. This way, acomplex, and generaly satisfying settlement
was reached, which included a double arbitration mechanism in case of future disagreements
— interndly in the form of a anding commission adjoined to the office of the Prime Minister
and internationaly with the option to agpproach the International Court of Justice.

I mplementing the Settlement, 1969/72 to the Present

The paticular politica set-up of regiond and provindd inditutions in the 1972
autonomy statute did away with any previous power differentia that had in the past been to
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the disadvantage of the German ethnic group. Infact, it made it more or less a paliticdly and
culturdly dominating loca mgority.

Over the decades, the relationship between central and regiond state indtitutions has
developed from one of confrontation and mutual mistrust to one of conflictua co-operation.
While both the Itdian sate and the political representatives of the Germanspesking
population in South Tyrol gill have their own political agendas, since the late 1960s conflicts
have been largdy dedt with below the threshold of violence. The violent outburst of the
1960s increased the willingness on both sides to find a compromise. The prevention of
amilar incidents has guided policy-making ever ance. As the conflict has mainly been one
between the minority and the tate, rather than between two ethnic groups, reforms and
improvements in the inditutional set-up of the autonomy were able to satisfy demands of the
German-speaking population, while smultaneoudy alowing the ethnic groups to preserve
and develop ther identities in an indtitutionally favorable setting.?

Neverthdess, the relationship between the ethnic groups as “ groups’ has never been
free from grains. The amount of inter-ethnic hatred, however, has been kept very low,
primarily because of the spatial segregation and the ethnic divison of labor. Tensons arose,
and are dill arigng paticularly in the larger towns where the Itdian and German ethnic

groups are in more constant contact.

The autonomy regulations alocate a greet deal of funds, resources, and employment
opportunities on the bads of ethnic proportions. This system can be, and has been, easlly
exploited by more radicd ethnocentrigt politicd organizations within each ethnic group,
leading to renewed violence between the late 1970s and late 1980s. Although sections of
the Italian and German populations were actively involved, the political repercussons were
rather inggnificant, as responsble political leaders of both groups maintained ther firm
commitment to continue their palitics of co-operation. Smilarly, at the interpersond levd,
and especidly among the younger generation, inter-ethnic relationships have become more
relaxed. Members of the respective other group and their culture and identity are no longer

2 South Tyrol is also home to a third, indigenous ethnic group, the Ladins. With only around 4% of the
population in the province, they are not amajor political factor.

Copyright (c) Stefan Wolff. All rights reserved. No reprint without permission.



perceived as a threat and the number of intermarriages has steadily grown since the mid to

|ate seventies.

Thus, one faces the dmost paradoxica Stuation in today’s South Tyrolese society —
individual members of the ethnic groups and their respective political representatives in ther
mgority get dong wdl, however, the reationship between the ethnic groups as awhole il
poses a problem that has its source in the structure of intra-ethnic rlaions. While the
Germanspesking group is relatively homogeneous with a distinct identity, and can rly ona
century long political and customary tradition and folklore, in contrast the Italian-spesking
population, due to its nature as a migrant population from a variety of different regiond,
socid, and palitica-ideologica backgrounds, is rather heterogeneous, and has not managed
to develop a common group identity. As a subdtitute for the lack of a common regiona
identity, the Itdians have turned to politicaly more nationdidtic parties resffirming ther
nationd identity as Italians. This has been perceived as a threat among the Germans and led
to the rise of ethnocentrigt parties, in turn causing fears among the Itaianpesking ethnic
group of a rebirth of German irredentism. The process of srengthening group identities
againgt one another has certainly increased group awareness and helped politicians on both
ddes to maintan mobilization patterns dong traditiond ethnic lines. The result is the
increasing separation of groups as a whole. While the political process becomes more
predictable and manageable in the short term, it is hard to say whether the lack of acommon
civic identity among the ethnic groups will or will not have negative repercussons in the long
term, especidly in terms of perssing mutua suspicions and the political and economic
interpretation of ethno-cultura differences.

