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2. LANGUAGE AS AN AID AND BARRIER
TO INVOLVEMENT IN THE NATIONAL SYSTEM
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Department of Soctal Relations, Harvard University

The basic thesis that I would like to develop in this discussion is that lan-
guage is a uniquely powerful instrument in unifying a diverse population
and in invelving individuals and subgroups in the pational system. How-
ever, some of the very features of language that give it this power un-
der some circumstances may, under other circumstances, become major
sources of disintegration and internal conflict within a national system.
These considerations should have some definite implications for language
policy not only in developing nations but also in long-established nations
marked by diglossia—whether officially recognized (as in Canada or in
Belgium) or unrecognized (as in the United States). Specifically, T will
try to argue that, while the development of a natienal language may be
highly conducive to the creation and strengthening of national identity,
the deliberate use of language for purposes of national identity may—at
least in a multiethnic statc—have more disruptive than unifying consc-
quences, ‘
Let me be clear from the outsct that I bring to this discussion no
background whatsoever in the field of linguistics—socio- or otherwise-—
nor have I engaged in any systematic empirical studies of language prob-
lems in various socteties. Whatever qualifications T may have for discuss-
ing this issue are based on the fact that 1 have made some systematic
eflorts in recent years to deal with the more gencral question of individual
and subgroup involvement in the national system. This paper, then, is
esscntially a theoretical cxercise—an attempt to draw out the implications
of my scheme for defining the role of language and for developing national
language policies. If my conclusions appear reasonable as they are con-
fronted with the data of sociolinguistics, then the cxercise will have been
worthwhile. It would reinforce the theoretical scheme itself, and it might,
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at the same time, contribute to language planning by bringing a different
perspective to bear on the problem—a perspective that might suggest

o [y
some questions to be asked and perhaps some directions 1o be followed
in the scarch for answers.

SOURCES OF POLITICAL LEGITIMACY

OF THE NATIONAL SYSTEM

AND OF PERSONAL ATTACHMENT TO IT

In this section and the next, I shall briefly review a scheme distinguishing
different patterns of individual and subgroup involvement in the national
system and indicate how one might asscss these patterns and empirically
explore their anteccdents and correlates. [ shall then turn to the implica-
tions of this theoretical scheme for the role of language in fostering in-
volvement in the national system.?

One of the ways of conceptualizing the involvement of individuals
and subgroups in the national system is to examine the degree and nature
of their acceptance of the system’s ideology. The ideology of the modern
nation-state (which is, essentially, my definition of nationalism?®} has at
least three generic features, shared by all its variants: (1) The ultimate
justification for maintaining, strengthening, or establishing a political sys-
temn that has jurisdiction over a particular population—that is, an inter-
nationally recognized nation-state—is that this system is most naturally
and cffectively representative of that pepulation; in principle, the political
entity corresponds with an cthnic, cultural, and historical entity with which
at least large portions of the population identify, {2} The nation-state is
the political unit in which paramount autherity s vested and which is en-
titled to overrule both smaller and larger political units, (3} Establishing
or maintaining—or both—the independence, integrity, and effective func-
tioning of the nation-state is an essential task to which all members of the
system are expected to contribute.

These three elements provide the basic set of assumptions that govern
the relationship of a nation-state to other states in the international system
and the relationship of the political leadership 1o the individual citizen. In
addition, the ideology of any given nation-state has certain unique fea-
tures, corresponding to the particular functions that it must perform in the
light of its level of developruent, its international position, its power and
success in the international arena, and its internal structurc.

The way in which the national ideology is interpreted and incorpo-
rated into the belicf systems of individuals and subgroups within a popu-
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fation may vary widely, Depending on their demographic and personality
characteristics and on their positions within the soctal and political struc-
ture, individuals may vary in the components of the ideology that they
emphasize or deemphasize, the intensity of their commitment to the nation-
state, their definition of the citizen role and the expectations that go with
it, and the way in which they enact this role. It is essential to the cfiective
functioning of the nation-state, however, that the basie tencts of the na-
tional idcology or at least its behavioral implications be widely accepted
within the population. Acceptance of the ideology implics that the indi-
vidual regards the authority of the statc and hence its specific demands
(within some broadly defined range) as Icgitimate. The state’s ability to
mobilize citizens in its support and to demand sacrifices from them in
times of national crisis depends, in the final analysis, on its perceived le-
gitimacy in the eyes of the population.

Two ultimate sources of legitimacy for the national system can be
distinguished: (1) the extent to which it reflects the ethpic-cultural tden-
tity of the national population and (2} the extent to which it meets the
needs and interests of that population. In the long run, a political system
cannot maintain its legittmacy unless, at least, a significant proportion of
the populatiou pereeives it as meeting their necds and interests (although
it can, of course, retain power by relying on cocrcive means, cven if only
a small clite are adequately integrated into the system). In shorter runs,
however, a system can maintain its legitimacy—even if it is not working
effectively, is facing serious cconomic difficulties, or is torn by internal
conflicts so that it can adequately provide for the needs and interest of
only some segments of the population at the cxpense of others—as long
as it is seen by wide segments of the population as representing their na-
tional (ethnic-cultural) identity.®

At the social-psychological level, the legitimacy of a pelitical system
is reflected in the sense of loyalty that its members have towards it. Per-
ceived legitimacy implics that the individual member is in some {ashion
persenally involved in the system-—that he feels attached 1o it and is in-
tegrated into its operations, We can distinguish between two sources of
foyalty or attachment to the nation-state, which correspend to the twa
sources of legitimacy at the system level: sentimental attachnient and
instrumental attachment. These two sources of attachment constitute the
rows of Table 1 (taken from Kelman, 1969}, This table summarizes the
present scheme, which has yielded six patterns of personal involvement
in the national system. It should be noted that thesc patterns are by no
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means mutually exclusive; although different individuals, subgroups, and
systems may differ in the emphasis they place on one or another of these
patterns, various combinations of them arc possible and indeed likely,

Anq individual is sentimentally attached te the national system o the
cxtent that he sees it as representing him—as being, in some central way,
a reflection and an extension of himself. The system is legitimate and de-
scerving of his loyalty because it is the embodiment of a people in which his
personal identity is anchored. Sentimental attachment may be channeled
in three different ways, as given in the three columns of Table 1: (1) The
individual may be committed to the values basic to the national culture,
taking interest and pride in the special qualities of his people, its charac-
teristic way of life, its cultural products, its national and often its religious
tradition, and the goals for which it has stood in its historical development.
(2) He may be identificd with the role of the national in the sense that it
enters importantly into his self-definition and that it constitutes a genuine
emotional commitment for him, whenever group symbels bring that role
into salience. (3) He may be commiited te the state as an embodiment of
the people, and, hence, as a sacred object in its ewn right, entitled 1o un-
questioning obedience of its authoritative demands.

