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Antje Wiener:The constructive potentiol of citizenship Policy & Politics vol 27 no 3

THE CONSTRUCTIVE POTENTIAL OF CITIZENSHIP:
building European union

Antje Wiener

English
This article seeks to develop a way of assessing the constructive potential of citizenship based
on its newly institutionalised terms such as the shared values, objectives and regulations that
have been established by citizenship policy over time. It builds on a study of European citizenship
policy making over two decades. Beyond describing the emergence of citizenship, it promotes a
systematic approach to reconstructing the policy in this supranational context. It is assumed
that citizenship did not emerge out of the blue on the agenda of the Maastricht Intergovernmental
Conference which negotiated the Treaty of European Union in 1990-91, but that it is possible to
identify agenda-setting steps in earlier stages of the policy process.

Fran~ais
Cet article cherche a developper comment estimer Ie potentiel constructif de la citoyennete
fondee sur ses termes nouvellement instutionalises tels que Ie partage des valeurs, des objectifs
et des reglementations qui ont ete mis en place par la politique de citoyennete au cours des
annees. II se fonde sur une etude concernant la mise en place d'une politique de citoyennete
europeenne sur deux decennies.Au dela de la description de I'emergence de la citoyennete, il
encourage une approche systematique pour reconstruire cette politique dans ce contexte
supranational. IIest estime que la citoyennete n'est pas apparue it I'improviste sur Ie programme
de la Conference Intergouvernementale de Maastricht qui a negocie Ie traite de I'Union
Europeenne en 1990-91, mais qu'il est possible d'identifier des etapes de planification de ce
programme relativement tot au cours du processus de la politique.

Espanal
Este articulo busca desarrollar una manera de evaluar el potencial constructivo de la ciudadania
que se base en nuevos terminos recientemente institucionalizados tales como los valores
compartidos y los objetivos y regulaciones que han sido estabh:lcidos, a traves del tiempo, por las
polfticas pertinentes a la ciudadanfa. Se basa en un estudio sobre la elaboracion de politicas
Europeas de ciudadania desarrollado durante dos decadas.Ademas de describir la emergencia
de la ciudadania, promueve un acercamiento sistematico que busca reconstruir la ciudadania en
este contexto supra-nacional. EIarticulo asume que el ciudadano no apareci6 de la nada en la
agenda de la Conferencia Intergubernamental de Maastricht que negoci6 el tratado de la Uni6n
Europea en 1990-91. En vez, sugiere que es posible identificar pasos en la elaboraci6n de la
agenda durante las etapas iniciales del proceso de creaci6n de politicas
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Antje Wiener: The constructive potentiol of citizenship

[T]here is no universal principle that de-
termines what those [citizenship] rights
and duties shall be, but societies in which
citizenship is a developing institution cre-
ate an image of an ideal citizenship against
which achievement can be measured and
towards which aspiration can be directed.
(Marshall, 1950: 28)

[l]t is perhaps less important that the in-
novations are small than that they are
breaches in normal conventions. In a
much shorter time-scale than it took to
establish universal legal, political and
social rights within states, a pattern, of
which these breaches are part, is com-
ing about of more horizontal avenues
and a more plural set of institutions
through which citizenship, as both enti-
tlements and 'lived' experience, may be
realised. (Meehan, 1997: 73)

Introduction

Unlike normative positions that are rooted in
political and social thought, concerned with what
must be done to establish citizenship, I propose
a historical perspective that considers the intro-
duction of citizenship in a non-state as a puzzle.
If citizenship has, so far, been an organising prin-
ciple for bounded political communities, then
what does the introduction of citizenship rights
in a supranational polity with shifting bounda-
ries imply? Two central questions guide the
analysis. First, why has citizenship been estab-
lished in a non-state (instead of what should
citizenship entail)? Second, what does citizen-
ship imply for the EU as a political community,
and a society?

The article is organised in three sections. The
first section elaborates on different perspec-
tives in the debate and introduces the shift from
principles to practice based on the concept of
'citizenship practice'. The following section
offers an insight into a case study of European
citizenship practice over 25 years, and the fi-
nal section offers a conclusion that
characterises 'integration through citizenship
practice' as a process of institution building
that parallels the process of 'integration
through law'.