Given the indtitutiondl structure of provincid autonomy, the German-speaking South
Tyrolese, thus, are in a very favorable postion as a locd mgority in economic,
demographic, culturd, party politicd and dectord terms. Occasiona recurrences of
demands for unification with Audtria or the granting of the right to self-determination by
some fringe groups have not found sgnificant backing among the German populdtion in
South Tyrol, dthough a more diverse political spectrum has developed with some sections
of the German ethnic group now backing the integrationist gpproach of the cross-commund
Green Party, while others support the more radica ethnocentrist parties. With the younger
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generation being less and less impressed by the dmost excdusvely ethnic identification
patterns of their parents and grand-parents, it is unlikely that a new upsurge of secessionist
demands will emerge, dthough the persstence of group-focused interpretation patterns
remains a potential danger for the peaceful and co-operative coexistence of al three ethnic

groups.

This holds true for the Itdian population group as well, which, since the mid eighties
has increasingly sought refuge with nationdist identification patterns to make up for its lack
of socid and political-ideological homogeneity in comparison to the German population. The
Itdians fet, and Hill fed to some degree, dissatisfied with the podtion in which they have
been put in the course of the implementation of the new autonomy datute. This
dissatisfaction is not based on a rgection of the idea of minority protection; rather it reflects
a feding that the way in which this minority protection, and with it the autonomy Satute, is
executed by a ‘dominant minority’ puts one ethnic group in a disadvantageous Stuation.
Thus, this new levd of conflict reflects in an dmogt mirror-like image the Stuation before
1969 — ethnic hatred does not determine the agenda, but rather the neglect of what one
group perceives asits just rights. This group therefore chalenges the political classit believes
to be respongble. In this Stuation the failure to establish a civic, ethnicdly indifferent identity

among dl South Tyrolese may have serious repercussionsin the future.

Thus, three mgor factors have contributed to the successful resolution of the conflict
in South Tyrol — the atmosphere of compromise among the negotiating parties Audtria, Italy,
and South Tyrolese Germans, the absence of inter-ethnic hatred which reduced the conflict
to a minority-state dispute; and the dua gpproach of the Austrian government to encourage
the German population to sdtle for a solution within the existing borders while actively
contributing to such a solution on the international and bilatera levels.

A further factor to be taken into account is the prosperous state of the South
Tyrolese economy with comparatively low levels of unemployment. This rather favorable
economic Stuation made, and still makes, sufficient resources available and prevents severe
ethnic competition in economic terms, not in the least because of the ill exising ethnic
divison of labor and the specific demographic structure of South Tyrol.
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In addition, the speedy success with which the Itaian government maneged the
mgor violent outburgts in the early 1960s and the continued commitment of al magor
political players to a settlement of the problem despite recurring violence in the late 1970s
and 1980s had a positive impact on the management of the South Tyrol conflict.

Equdly sgnificant for the eventud solution was the fact that there was only one
magor politica party among the German-pesking population in the province. The politica
and, to some extent, the civic dominance of the SVP and its policy of seeking asettlement in
Italy made the negotiation process from the beginning more likely to succeed and eventudly
brought about the desired results.

Northern Ireland: Settlement with a Future?
Despite the apparently comprehensive nature of the Good Friday Agreement

resched on 10 April 1998 in Bdfadt, and its subsequent endorsement by overwhelming
mgorities in Northern Ireland and the Republic, the question remains whether it provides an
effective framework for a permanent resolution of the conflict. In order to answer this
question, the following issues need to be darified: How is the 1998 agreement different from
previous agreements reached on Northern Irdland? In how far are the circumstances
different in 1998 and in to the future as compared to 1973, 1985, and 1993? What potential
problems can arise in the course of the implementation of the agreement and in the
developing political processin generd, and how effectively can these problems be dedlt with
within the agreed ingtitutiona framework?

Starting with the first of these issues, a comparison between the Sunningdde
Agreement, the Anglo-Irish Agreement, the Joint Declaration, and the Good Friday
Agreement reveds that there is a core of issues dedt with by al these agreementsin asmilar

manner.