An individual is instrumentally attached to the national system to the
extent that he sees it as an effective vehicle for achieving his own ends and
the ends of members of other systems. Feor the instrumentally attached,
the system is legitimate and deserving of his loyalty because it provides the
orgapization for a smoeothly running society, in which individuals can par-
ticipate to their mutual benefit and have some assurance that their needs
and interests will be met. Instrumental attachment, again, may be chan-
neled in three different ways, depending on the manner in which the in-
dividual is integrated into the system: (1) The individual may be com-
mitted to the ideology underlying the pariicular soctal and cconomic
institutions through which the society is organized, typically because he
regards thesc institutional arrangements as maximally promotive of the
needs and interests of the entire population. (2) He may be committed
to & variety of sccial roles (eccupational roles, community roles, and roles
in various other subsystems), whosc continued and successful cnactment
depends on the maximaily effective functioning of the larger national sys-
ten. (3) He may be commiited 1o law and order as an end in itsell, being
primarily concerned with keeping the fabric of ordinary life undisturbed,

Whether an individual’s sentimental or instrumental attachment is
mediated primarily through system values, roles, or normative demands
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depends in large part on his position in the society. I would hypothesize,
for example, that individuals high in sociocconomic status, cducation, and
political power are more likely to be idcologically integrated, while those
fow in these areas are more likely to be normatively integrated. For the
fong run, the legitimacy of the system depends on the extent to which at
least its major elites arc ideologically integrated, This implics a periodic
renewal of the system’s cultural values and a periodic reassessment of the
adequacy of its social institutions in mecting the needs and interests of
the general population, particularly at times of internal division and
intrasocietal conflict. Although legitimacy ultimately rests on ideologi-
cal commitments, normative commitments are in a sense the most reli-
able in the short run. If these are shared by the masses of the population,
political leaders can cxpect relatively automatic aceeptance of their au-
thoritative demands, Finally, role-participant integration provides the
major basis for mobilizing a population—particularly its middle classes—
for special efforts or sacrifices. It produccs commitments that are more
activg and cnthusiastic than those based on normative integration, but less
selective and conditional than those bascd on ideclogical integration. In
well-integrated system, political leaders have at their disposal national
symbols and subsystem roles that they can usc for purposes of mobiliza-
tion. Natiooal symbals can be brought into play to heighten cmotional
arousal, since emotional responses to such symbols are typically condi-
tioned in the course of the child’s socialization in the home, the schoel, and
the church. Subsystem roles can be co-opted in the service of the state,
since in the complex, burcaucratically structured, modern nation-statc
these roles are highly dependent on the central autharitics,

Sentinmental and instrumental attachments can, within limits, substi-
tute for onc another. Thus, if sentimental attachments are strong, the sys-
tem can maintain its legitimacy even though it does not adequately mecet
the needs and itnterests of the population or does so only for a small pro-
portien of the population. By appealing to the common national identity
of the people, the Icadership may be able to clicit their loyalty despite in-
ternal divisions and incquities. This is a particularly valuable resource in
the initial stages of political development, when clites typically have to
mobilize mass support without being able to offer many concrete benefits
to the majority of the population. Similarly, if instrumental attachments
are strong, the system can maintain its lepitimacy cven though it docs not
adequately reflect the ethnic-cultural identity of the population or dozs so
oniy for a small proportion of the population,
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Furthermore, sentimental and instrumental attachments can have a
mutuzlly reinfercing and facilitative effect on one another. It a population
perceives the system as being genuinely representative and reflective of its
identity, then it is inclined to place trust in the system for meeting its needs
and protecting its interests, Supported by this initial confidence of the citi-
zens and by their willingness ta give them the benefit of the doubt, political
leaders are in a stronger position to push for economic development and
to organize the socicty in a way that will meet the needs and inferests of
the population, Similarly, a well-functioning socicty, which provides mcan-
ingful roles for its citizens, will develep a set of common vatues and tra-
ditions and a sense of unity that are tantamount to a national identity, cven
if the population was originally diverse in its ethnjc and cultural identifica-
tions. This national identity need not displace the original ethnic-cultural
identities of the component groups but can exist alongside of them. In the
former case, then, we have a type of nationalism in which the primary push
is from nation to state: an existing national consciousness is used in the
process of state-building. In the latter casc, we have a type of nationalism
in which the primary push is from state to nation: an existing sociopoliti-
cal structure is used in the process of nation-building.*

Assessing Personal Attachment to the National System

Before we turn to the implications of the theoretical scheme for the role
of language, it would be useful to concretize it somewbat by deseribing
ways of measuring the different patterns it distinguishes and by citing
variables to which these patterns are empirically related. Unfortunately,
the scheme as outlined in the preceding section has not yet been put to
an cmpirical test, It is possible, however, to illustrate the ways i which
onc might operatienalize and validate such patierns by drawing on ¢m-
pirical studies of earlier versions of the present scheme,

In a study of national role involvement in an American community,
DelLamater, Katz, and Kelman (1969) distinguished three types of com-
mitment to the national system--symbolic, normative, and functional.
Two of these correspond fairly closcly to two of the cells of Table 1 and
can, therefore, serve to illustrate the empirical possibilities of the present
scheme: Symbolic commitment i¢ more or less cquivalent to the senti-
mental role-participant cell in Table 15 and functional commitment, to
the instrumental role-participant cell, Differences between symbolic and
functional commitments in the earlicr study are, thus, relevant to the
sentimental-instrumental distinction (rows of Table 1), on which the
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present discussion focuses. That is, in terms of the scheme of Table 1,
symbolic and functional commitments represent a difference in the source
of the person’s attachment to the system, keeping his manner of integra-
tion constant.

Data in the study by DeLamater et al, were obtained through inten-
sive interviews, consisting of a varicty of quastions about the respondent’s
conception of his nationai role, as well as a series of attitudinal and demao-
graphic items. The interview included a number of items that were spe-
cifically designed to tap cach of the three types of national commitinent.
Responses to the items deemed relevant to a given type of commitment
were then intercorrgiated, and a scale for that type of commitment was
constructed out of those items that scemed to hang together statistically.

The scale for symbolic commitment included ¢ight items that tapped
the respondent’s emotional jnvolvement with naticnal symbaols—-his per-
sonal attachment to these synmibals and his sensitivity to any indication that
they are being slighted. Thus, a respondent would receive positive polnts
on this seale if he indicated (1) that anyone who criticizes the government
in time of national crisis is net a goed American; (2) that anyone who
does not stand during the playiug of the national anthem is not a good
American; (3) that he owns an American flag and that he displays it on
national holidays: (4) that he feels the American public puys insufficient
respect to the flag, (5) that he disapproves of Americans who take no
pride fn America’s armed forces: (6) that he would consider it an insult
if a forcigner laughed at the Peace Corps; (7) that he would be insulted
or angry if a forcigner criticized racial segregation in the United Staies and
attacked the free enterprise system; and (8) that he feels that he is “first,
last, and always an American.” In terms of the present conceptual scheme,
a high scorc on this scale would indicate a strong sentimental atlachment
to the national system, channeled through an identification with the na-
tional role and triggered by the presentation of natioral symbaols,

The scale for functional commitment included six items that tapped
the respondent’s orientation to the cconemic benefits of American society
and his emphasis on citizen participation. Thus, a rcspondent would re-
ceive positive points on this scale if he indicated (1) that the things that
particularly remind him of baing an American include factors relating 1o
opportunity; (2) that, to be a good American, a person ought to partici-
pate in public affairs; (3) that apathetic persons are among those whom
he regards as “‘not good Amcricans™; (4) that people refer to affluence
and related matters when they talk about *the American way of life”;
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(5) that one of the most important things that makes America different
from other couatries is its level of eppertunity; and (6) that one of the
most important things that makes America different from other countries
is its level of affluence. In terms of the present conceptual scheme, a high
score on this scale wouid imply a strong instrumental attachment to the
national system, channeled threugh the person’s entanglenent in various
social roles that depend on the effective functioning of that system.