From principles to practice

Studying citizenship of the Union

In 1993, citizenship of the Union, for the first
time in the history of modern statehood, estab-
lished supranational political citizenship rights.
While this innovation provoked much debate, the
reactions differed according to academic field,
or societal position. For example, the majority
of legal studies have pointed out that, far from
being spectacular, Union citizenship largely com-
bines a number of rights that had been available
to Europeans before. Moreover, these rights are
considered minimal in that, in comparison with
national citizenship, Union citizenship entails a
deficit (see, for example, Closa, 1995; O'Leary,
1995; Oliveira, 1995; Lyons, 1996; Weiler,
1996). Taking on this issue, a large number of
advocacy groups mobilised in the Euro-polity in
the aftermath of Maastricht demanding an ex-
pansion of citizenship to include other social
groups, new forms of participation, or addition-
al citizenship rights (for interest group
mobilisation, see, for example, the Euro-
pean Parliament's revised website at
www.europarl.eu.int). Social scientists predom-
inantly see citizenship as an instrument that
furthers European integration according to a fed-
eral logic by adding on a third level of citizenship
(Wildenmann, 1991; Mazzaferro, 1993; Monar,
] 998). Taking an interdisciplinary approach
mostly involving law and the social sciences, a
number of studies have sought to identify the
constructive potential of Union citizenship (see,
for example, Meehan, ]993; Shaw, ]997;
Kostakopoulou, 1997).

Seven years on, after the Maastricht decision
to supranationalise citizenship, the literature on
citizenship mirrors the long-standing tradition in
European integration studies to focus on parts
of the elephant (Puchala, 1972) thus keeping the
actual nature of the beast out of focus (for ex-
ceptions see Diez, ]999; Jachtenfuchs et aI,
1998). However, unlike other policy areas such
as, for example, the environment, finance, so-
cial policy and agricultural policy, citizenship
policy inevitably raises questions of statehood
(Hobe, 1993). As a concept that is about defin-
ing the rules of membership in a political
community (Brubaker, 1992) and about setting

-------------- 272 --------------

http://www.europarl.eu.int


D
el

iv
er

ed
 b

y 
In

ge
nt

a 
to

: U
ni

ve
rs

ita
et

 H
am

bu
rg

IP
 : 

13
4.

10
0.

17
8.

24
8 

O
n:

 T
ue

, 0
7 

Ja
n 

20
14

 1
1:

04
:2

4
C

op
yr

ig
ht

  T
he

 P
ol

ic
y 

P
re

ss

the "border of order" (Kratochwil, 1994), citi-
zenship requires an understanding of the political
community it refers to, in this case the emerging
form of a Euro-polity, or, for that matter, a Euro-
society. So far, the necessity to refer to the whole,
instead of a selected part, of a polity, which is
inherent to any discussion about citizenship, has
predominantly led to normative debates over
Union citizenship. In fact, the majority of schol-
ars analysing and discussing citizenship of the
Union do so following the underlying question
of what Union citizenship ought to entail in or-
der to grant full membership to its citizens.

This article takes a different perspective. It
addresses the impact of European citizenship
policy on building institutions of the Euro-poli-
ty. It explores the analytical potential of the
literature on modern state formation (Marshall,
1950; Bendix, 1964; Tilly, 1975a) which points
out that, as a process the institutionalisation of
citizenship is linked with state formation. His-
torical approaches suggest that negotiations and
debates over political rights and the emergent
constellation of political institutions are mutual-
ly constitutive, based on a process of
'routinisation' (Tilly, 1975b). That is, as a proc-
ess, citizenship policy and politics bear
constructi ve potential for polity formation. If the
establishment of citizenship rights was crucial
to building institutions of the modern Western
European state, then it follows that citizenship
policy in the European Community, and now
Union, equally has an impact on the process of
'state' -building in the meaning of polity forma-
tion. To assess the state-building function of
citizenship policy in the process of European in-
tegration, I therefore propose a shift of focus from
a normative discussion about the citizenship 'def-
icit' to assessing the constructive potential of
Union citizenship. Analytically, this shift implies
a turn from principles to practice. The core con-
cept of the approach that is introduced by this
article is therefore 'citizenship practice', ie, the
policy and politics which lead to establishing the
institutionalised terms of citizenship within a
polity (Wiener, 1998a: Chapter 2).