Sunningdale Anglo-Irish Joint Declaration Good Friday
Content
Agreement Agreement Agreement
. . United Kingdom,
gg;)tjg ilélcr;fgdom, United Kingdom, || United Kingdom, Republic of
Signatories Irdand. UP SDLP Republic of Republic of Ireland, UUP,
APNI T " Ireland Ireland UDP, PUP, NIWC,
L, APNI, SF, SDLP
Consent Principle X X X X
Sdf-determination @) O X X
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Reform of the

. X X o] X
policing system
Prisoners X (X) 0 X
Bill of Rights X X (X) X
A_bandonment of X X X X
violence
Securl_ty co- X X o X
operation
Cross—_border co- X X X X
operation
Recognition of
both identities © X X X
Inter-
governmental co- X X X X
operation
Institutional role
for the Republic of X X X X
Ireland
Co-operation
between
Unionists and ) X X X
Nationalists
Inter-Island co-
operation © X) X X
Devolution of X X X) X

OWers

Key to abbreviations: X = present, 0 = not present, (X) = implicitly present in the respective agreement.

However, there are dso a number of differences between the agreements. These
relate, in the firg place, to the sgnatories of each of the agreements. While the United
Kingdom and the Republic of Irdand have sgned dl of them, the nature of the prior
negotiation process did only on two occasions (Sunningdale and Good Friday Agreements)
involve paliticad representatives from the communities in Northern Irdland. Clearly, the
participation has been far broader in the 1997/98 talks process. Even more significantly it
comprised representatives of paramilitary organizetions dongsde the mainstream
condtitutional parties on both sides.

A second difference concerns the comprehensveness and detall of the
arrangements. Here, the Good Friday Agreement, as it is based on an inclusive negotiation
process, proves to be the one that addresses the greastest number of issuesand , for most of
these issues, lays down in greet detail the operationa procedures for their implementation.

A third difference lies outdde the substance of the agreements — it is the character of
the implementation process. Only the Good Friday Agreement was proposed to the people
in the Republic of Irdand and in Northern Irdland in a referendum, while al the others were
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more or less implemented by government decree, thus giving the people a sense of
impogtion. The mgority with which the Good Friday Agreement was endorsed — by the
peoples north and south of the border and across the communities in Northern Irdland —is
S0 far unprecedented in the history of the Northern Ireland conflict, partly also because of
the endorsement of the agreement by the mgority of politica partiesin both communities.

The fourth difference is that Snce the beginning of the fina round of the negotiation
process in the autumn of 1997, the mgor paramilitary organizations on both sdes have
upheld their cease-fires, thus providing a climate of relative cam and peace.

Nevertheless, there are a number of issues that could potentidly endanger the
successful implementation and operation of the agreement. Above dl, the two communities
and the political parties representing them have interpreted the Good Friday Agreement in
vay different fashions The interpretations of the participating parties spanned from
‘degtruction of the union with Britain’ (DUP, UKUP) to ‘strengthening the union’” (UUP,
PUP) in the Protestant/Unionist community, and from ‘basis for a (permanent) settlement’
(SDLP) to ‘trangtiond arangement on the road to a united Irdand (SF) in the
Catholic/Nationaist community. The stability of the politica processin Northern Irdland will
essentidly depend upon the ability of the now agreed arrangements to be inherently flexible
enough to accommodate these diverse expectations about what the long-term politica and
condgtitutional perspectives for Northern Ireland are under the Good Friday Agreement.

Closdly related to these generd expectations, are the various demands regarding the
contentious issues not covered explicitly in the Good Friday Agreement, but deferred to
later specification, namely the early rdease of prisoners, policing, parades, and
decommissioning. Of al these, the matter of the early release of prisoners is probably the
one that can be resolved mogt eadlly, as it effects both communities in a Smilar way — both
communities include victims and their friends and relaives who are likely to object to an
early rdease of those who caused them suffering and harm, while there are aso those in the
two communities who are the friends and rdatives of those imprisoned. Provided that the
release of prisoners does not spark a new round of feuds and vendettas, it islikely that their

release could provide some sability by exercising pressure on the paramilitary organizations
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to uphold their cease-fires and might provide incentives for those paramilitary groups who

have not declared cease-fires yet to do so.