The symbolic and functional scales that I have just described do not
represent the most appropriate measures of sentimental and instrumental
role-participation, since they were, of course, derived from a different,
though related, conceptual scheme, Nevertheless, they offer a concrete
illustration of how we might go about operationalizing these two {as well
as the other four) cells of Table 1. Moveover, differences between syni-
bolically and functionally committed individuals on other attitudinal and
demographic items, observed in the study by Delamater et al. provide
some suggestive cvidence about the antecedents and correlates of senti-
mental and instrumental attachment, at least when these are channeled
through identification with system roles.

Comparisons were made in that study between “pure groups,™ con-
sisting of individuals with high scares en onc of the three types of com-
mitment and low or medium sceres on the other two. The “high symbolic”
group and the “high functional” group turned out to differ in many areas.
Thus, in terms of their demographic characteristics, the functionally com-
mitted were younger than the symbolically committed; they were better
educated; they had higher incomes; they were more often in professional
or technical occupations; they had fathers who were better educated and
more often in professional or techinical occupations; they were more likely
to describe themselves as “middle class™ (rather than “working class™);
and they were more bureaucratically oricnted. The symbolically commit-
ted were more likely to have grown up in farming families, to have lived
on a farm for ten years or more, and to have lived in the area for ten
VCars Of More.

The two groups also diffcred on a variety of attitudinal items. Thus,
the functionally committed showed, in a number of different ways, their
greater openncss to other cultures and systems, their greater tolerance for
deviant political positions, and their greater support for liberal causes. The
symbolically committed tended to favor a more militant stance in Ameri-
can foreign policy and were much less willing than the functionally com-
mitted to turn over power to international organizations,
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Thesc findings are gererally consistent with some of the hypotheses
regarding sentimental and instrumcental attachment that can be derived
from the present formulation. Thus, on the antecedent side, we would
expect sentimental atlachment (in an cstablished sociely) to be strongest
among those individuals and subgroups who arc geographically stable,
who are rooted to the soil or to a particular region of the country, and
whose accupations are traditional and local in focus. We would expect
instrumental aitachment to be strongest among those who are geograph-
ically and occupationally mabile, whaose occupations are linked te burcau-
cratic and naticnal organizations, and whose perspective 1s cosmopolitan,
On the consequent side, we would expect sentimental attachment to lead
to a more cxclusive definition of nationality (e.g., of what it mcans to be
an American or a good American), to a sharper dichotomy between own
nation and other nations and a more suspicious and less open attitude
towards other nations or international institutions, and to a tendency 1o
conceive international conflicts in zero-sum terms. Instrumental attach-
ment, on the other hand, should lcad to a more inclusive definition of
nationality, a greater openness to other natiens and international institu-
tions, and a greater readiness to conccive international conflicts in non-
ZeTO-SUnI ferms.

These hypotheses about sentimental and instrumental attachinents
must be viewed as nothing more than first approximations, They do not
take into account the primary mode of integration thal characterizes a
particular individual or group {i.e., the columns in Table 1). It is quite
likely that the latter variable and the source of attachment interact in such
a way that differcnces between sentimental and instrumental attachments
differ. depending on whether these attachments are channeled through
values, roles, or norms, Such more refined interaction hypotheses have not
yet been developed, FFurthermore, the hypotheses presented above do not
deal with the case—which may indeed be quite prevalent in some systems
—where streng sentimental as well as instrumental attachments coincide
in the same person or group.

LANGUAGE AS A UNIFYING FORCE

Having explicated our conceptualization of personal involvement in the
national system, particularly the distinction between sentimental and in-
strumental attachments, we can now turn spectfically 1o the role of Jan-
guage in these processes. I would proposc that a common language is a
potentially powerful unifying force for a national pepulation because it
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strengthens both sentimental and instrumental attachments and, {urther-
more, becausc it plays a major role in the mutual reinforcement of thesc
(WO prOCEsses,

At the sentimental Ievel, a national language serves as a major object
and symbol of attachment by brideging immediate loyalties with transcen-
dent ones. It is through his mother tongue that the child is exposed to the
songs, the heroic tales, and the traditional wisdoms of his people. The very
language in which he communicates with his mother and with his immedi-
ate epvironmenti also serves to link him with & wider group, most of whose
members arce distant in time and place. Language thus providc_s a conti-
nuity and scope without which a sense of overarching nationality could
not be constructed; it provides conercte, emotionally significant products
that the individual received from previous generations and will pass on
the future ones and that, in the present, link him to a widely dispersed
population, most of whosc members he does not, and never will, know
personally, Beyond that, those primordial bonds that tie the child to his
mother and immediate kin arc now extended to all those who share the
same tmother tongue. Thus, the attachment to a distant group takes on
some of the emotional intensity and irreducible quality that arc normally
restricted to primary relationships.

Language may strengthen sentimental attachmient to the national
group by enhancing not only the continuity but also the authenticity of
the national tradition. Here we are dealing with language in the form of a
sacred tongue, rather than a mother tongue, It is the vehicle for transmit-
ting the sacred documents of the people, in which its history and mission
are spelled out, Itis the raw material of poetry, in which the achicvements
of the people and the beauties of its land are described. 1t thus provides
not only authentic cvidence for the preatness of the people but also con-
crete cultural producis that can be cherished and studied in their own
right.®

The sacred tongue and the mother tongue, of course, arc often dif-
ferent even for what Fishman (1968b) calls “Type B Nations”; ie.,
nations characterized by a single great tradition. 'I‘ypical]y1 however, they
Tepresent two varicties (classical and vernacular) of the same basic lan-
guage and may therefore have a cumulative effect on sentimental attach-
ment, Alternatively, there may be differences within the population, with
sentimental attachment for some elements being primarily rooted in the
classical fanguage; for others, in the vernacular; and for still others, in
both,
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At the instrumental level, a common language helps to integvate the
system and to tie increasing numbers of individuals into it. In a society
that does not have a common language—more precisely, 4 society char-
acterized by digiossia without widespread bilingualtsm (cf. Fishman,
1967)—we are likely to find not only impairments in social planning and
in the efficicncy of institutional arrangements but also a Iimited access
to the system for wide segments of the population and an allocation
of resources that discriminates against minoritics or other subordinate
groups, On the other hand, with a national language, it is easier to
develop political, economic, and social institutions that scrve the entire
population. Centrat authoritics are in a better position te plan with greater
scope and greater cfficiency. Since the entire country can be treated as
a single arena for purpeses of economic planning, for example, there
is less likelihood of unnccessary duplication of cffort and there are more
possibilities for working out a beneficial division of labor between different
regions of the country. If there are several separalc language groups, it
may be necessary to develop separate administrative units for cach, both
to avoid language difficulties and to minimize suspicions of discrimination:
the resulting arrangement is likely to be more wasteful and less flexible
than one that is possible in a linguistically upified population. IFurther-
more, a common language facilitates the development of an educational
system that offers mobility and opportunities for participation to all
segments of the population.

From the point of view of individuals, familiarity with the deminant
language is a key to genuine participation in the system, to social mobility,
and to cnactment of a variety of social and cconomic rokes. When there
is a single national language, opportunities for integration of individuals
are likely to be more evenly distributed within the population. Since there
are no systematic barricrs to participation on the basis of linguistic group,
there is also likely to be less discrimination on the basis of cthnic and
social-class differences, which are typicaily correlated with linguistic dif-
ferences. Insum, a commen language contributes to the development of
social institutions that mect the needs and interests of the entire population
and to the participation of all segments of the society in meaningful social
roles. In so doing, it helps to create widespread instrumental attachment
fo the system.