The issue of policing is much more complicated as palitical representetives of the
two communities have diametrically opposed views based on different past experiences —
reaching from disbanding the Royd Ulster Congtabulary (RUC) to preserving it in its present
form. A commission, including representatives of both communities, both governments, and
the RUC has been sat up to discuss the issue and to suggest a schedule of reforms by May
1999.

Smilaly, the paradesissue is highly contentious between the two communities, again
related to the rather different experiences higorically and the notions connected to it.
Clearly, the parades form an important aspect of Protestant/Unionist identity and the
commitment towards a recognition of equal chances for both traditions in Northern Ireland
to be expressed and developed requires respect for parades.® Equaly, however, it requires
the respect for the fedings of the Caholic/Nationais community, many of whom fed
offended by wha they perceive as triumphdis and sectarian manifedation of
Protestant/Unionist supremacy. Y et again, the divison between the communitiesis not clear-
cut. The Catholic/Nationdist community does not in generd dispute the right of
Protestants/'Unionists to march and perform ther rituals, but rather demand equal respect for
ther fedings i.e, adan from marching through manly Catholic edates. The
Protestant/Unionist community, on the other hand, is prepared to make certain concessions,
such as not having their bands play while marching through Catholic/Nationdist resdentia
aress, but they indst on their right to march on the ‘Queen’ gKing's highway’ and see any
limitation of thisright as violation of their basc civil liberties.

The most serious problem that lemains, one which could lead to a permanent
condtitutiona impasse, is the issue of decommissoning. Having lived through thirty years of
troubles both the condtitutiona and paramilitary camps in both communities have had rather
amilar experiences, yet their interpretations and conclusions were, and are, fundamentally

different. What complicates the issue further is the fact thet it sseems difficult for the hardcore

® The only significant parade of a Catholic/Nationalist organisation, the Ancient Order of Hibernians, is
relatively non-controversial.
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in each community to undersand that the security of one's own group, based on the
continued ability to defend onesdf with arms, is very often perceived as a threat by the
respective other group. As the workability of the Good Friday Agreement depends
paticulally on a high degree of dite and inter-communa co-operation, the issue of
decommissoning and how it is handled is of grave importance for the politica future of
Northern Irdland not just from a security point of view. Congdering these (potentia)
problems, the ingtitutional framework set up by the Good Friday Agreement needs to be
examined in its cgpability to dedl with them in a satisfactory way.

All the problems outlined above concern primarily the conflict parties in Northern
Irdland, yet they will have a bearing on the operation of the dl-Irdland and BritightIrish
inditutions provided for in the Good Friday Agreement as well.

The inditutions crested in Northern Irdand are an dected assembly and an
executive body, whose membership is determined according to the d'Hondt rule. In
combination with the interest structure of the parties represented in these organs and the
procedure of decison-making and implementing, this suggests that agreement on, and thus
resolution of, these problems will be very difficult to reach.

Outside Northern Irdland, a British-Irish Council and a North-South Ministeria
Council are provided for in the Good Friday Agreement. The British-Irish Coundil, in which
delegates of the Republic of Irdland, Northern Ireland, England, Scotland, and Waeswill be
represented, will have no direct involvement in the settlement of these problems, as its
mandate does not cover anything beyond common policies agreed by dl participants. That
will leave congderable problems for the al-1rish North/South ingtitutions and their operation
as they may be usad as palitica lever for other political godls. It is dso likely that, because
of their involvement in the prisoner and security policy issue, both the British and Irish
governments individudly and the newly edablished Britigrlrish intergovernmenta
conference would be left with a great ded of tough decision-making and implementing as
well as mediation between the palitica parties in Northern Irdland. Even though the British
government has retained authority over security policy, enforcing decommissioning would
neither be easy, nor can the consequences of a security crackdown on the paramilitaries be

foreseen. Smilarly, any decisons on palicing are extremdy unlikdly to go down well with
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ather of the communities — a hdf-hearted middle-of-the-road approach would dienate both
of them from the government, disbanding the RUC might please the Catholic/Nationaist
community, while leaving things modly as they ae would be acceptable to the
Protestant/Unionist community only.