A common language not only strengthens sentimental and instru-
mental attachments but also coatributes to the mutual reinforcement of
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these (wo processes. I mentioned carlier that a well-functioning society is
conducive to the development of sentimental attachments, despite initial
ethnic divisions. Language can greatly facilitate this development. Even in
the absence of a common language, the functional interdependence that
derives from successful instrumental interactions may have a “spill-over”
effect. That is, when different segments of a population cngage in pro-
ductive and equal-status interactions around instrumental concerns, they
are likely to discover common values and customs and to develop com-
mon traditions and communication habits. In the absence of a common
languape, however, this process becomes more difficult, and there is, thus,
a greater tendency to resirict communication to its instrumental purposes.
The existence of a common languags, on the other hand, allews and
encourages communications to extend beyond their strictly instrumental
focus and to include the sharing of old and the development of new
cultural valucs and orientations. In eflective instrumental interactions
between clites and masses, a common language is likely to have a similar
binding cffect, cnhancing citizens’ sentimental attachment to the system,

Converscly, I have proposced that sentimental attachment—based
on the feeling that the system reflects the identity of the people—may
promote the development of instrumental attachments and, in fact, of a
well-functioning system that mects the needs and interests of the popula-
tion. Specifically, citizens who are sentimentaily attached are more ready
to place trust in the system’s ability to meet the needs and protect the
interests of the population, even if this has not vet beea demonstrated,
and to participate in the socicty’s political and cconomic processes, even
in the abscnce of immediate payofls. Again, a common language is useful
in this process, since it is, to a large extent, through language that the gap
between present reality and future promise must be bridged. Political
leaders who share a comimon language with all segments of the population
are in a better position to draw on traditional symbols of trust in their
communications. The shared nuances of the commen language make it
possible te convey more readily not just the message itsclf but also the
way in which this message is to be understood and the kind of credence
that can be given to it. Similarly, interactions between different segments
of the population are likely to benefit from the existence of a conumon
language because of our general inclination to trust mere readily those
who “speak the same language” as we do.

In short, a common language helps to mainiain a continuous cyclical
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ed
™

process of reinforcement between sentimental and instrumental attach-
ments, By enhancing trust in political leaders and other subgroups within
the population, a commen Ianguage strengthens instrumental attachments
to the systemn. These instrumcntal attachments, in turn, facilitate the de-
velopment of sentimental ones by encouraging—again with the aid of a
common language—the discovery of cultural commonalities. As senti-
mental attachments increase, a common language—by cohancing trust—
can help to draw on these for the further strengthening of instrumental
ones; and so the process continues 1o feed on itsclf,

LANGUAGE AS A DIVISIVE FORCLE
The very factors that make language such a powerful, unifying force in
nation-states that have a common language make it a potentially divisive
force in multilingual states. It goes without saying that a common language
is not a necessary condition for a unified state and that one or more major
language groups can coexist in a system with minimal conflict between
them, Switzerland, of course, is the example par exceilence——though Kloss
(1967) predicts that cven there language problems “may some day
become apparent in Ticino™ (p. 43), since, in Switzerland, Italian docs
not have cqual status with German and French. But cven if we take
Switzerland as an example of a successful multilingual system, there are
many more examples of conflict in multilingual societics, with varying
degrees of intensity in different states at diflerent historical juncturcs.
The histerical conditions and the language pelicies pursued in a
state often conspire 1o cause onc or more of the language groups to fecl
aggrieved—to feel that their rights are being violated and that their lan-
gunge and thesc who speak it arc denied the oppertunitics and protection
to which they are entitled. Differences in language are almost always cor-
related with other cthnic differences, sometimes with religious differences
and often with sociocconomic differences between the groups, which may
strongly affect the nature and intensity of the gricvance. Typically, the
agericved group is the ene that speaks the minority language, irrespective
of whether this language is officially recognized. Gricvances may also
focus, however, (1) on a language spoken by groups that arc so¢iocco-
nontically disadvantaged, even though they be in the majority; or (2) on
a fanguage that is spoken by a majerity within the country but is lacking
international status or a language shared with a lesser power in the in-
ternational arena than the power that shares one of the minority languages.
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Depending on the language policy, it is even conceivable that the group
speaking the dominant language may feel aggrieved, for example, because
it is persuaded that too much allowance is being made for the lesser
languages.

In any event, given a language-rclated conflict within a national
system, it may be greatly exacerbated by the fact that both sentimental
and instrumental considerations are likely io become involved and, in
particular, are likely to reinforce onc another. First, the aggrieved group
ts likely to feel that its sense of group identity is being threatened—that
its national (in the nationality rather than the state sense) language is
being derogated, its cultural self-development and literary expression in-
hibited, and its educuational cfforts undermined. Sccondly and probably
most importantly, the group is likely to feel that, because its language
s not given due recognition, it experiences discrimination at the in-
strumental level—that its members are denied equal oppertunities, that
they are excluded from full participation in the systemy, and that their
sociogconomic mobility is stymied.

In most of the cases of which I am aware, in which language confiict
in a multilingual socicty has become an explosive issue, the aggrieved
group is by and large in a disadvantaged position. It tends 1o be less
cconomically dcvulopcd, and its aceess to many opportunitics for par-
ticipation and mobility is indced limited—at least, in part, by the fact
that political and cconomic power are concentrated in the hands of those
who speak ihe more favored language. Cause and effeet, of course, can-
r:01 be readily disentangled here. The greup may be disadvantased becausce
it does not speak the dominant language, but it may be cqually true that
its language has remained subordinate because of the group’s relatively
lower level of development, Most probably, a cyclical process has been
operating: As the socicly develops economically and becomes more
centralized, the language of the dominant group takes on greater and
greater importance, and the subordinate group—lacking facility in the
dominant language—I{inds it morc and more difficult to gain entry into
the system, Typically. as Fishiman {1967 ) has peinted out, the subordinate
group is also internally split in such cases; its upper classes tend to be
bilingual and thus able to participate fully in the system, while the masses
are left behind. “Such paolitics are bound to cxperience language problems
as their sactal patterns alter in the direction of industrialization, wide-
spread literacy and cducation, democratization, and modernization more
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generally. . . . The cducational, political, and economic development of
the lower classes is hkely to lead to sccessionism or to demands for
equality for submerged languape(s)” (p. 34),

Typically, then, it s instrumental considerations of this sort, linked
to linguistic divisions, that lead fo such massive disruptions as language
riots and separatist, nationalist riovements. Sentimentally based griev-
ances in and of theraselves are unlikely to lead o major upheavals; they
tend 1o arouse only a small proportion of the poputation who are partic-
ularly deveted to the maintenance of the group’s cuitural and cducational
nstitutions, The call for renewal of group identity and for culiural sclf-
development in the face of cxicrnal threat may, however, give added
impetus to an instrumentally based strugele. It may help to mobilize and
unify the group to enpage in that strugele, by increasing its sclf-awareness
as a scparate entity with interests of its own. It would appear, for example,
that the Guelic League, as described by Macnamara {(paper 4, this
volume}, played such a rele in the Irish revolntion—and it is interesting,
in this connection, that the success of the revolution drastically weakened
the League and the Irish language movement,

Assuming that the primary impetus for major linguistic conflicts is
an instrumentally based gricvance—a response by the weaker language
group to discrimination, to exclusion, and to denial of its rightful share
of power and rescurces—the conflict readily becomes intensified by senti-
mental elaborations. Since language is so closcly tied to group identity,
language-bascd discrimination against the group is perceived as a threat
to its very existence as a recognizable entity and as an attack on its sacred
objects and symbois, The issue is no longer merely a redistribution of
power and resources, but it is self-preservation of the group and defensce
against genocide. The conflict becomes highly charged with cmotion
and increasingly unmanageable. Genocide, after all, is not a matter for
negotiation but for a last-ditch defense,

This is not to say that these scmtimentally based grievances are
always devoid of any basis in fact. My point is simply that, since language
is embedded in both sentimental and instrumental issues, language con-
flicts arc readily suscepiible to this kind of cscalation—to a tendeney to
raise the Ievel of the conflict to a battle about ultimates—mnot only in
rhetoric but also in reality. This phenomenon, of course, can also be ob-
served in ethnic confiicts, such as the Biafran independence struggle or
the current black revolution in the Untted States, in which lunguage plays
a less obvious role, though not an entirely negligible one,
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In short, the cyclical process of reinforcement benween sentimental
and instrumental attachments engendered by a common language has its
negative counterpart in the case of language conflicts in a multilingual
society. Language divisions increase the likelihood that, in an instrumental
conflict betwecn different groups, fundamental identity diffcrences will be
brought into focus, converting the conflict into a sentimental one, As the
conflict is carried on at the sentimental level, language divisions increase
the likelihood that mutual trust will be further ereded, thus making
ncgotiated settlements ever more difficult to achieve.

SOME IMPLICATIONS FOR LANGUAGE POLICY

It is clear from what 1 have said that a common language offers many
advantages to central authorities in their attempt to develop and cen-
solidate a unified and cohesive political system, It does not follow, how-
ever, that central authoritics in multilingual systems ought to direct their
language polictes towards the development or cstablishment of a common
language. Because of the sentimental and instrumental considerations that
[ have discussed in the last scction, such policics may well create inequities
and meet with resistances and may hamper, rather than enhance, the
unity and integration of the system. The wisdom of a policy aimed at
establishing a common language depends on the needs of the particular
society and on the possibilities for cstablishing such a language that are
available to it. In asscssing the available possibilitics, it is of course
necessary to take into account the cost of establishing a common language
in terms of the probable loss in the regime’s perceived legitimacy and the
prebable increase in social unrest.

[ bring to this discussion a general bias against deliberare attempts
by central political authorities to createc a sense of national idemity,
whether by a policy of establishing a national language or by any other
means. [ bring such a btas not because I wish to mirimize the importance
ol a sense of national identity to the effective functioning of a nation-state
or 1o question policies designed for other purposes that, as 4 conseguence
of their operation, contribute ta the development of national identity.
What [ am arguing is that a sense of national identity ideally ought to—
and, in fact, is most likely to—cmerge out of a well-functioning nutional
system that meets the needs and interests of the entire population, rather
than out of deliberate attempts to create it directly. Let me qualify my
statement further by saying that I refer to the central political authoritics,
not to various agencies within the socicty—public or private—that have
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a speeial interest in promoting one or another type of cultural or linguistic
development. It is when such activitics are carried out by (or arc under
the direction of) the agencies holding the primary political power and
when they are ticd 1o with the process of building the basic sociocconomic
institutions that I beeome suspicicus,

Clearly, I am expressing a value position here. In my view, the pri—
mary role of the central autherities is to promote and ensure the functional
integration of the system, To that end, it is essential that they (1) establish
and maintain institutional arrangements that adequatcly meet the needs
and interests of the entire population and (2) provide maximal oppor-
tunities for all elements of the socisty-—regardless of ethnic origin, lan-
guage, religion, or social class—to participate in the running of the system
and in its bencfits, Policics following this principle can be expected to
create instrumental attachments to the system, out of which sentimental
attachments can gradually emerge. [ am afraid that a concentration by
central authorities on the direct manipulation of sentimental attachments
may serve as a substitute for the work they should be doing at the in-
strumental level and as a cover for fatlures 1o create adequate socio-
economic institutions and to provide meaningful roles for all scgments
of the society. Although my bias against deliberate attempts to create
national identity derives from my value position, T also believe that this
is not a very cffective way of promoting national identity. I would propose
—-and this, of course, is a proposition that can and must be put to an
empirical test—- that a sense of national idenlity is more likely to develop
when it is not forced but allowed to emerge out of functional relationships
within the national scciety.

So far, T have been speaking of national systems—nparticularly
newly emerging systems—in general, My argument becomes ¢learer and
stronger, however, when we focus on the effort to create a nation-siaie,
not merely out of a population that is largely tied to local communitics
and not at all oriented towards a national center, but out of & population
that is divided into separate ethnic groups, each engendering strong senti-
mental attachments and often with a histery of intense conflict among
them, In such a situation, deliberate attempts to ereate a common national
identity arc likely to face particularly great obstacles and may well increase
the disintegration rather than the unity of the society. Such policies are
likely to be perceived as attempts to force individuals to cheose between
loyalty to their own group and loyalty to the central authoritics, who
represent, at least in part, a forcign group. This threat to cthnic identity
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is likely to arousc sentimental attachments to the group in their fullest
cmotional intensity and to create tremendous resistances to the policics
designed to promote national identity. In short, I am hypothesizing that
dircet efforts to create national identity may bring the cthnic subgroup
identities to the fore and lzad to a structuring of the situation in com-
petitive terms, in which the more primordial attachments arc more likely
to prevail,

Beyond mobilizing such resistances, dircet efforts at creating national
identity may actually strengthen the divisions within the socicty. The
weaker ethnic groups may perceive them as attempts, not at creating an
overarching national identity, but at imposing the identity of the dominant
group on the rest of the society. An obvious example can be found in the
reactions of weaker (though still major) cthnic groups, withig a popula-
tion, to a policy of establishing the dominant group’s lanzuage as the
national language; language policy, howcever, presents special cempli-
cations to which I shall return shortly. More generally, direct attempts
to create a national identify in a multiethnic state may have divisive
consequences by reinforcing the ideal of correspondence between political
units and cultural units. I, indeed, political authority is to be linked to the
sense of group identity, then each cthnic or linguistic group is inclined
to vest this authority, not in the central Icadership, but in its own leaders,
who reflect its identity in a more self-cvident way. In other words, in a
multicthnic scciety, a direct appeal to national identity may mercly serve
to focus attention on group identity and thus cncourage polarization
along ethnic lines.