In summary, the interest structure and political agendas of the partiesinvolved in the
conflict must change sgnificantly and a spirit of co-operation and compromise must begin to
dominate the palitica process within Northern Irdland. Without this, the conflict in Northern
Irdand, with dl its different aspects and dimensions and in its dependence on factors that
can be influenced only to a limited degree by the political actors in Bdfast, London, and
Dublin, is unlikely to be resolved within and by the inditutiona framework st out in the
Good Friday Agreement. The primary reason for thisisthat the Good Friday Agreement, as
al other agreements reached before it, is dependent upon co-operation and compromise of
two communities that have fundamentdly different politica aspirations and identities. This, of
course, may change over time provided opportunities and incentives for such change exist.
If, however, this change does not occur, the fate of the Good Friday Agreement may be the
same as that of the numerous other agreements that preceded it.

Conclusion: Determining the Factors that Influence
Settlements of Cross-Border Ethnic Minority Conflicts and
Their Stability

Achieving a settlement among the conflict parties is an important milestone in the
process of de-escdating ethno-territorial corflicts. Yet to settle a conflict does not mean to
resolve it. A settlement merely provides an inditutiona framework within which the parties
hope to be able to accommodate their interests without using violence or having violence
being used againgt them. The negotiation process marks a quditatively new stage in any such
conflict inasmuch as the conflict partiestry to settle their differences by taking to, rather than
by fighting against, each other. The beginning of the implementation process of any
negotiated settlement presents a Ssmilar quditative lesp. The conflict parties must now work
with each other to set up and operate the ingtitutiona framework they agreed upon.

The nature of the settlement will have a sgnificant impact on al the parties involved
in the conflict and on their future, and it can potentidly affect other state and nonstate actors
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as wel. Congderations about the future, therefore, will determine the negotiation Strategy
and objectives of each party and these will eventudly be reflected in the structure of the
ingtitutiona framework to be set up. On an abgtract leve, thisis reflected in three categories,
namey the gability, flexibility, and reverghility of any settlement. Stability concerns the
capacity of the inditutions to satisfy the demands made vis-a-vis them. Hexihility meansthe
ability to accommodate new interests. Reversihility refers to whether or not, and how eesily,

it is possible to annul the negotiated settlement.

The three cases examined here have enabled me not only to establish which factors
influence the desgn of an inditutiond framework adopted to settle a particular ethno-
territoria cross-border conflict, but aso to develop a paradigm that can be applied to any
ethno-territorial cross-border conflict in order to determine which criterianeed to be fulfilled
for a specific settlement to be stable. The cases have illudtrated that it is only certain
solutions that provide a gable yet sufficiently flexible environment in which a politica process
free of disruptive ethnic conflict can be conducted. In order to understand why this is the
casg, it is necessary to andyze the ‘success conditions of each of the solution models
examined. This is important in two ways. Firg, it is very unlikely that a satisfactory solution
for an ethno-territoria cross-border conflict will be found by smply copying an indtitutiond
arrangement from a resolved conflict to an unsettled one, as no two conflicts are likely to be
the same. By providing criteria for ability, it is possble to choose the closest modd
avalable for a conflict with smilar conditions and then modify the inditutiona arrangements
to fit the exact conditions, or to create conditions that fit the solution model, or, more likely,
to combine both methods. Second, being aware of these criteria will make it possble to
anticipate, and wherever possible prevent, the re-escdation of an aready settled conflict.
Close monitoring of these gability criteria and an inditutiona framework flexible enough to
respond to changes are the two essentid conditions in this context.