If national policics in a multiethnic society arc to keep from arousing
and mobilizing subgroup identities, thcy may have to go beyond the mere
avoidance of direct manipulation of national identity. In situations in
which one or more of the weaker ethnic groups are suppresscd, central
authorities may actually have to take positive steps to protect their sub-
group identity—to assure their freedom to develop their own cultural
institutions, maintain their own schools, and preserve their ewn language.
Such actions, interestingly, would cnhance these citizens' instrumental
atiachment to the central system by servicing their sentimental attachment
to their subgroups. Furthermore, the central authorities, in a situation in
which certain cthnic groups are or fecl suppressed, miust assure that
ethnic status docs not limit any group’s access to the power and the re-
sources of the system, If polarization along cthnic lines is to be avoided,
they must see to it that cthnic variations are not corrclated with variations
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in sociceconoemic status and in pelitical power—in other words, divisions
bascd on sentimental and on instrumental loyaltics cut across each other.
This may create the anomalous situation i which cthaic characteristics
may, in fact, have to be taken into account detiberately in order to assurce
access to the system by groups that have in the past been systematically
excluded-—as has been true, for example, for Negroes in the United States,

The implications of the above remarks for language policy are
fairly straightforward. I would be inclined to raise serious questions about
the deliberate use of Ianguage policies for the purpese of ereating a
national identity. Macnamara’s discussion {paper 4, this veluine) of the
faiturcs of the Irish language movement provides an cxcellent illustration
of the diflicultics in restoring a national language for purcly sentimental
reasons, in a situation in which such a language served no functional
purpose. These difliculties arese despite the fact that there is no major
cthnic division within the country and that the movement arcused no
sentimentally based resistances, In muliilingual societies, such an effort
may create far stronger resistunces and contribute to internal confiict and
disintegration for the reasons that I have alrcady spelled out,

In terms of general principles, I would argue, very simply, that lan-
cuage policics ought to be based entirely on functional considerations.
That is, in scelecting languages for various purposcs, in influencing the
populatien’s language behavior, and in planning the educational system,
central authoritics ought ta be concerned primarily with two ssues: (1)
how to establish and facilitate patterns of communication (both internally
and internationally) that would cnable its sociocconomic institutions to
function mest effectively and cquitably in meeting the needs and interests
of the population; and (2} how to assure that different groups within the
society, varying in their linguistic repertoires (for either ethnic or social-
class reasons), have cqual access to the system and opportunities to
participate in it. Out of these processes. a national language. evoking
sentimental attachments, may gradually emerge. I would seriously ques-
tion, however, any policy designed to promote such a language on a
sentimental basis and to suppress ather languages in the hope of establish-
ing the national onc in their stead.

Stating these gencral principles, however, leaves unanswerced the
most important questions in developing a language policy. Although one
may agree that a common language should not be promoted for strictly
sentimental (national identity) reasons, there remains the fact that a
common language usually has a great deal of instrumental value as well,
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It may well be true, in a given situation, that the best way to assure the
adeqguate functioning of socioeconomic institutions and to provide equal
opportunities for participation in the system Lo all segments of the popula-
tion is to institute a common national language, Thus, even if we subscribe
to the principle that language policics should be based on functional con-
siderations, we must ask, in cach casc, whether these purposcs can be bost
scrved by establishing a common language and, if so, on what basis such
a language is to be sclected. In making such decisions, of course, one
must weigh the instrumental value of a common language—and any
particular common language—against the costs entailed by the establish-
ment of such a language, One must take into account the sentimentally
based resistances that such a policy would gencerate. One must consider
the extent to which this policy—-compared to various possible alternatives
—-can assure subgroups of the protection of their ethnie identitics and
of access to the system, In each Individual case, of course, different jssues
are involved and different policies are, therefore, indicated.

Let me look briefly at the kinds ol considerations that are likely to
arise in the three types of new nations distinguished by Fishman (1968b),
The problems would appear to be least complicated in the case of Type
B nations. The solution of modernizing the traditional language—usuaily
in its classical version—so that it can replace whatever Language of
Wider Communication may have been in use for administration, higher
cducation, and other purposcs, and such a solution would scem, in most
cascs, to have the greatest functional wutility and, at the same time, to
contribute to national identity. Tt would clearly be casier to spread this
language among wide scgments of the population than it would be to
spread the European language that it would be replacing, thus making
communication between the central authorities and the population more
cffective, facilitating the cducational process, invelving more citizens in
the system, and giving the masses of the population greater access to
system roies, Such a policy does have scveral possible disadvantages from
a functicnal point of view, which—though usually ourweighed by the
advantages—ought to be kept in mind:

(1) The usc of a Europcan language as the national language would
have an advantage in terms of facilitating international contacts, which
are crucial to the development of all new states. Giving up this advantage,
however, would usually secem to be a price worth paying for the contri-
bution of an indigenous natienal language to the functional integration of
the larger society and to bridging the gap between clites and masses. The
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elites, particutarly those with extensive international imvolvements (in-
cluding the scientists and schotars), will have to continue to use a Lan-
guage of Wider Communication for many purposcs, but their proeblems
in this respect are no greater than those found in the smailer European
states, whose national languages are not widely spoken—such as the
Netherlands or the Scandinavian countrics. Elites of these countrics inev-
itably have some disadvantage in that they have to do much of their work
in a language not their own, For example, in Scandinavia, I have fcit
considerable ermpathy with my fellow social scientists because they have
to do most of their reading, much of their scholarly discussion, and a
good deal of their writing in a language in which they normally de not do
their thinking. T have been impressed, however, with the way in which
the large majority have managed to overcome this obstacle. In some re-
spects, I feel that they have an advantage in that they are less likely to
allow their professional jurgon to invade their everyday language, They
have learned their jargon in English and their own languages, therefore,
remain relatively uncontaminated by it. The shift in language may make
them rmore effective in communicating scientific ideas to wider audiences
in their own societies. Perhaps this is one of the reasons (theugh I know
it is not the only onc) why Scandinavian academics scem 1o be morc
likely to write and speak for the mass media in their own countrics thax,
for example, their American counterparts.

{2) The use of the classical version of the indigenous language still
accrues to the advantage of the more upper-class, more urbanized seg-
ments of the population, who are more likely to have had contact with
it and whose children have far more opportunities to master it. Thus,
such a policy helps to perpetuate cxisting discrepancics by making it morc
likely that those who arc already well off—and their offspring—will have
greater access to system roles, This is indeed a scrious problem, but it
probably cannot be solved by way of language selection. The selection of
a national language must be accompanied by other deliberate efforts to
open up cducational, occupational, and pelitical opportunitics to those
segments of the population that are not already in favored positions. If
these other steps are taken, language is unlikely to be a major barrier
when the national [anguage is not a completely foreign tongue but merely
a more classical varicty of the language everyone speaks,

(3) Fishnran {1968b) and others have pointed out that cfforts to
modernize the classical language may arouse resistance from iis traditional
carctakers, who regard the language as sacred and want to kecp its original
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form intact. This may be particularly troublesome where the classical
lunguage is associated with religious traditions, as in the Arab world,
Here, of course, we are dealing with onc aspect of the larger strugole
between modernizing and traditional elites, which inevitably accompanies
the modernization process. It scems to me that language is probably
among the less intractable aspects of this struggle, since it should be
possible to modernize the lunguage and yet maintain a field of classical
scholarship centering on the traditional literaturc.

Type A natiens, in terms of Fishman’s distinctions, present, in my
vicw, a somewhat more diflicult problem. There the population has neither
a single “great tradition™—as in Type B3 nations-—around which they can
ralty nor scveral such traditions—as in Type C nations—that make con-
fiicting demands. In such natiens, Fishman points out, the European lan-
guage of the former colonial pewer is usually selected as the natienal
language, under conditions that are relatively free of conflicts, The great
advantage of this state of affairs, from a functional point of view, is that
it permits continuity and facilitates international activities, which are o
vital 1o the developmental process. In other words, on the one hand, the
disadvantages of sclecting an indigenous language that I mentioned under
point (I) above arc avoided in this situation. On the other hand, the
disadvantages discussed under point (2) are greatly exacerbated. The use
of a Western language as the national language cicarly points in an elitist
direction and makes it even more lkely that the discrepancics and the
distance between the educated, urbanized, Westernized few and the
masscs of the population will be perpetunted and perhaps increased. The
very distant Western language would sct up a formidable barrier to the
participation of wide segments of the population in modern system roles,

It seems to me that this is a problem of such dimeasions that it may
outwceigh the functional advantage of sclecting a European language, If
a “compromise” lingua franca with indigenous roots—such as Swahili in
Tanzania (cf. Whiteley, paper 7, this volume)-—is available, it would, in
niy view, have much to recommend itsclf, since it would be more ac-
cessible to the masses of the population. Of course, if such an option is
not available, a European language may be the enly solution; but con-
stant attention to the problem of bridging the gap between elites and
masscs would, in that case, be more than cver imperative.

Fishman’s Type C nations present the most perplexing problems
for Tanguage planning, as I have aiready pointed out in some of my
carlier remarks about multiethnic states. Type C nations contain several
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ethnic groups, cach with its own language and with strong sentimental
attachments to it. The appropriate language policics in such situations
depend, among other things, on the number of major languages that enter
into the competition. In discussing the possible ways of handling multiple
langnages, Kloss (1967) peints out that “compicte equalily of siatus
seems possible only in countrics that have two or at most three languages.
No country could conduct its affairs in four or more languages without
becoming hopelessly muddled™ (p. 42).

From a functional point of view, of course, a single national language
has many advantages, but the sclection of such a language is beset with
innumerable preblems, Selection of one of the competing indigenous jan-
guages as the national language arouses resistance on both a functional
and a sentimental basis, since the other language groups feel that this
choice places them at a disadvantage (as it very fikely does) and, at the
same time, degrades their own “great traditions.™ The problem may be
cased when the languages involved are closely akin (sce Kloss, 1967,
p- 44), most probably because the disadvantages experienced by the
minerity language groups arc less severe when a language related to their
own is adopted as the natienal language, But even this is not necessarily
truc. For various sentimental rcasons, small differcences between two lan-
guages that are objectively very similar may be magnified {just as, on
occasion, large differences may be ignored). Such reactions are often
linked to the names assigned to languages: two highly similar languaoes
may be given different names and perceived as quite distinet, while two
very different languages may bear the same name and be perceived as
versions of the same langunge,

One possible solution in a situation marked by competition between
a number of indigenous languages, each cherished by its own group, is
to choose as the national language one that places all groups at a more
or less cqual disadvantage. This criterion can be met by sclecting a Euro-
pean language for that purpose. Such a choice, however, presents its
own problems, as I have already indicated. While it may not create un-
cqual advantages on an cthnic-linguistic basis (at lcast for the clites),
it cxaggerates inequalities on a class basis, [t is likely to porpetuate clitism
and a lopsided class structure and (o weaken the links of the popula-
tion with the center. In Type C natons the problem is further com-
plicated by the fact that use of a European langnage is resented on
sentimental grounds, since-—unlike Type A nations—they have “great
traditions” with which various segments of the population are strongly
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identificd. Thus, to take a major example, neither Hindi nor English has
proven satisfactory as a naticnal language for India—the former, because
of the violent objections of non-Hindi speakers (particularly Tamil
speakers, whose language belongs 1o a different family from Hindi and
who have generally been further removed from the centers of power};
the latter presumably because it went counter to an evelving semse of
national self-awarencss.

The choice of Swahili as a common national language in Tanzania,
which seems to be meeting with some success (sce Whiteley, paper 7, this
volume), represents another example of a solution that is widely accepted,
at least in part, because it places almost everyone at an cqual disadvan-
tuge, Since Swahili is the indigenous language of only a very small pro-
pertion of the population, none of the groups that might otherwise be in
competition are unduly disturbed by its sciection. At the same time.
Swahili doecs not have some of the drawbacks that English, as a Western
language, would have, This may be an instructive example in that it
sugoests that a minority language may, under certain circumstances,
represent a more functional choice than a dominant language. Of course,
it must be kept in mind that Swahili, theugh it is the first language for
only very few Tanzanians, is the sccond language for many and, in any
cvent, is closely related to the Bantu lunguages spoken by the majority
of the population. Thus, it has the advantage of facilitating communi-
cation and participation without the disadvantage of giving unduc bene-
fits to one or somc of the major language groups as compared to
others. Whiteley also discusses some of the structural factors in the pre-
independence period—involving both the political structures of the peoples
living in Tanganyika and the administrative structure cstablished by the
British—that inhibited the developmient of strong language loyulties,
These historical conditions, again, created a reeeptive atmosphere for
instituting Swzhili as the nationat language.

In suimn, in situations in which the vast number of competing lan-
guages makes it impossible to assign oflicial status to all of them, there
may be no alternative to instituling a single national language. [t is es-
sential that the language sclected be such that the majority of the pon-
ulation can rcadily master it and that it does not give an unduc advantage
to some groups at the expensc of others, Of course, if the majority of the
population is sentimentally attached to & single language for historical,
ideological, or perhaps religious reasons, as is true for Hebrew in Isracl,
then the task of sclecting a national language is made casier, despite the
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fact that the population speaks many unrelated languages. Often, how-
ever, it is precisely the language to which there are no strong sentimental
attachments that provides the eptimal compromise because, although its
seleclion may not arouse tremendous enthusiasm, it alse does not arousc
threat and resentment, If no satisfactory way can be found to equalize
advantages and disadvantages across the population, then the major solu-
tions may have to be sought not so much in language planning as in
cducational and political planning, Educational planning would have to
be directed at systematically compensating for the disadvantages of the
excluded groups; political planning may have to be dirccted at reducing
the significance of linguistically based disadvantages by appropriate
arrangements to decentralize power,

In those multilingual states in which the number of competing lan-
guages is two or three—io adopt the cut-off peint suggested by Kloss
(1967)—it may well be reasonable from a functional point of view to
abandon the goal of a single national language. The mere decision, how-
ever, to assign oflicial status to two or three languages does not neces-
sarily eliminate language conflicts with potentially very disintegrative
effects. Such a policy seems to be working well, for example, in Switcer-
land, but not at all well in Belgium, Thus, it is not cnough to assign
official status to two or three languages; it is also neeessary to considor
the specific conditions that will make such a policy effective and cquitable.

A major source of complication is that two languages that are
cqually official do not nccessarily occupy the same status within the
society. One of the languages may well be dominant, partly becausc it
is spoken by a larger proportion of the papulation but more importantly
because of differences in the level of economic development of the twe
groups. Language may help perpetuate and magnify long-standing dis-
crepancies between the groups, The problem may beeome cxucerbated
by the fact that the elites of the subordinate group, fluent in the dominant
language, achieve mobility for themselves and become increasingly alien-
ated from their own group. It is this kind of correlation belween language
and the level of development that contributes to the lunguage problems of
Belgiuvm and Canada, and its apparent absence that partly accounts for
the relatively problcm—i‘rcc situation in Switzerland (cf. Fishman, 1967,
p. 34). It is apparent, from these considerations, that language planning
must be closely linked with cconomic planning. Educational cfforts——
including systematic learning of the dominant language within the sub-
ordinate group—can help in bringing larger proportions of that group
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into the system. Beyond that, however, language problems are likely to
persist until that group as @ group is brought into the system through its
economic development.