The stability criteria of conflict settlements can be divided into Sx sections. On a
very generd levd, it is necessary to edtablish how the issue of sovereignty has been
addressed, whether an internd, externd, or permanently bilaterd settlement has been
negotiated, and in how far, and how easlly, it is reversble. The historicd context of the
settlement will provide ingghts into how the conflict has been dedt with in the past and
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whether the new settlement can build on traditions of compromise between the conflict
parties or not. Two sgnificant areas in which the future success or failure of the settlement
will be determined to a considerable degree are the inter-ethnic and intra- ethnic Stuaionsin
the disputed area. The palicies of the host and kin-states towards the ethnic groups involved
in the settlement process and towards each other are of equa importance and need to be
added to the equation. It will be possible to determine under which conditions an ingtitutiond
framework is likely to be stable by relating these criteria to the three possible settlements of
ethno-territoria conflict cross-border conflict examined here — assmilation as in the case of
Alsace, consociation as in South Tyrol, and consociation with permanent inditutiond
involvement of the aggrieved group’ s kin-gtate as in Northern Ireland.

In different ways and depending on the kind of settlement, the stability of each
settlement affects both host and kin-gtate as well as the ethnic groups involved in the conflict
and is closdly rdated to the flexibility and reversbility of any solution adopted. The different
ways in which this influence is exercised relate to the degree to which the ethnic groups will
be able to determine their own future, to the ability of politica actors to insrumentaise the
conflict in party/group/state internd and externa power struggles, and to the politica stability
of the two dates and their governments, and potentidly to that of neighboring states or an
entire region. The ability of any of the parties to compromise, or their need to have certain
key demands fulfilled, will degpend on how much control each of them will retain over their
own affairs and over their ahility to pursue independent policies in relation to core issues of
the conflict. The stability of a settlement does not only depend on the sincerity of each
involved party to make the settlement work, but aso on its structure, that is, whether it is
internal, externd, or bilatera, and on whether it seeks to manage or eliminate differences. In
turn, ‘post-conflict’ policies will dso depend on the nature and structure of the settlement
and in how far it reflects the origina objectives of each actor involved.

It is not possible to determine the ultimate modd for the solution of ethno-territorid
cross-border conflicts based solely on the stability of the andyzed settlements. Ultimatdly, it
is not whether a settlement is internal, externd, or bilateral, whether it seeks to diminate or
to manage differences, or whether it is eadly reversble or not. What is of the mogt criticd
importance is that the particular ingtitutional design of the adopted solution fits the needs of
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the conflict parties. Only if ther interests and needs can be accommodated to a sufficiently
high degree is it possible to generate the commitment among them to implement and sustain
a negotiated settlement. Yet, as | have demondrated, the ability to continuoudy
accommodate these interests and needs depends on the degree of stability and flexibility of
the settlement and on the extent to which it is reversble. The criteria that need to be fulfilled
to ensure the overdl success of any of the three distinct settlements andyzed here have been
summarized in the following table (see Table 1).

Tablel: Generd Overview of Stability Criteria

Conditionsin the Disputed Territory

Conditions in

Conditions in

International Context

the Host-State | theKin-State
- Inter-ethnic situation - Historica - Historical - Geopolitica
o Historical development development development significance of the
0 Level and nature of conflict - Policies - Policies territory
remaining 0 External 0 Externa - International
0 Number of problem issues o Internal o Internal integration of each

0 Degree of cooperation between
elites

0 Degree of cooperation between
ethnic groups

o Political consensus between
groups and elites

0 Joint interests

o Cleavages

- Intra-ethnic situation

o Historical development

o Level of political consensus
over ultimate goal

0 Competition between political
parties

- Social and political structure

o Ethnic homogeneity of the
territory

o Ethnic segmentation

0 Numerical balance between
groups

0 Power balance between groups

state

- Regional interest
structures and
dliances

- Pressures exercised
upon the conflict
parties
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