Another condition that plays a major rele in the integration of an
officially multilingual society is the naturc of the political structure, In
Switzerland, for example, power is highly decentralized, which makces
control of the center a less desperate issuc, The relative dominance of
differcnt language groups has fewer political implications. Morcover, the
subdivisions arc not based on language per se. Although cach canton
does have a dominant Janguage {and this is probably more readily ac-
cepted by the minority becanse it is the majority in other cantons), the
operative units in the system are the cantons rather than linguistic groups.
Thus, there is little tendency for polarizalion along linguistic lines. The
divisicn does not exactly cut across linguistic lines {although there are
some linguistically mixed cantons), but it does not follow linguistic lines
cither. There are obviously many special circumstances in the Swiss case,
but it at least suggests the importance of language planning in the context
of political planning. One dircction that certainly micrits attention by
those who are concerned with the integration of muliilingual socicties is
the scarch for political arrangements in which power is decentralized (thus
reducing the magnitude of potential conflict) but not distributed along
strictly linguistic lines (thus reducing the drift toward polarization ),

CONCLUSION

I have presented a framework for analyzing the invelvement of individuals
and subgroups in the national system, which distinguishes, among other
things, between two sources of attachment to the syster: sentimental and
instrumental. These two types of attachment can potentially reinforce and
facilitate each other, By the same token, the correspondence of the two
may well have dysfunctional consegquences. For example, a state that
has adeguate resonrces to meet the needs and interests of g entire
population and, thus, to generate instrumental ties for its various sub-
groups may be prevented from doing so by the cxistence of powerful,
sentimentally based divisions within the population.

A common language may help to unify a population hecause it
strengthens both sentimental and instrumental attachments to the system
and, morcover, contributes to the mutual reinforcement of the two. Con-
versely, the lack of a common language in @ multiethnic society may in-

crease divisivencss and conflict by producing resistance and threats at



48 The Motivation and Rationalization for Larguage Policy

both the sentimental and instrumental levels and by contributing to the
mutual reinforcement of these two types of friction.

What are the tmplications of this analysis for language policics in
multilingual sccieties? Although a common language would obviously
make for a more unified and cohesive society, ¢fforts to create such a
language where it does not alrcady cxist may have preeisely the opposite
effect. In determining whether a common language would be helpful and,
if so, what form it ought to take, policy makers and language planners
must consider not only the potentizl of such a language in binding the
poptlation to the nation-state, sentimentally and instrumentally, but also
the sentimentally and instrumentally based resistances that the proposed
policy would call forth in different subgroups within the population.

My speculations about criteria for language planning-—and I must
stress that they are only speculations—start with the proposition that the
deliberate use of language policies for the purpose of creating a national
identity and of fostering sentimental attachments is usually not desirable.
Rather, language pelicies cught to be designed to mcet the needs and
interests of all segments of the populaticn cffectively and equitably, thus,
fostering instrumental attachments out of which sentimenial ones can
then gradually emerge, This proposition is based in part on my value
preferences and my concern that the direct manipulation of sentimental
attachments may scrve as a substitute for efforts at the instrumenial level
of creating adequate sociocconomic institutions and of providing mean-
ingful roles for all subgroups within the socicty. The proposition, however,
is also based in part on certain empirical assumptions, such as the as-
sumption that a sense of national identity is more likely to develop out of
functional relationships within the socicty than out of deliberate atterpts
to promote if, or that direct efforts to promete a national identity in
multiethnic socictics will bring subgroup identities to the fore and thus
gencrate resistance and strengthen internal divisions, These assumptions
can and should be put to an empirical test. The validity of my recom-
mendations clearly depends on how well these assumptions stand up to
such a test,

Even if one accepts the propoesition that Iunguage policies should
be designed to meet the needs and interests of all segments of the popula-
tion in the most effective and equitable way, he has to determine what
specific policy is most likcly to bz conducive 1o this ¢nd in a given socicty
at a given point in time. In some situations, a common national language
may be most appropriate; in others, the recognition of two er more official
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ianguages; and in yet others, the combination of a national administrative
language, with officially recognized local languages, Where a common
language Is indicated, the particalar langunge most appropriate for that
purpose may be the language spoken by the majority of the population,
or a language spoken by a minority group, or a Language of Wider Com-
munication, or a modernized version of a classical language. Whatever
language policy is developed, its success may depend on careful co-
ordination with cducaticnal planning and with cconomic and poliiical
development,

In cvaluating these and orher alternative polic_y options, it Is im-
portant to assess the integrative and disintegrative cffects that cach policy
is likely to have on both the sentimental and instrumental levels, These
cffcets, in turn, will depend on the strength and nature of the attachments
of various segments of the population to the national system and 1o their
own subgroups. Thus, for example, so far as resistances to national lan-
guage policies arc bascd primarily on instrumental considerations, pian-
ners have greater freedom to scleet the most cflicient solution, provided
such a solution is combined with cducational, economiec, and political
arrungements designed to overcome systematic inequities between dit-
ferent ethnic groups. If, on the other hand, resistances are largely bascd
on scniimental attachments to the scparate cthric groups, it may be pref-
erable to adopt a less cfficient solution that is designed to protect the
integrity of cultural minorities. Tt should be possible 1o derive more
specific hypotheses about the prabable effects of different policics under
vartous conditions as the theorctical framework presented in this paper
is refined and subjected to cmpirical tests,
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NOTES

I. The approach is presented in more detail in Kelman (1969), and some of
its additional features and implications are discussed in Kelman (1968),
The assumptions behind this approach bear striking resemblance o Fish-
man's formulations (see, for example, Fishman, 1968a, 1965c, and paper
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1. this volume). Although his approach and mince, in my view, arc folly
compatible with one another and are intended to highlight the same
phenomena, there are some differences in the precise distinetions that are
drawn and in the way certain terms—Ilike “nation”—sre defined, I shall
use the distinctions and definitions that 1 have been working with, bat [
hope that the similaritics in the basic approach and purpose will be
apparent.

2. Fishman (1968a) supgests the term “nationism” for this pugpose, which
has many advaptages and aveoids certaig ambiguitics, On the other hand,
My usage is consisteni with my argumen? that the correspondence between
state and nationzlity is central ro the ideclogy of the modern nation-stafe,

3. The sources of legitimacy distinguished here arce similar to, though not
completely isomorphic with, Fishman's distinction betweecn sociocultural
integration and political-operative integration (¢f. Fishmang, paper 1, this
volume).

4, Compare Fishman's distinction between natiop-state and stale-gation
{Fishman, paper I, this volume).
I am grateful to Professor Chaim Rabin for pointing ouf to me that
sentimental attachment may te intensified not just by the existence of 2
common Jangoage per s2 (in 1he structural sense) but also by the existence
of a common “manaer of being addressed.” He cites the Austrians and
the German-speaking Swiss as an example: They speak the same lan-
guage as the Gernians, but they attach a great deal of importance 10 the
uniquely Austrian or Swiss way of using that Inpguage, Thus, it is the
use of the language rather than its structure thal serves as a national
symbol and object of sentimental attachment. Pevhaps the continoity of
national tradition is ephanced by a common langage in the sense of the
accustomed manaer of being addressed, while the authenticity of the
tradition is enhanced by a common language in the structural sense,

A
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