This section thus suggests a shift from princi-
ples to practice. Instead of pursuing a conceptual
approach to citizenship that is based on the du-
alism of identity and rights (Brubaker, 1992;
Kymlicka and Norman, 1994; Soysal, 1994;

Policy & Politics vol 27 no 3

Preuss, 1995) it endorses a broader historical
perspective on citizenship as a relational and his-
torically contingent practice (Somers, 1994; Tilly,
1995). This turn towards citizenship as a prac-
tice seeks to assess institution building as an
evolutionary process that contributes to the
'routinisation' of practices, norms, rules and pro-
cedures (Tilly, 1975a; Tarrow, 1995). Crucially,
this historical approach distinguishes between
constitutive elements and historical elements of
citizenship!. Accordingly, citizenship is defined
as entailing polity/community, the citizen, and
citizenship practice as three constitutive ele-
ments. While the first two are familiar elements
of citizenship theory, the third relational element
seeks to bring in a distinctive historical perspec-
tive of citizenship. The historical variability of
citizenship is empirically identifiable according
to access to full membership based on the reali-
sation of rights and the representation of identity.
Rights, access and belonging are therefore termed
the three historical elements of citizenship.

Assessing institutional change: the acquis
communautaire

Writing political citizenship rights into the TEU
formalises the direct link between citizens and
the EU (Closa, 1995; Craig and De Burca, 1998).
This link differs in many ways from the familiar
citizen-polity relation in national states over the
past two centuries. Most significantly, the Euro-
polity is a political arena without fixed
boundaries or a centralised political structure;
instead it has been characterised as a multi-level
polity with a weak core which cannot claim the
legitimate monopoly of force over a population
within a bounded territory (see Caporaso, 1996;
Marks et ai, 1996; Hooghe and Marks, ]997).
While comprising a supranational bureaucratic
apparatus and a highly sophisticated system of
economic integration, no familiar concept of
governance applies to the EU (see Meehan, 1993:
xi; Sbragia, 1993: 24; Scharpf, 1994: 227;
Streeck, 1995). Any study of the citizen-polity
relation needs to consider that this relation is
placed within the context of a "new practice of
governance beyond the state" (Jachtenfuchs,
1995: 115), characterised by a political arena in
a continuous state of construction. The incremen-
tal character of this polity, and shared goal of
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Antje Wiener: The constructive potential of citizenship

further integration, is specified by the determi-
nation of its signatories "to maintain the acquis
communautaire and build on it" as well as "cre-
ate an ever closer Union among peoples of
Europe'?

Two observations are crucial for such a case
study. One is methodological, the other concep-
tual. First, citizenship policy needs to be
identified as it was not named a policy area in
the ECIEU until 1993 when it first appeared as
such in the Bulletin of the European Communi-
ties (see Bulletin of the European Communities,
EC 10, 1993: 63). Rather, bits and pieces of cit-
izenship related policies - such as culture,
passport, movement, special rights - can be iden-
tified and then put together in the same way that
ajigsaw puzzle is assembled. Second, on a con-
ceptuallevel it is important to clarify the type of
approach to citizenship that meets the challenge
posed by the sui generis character of the Euro-
polity. While the EU is different from any known
political entity, it does entail an increasing
amount of routinised practices, institutions and
competences that strengthen its role as an actor
on the global political stage. For citizenship pol-
icy it follows that, even though the EU is now
considerably more than an international regime,
it is still less than a fully fledged polity (Wal-
lace, ] 996). Further to the institutional
conditions, analysing citizenship policy is com-
plicated by the fact that, as a policy, citizenship
is scattered across various policy areas and shared
among a number of political actors in the Euro-
polity. As one commission official involved in
citizenship policy noted, "information on union
citizenship is widely scattered within the Com-
mission" (interview with Kerstin Jorna at DG
XV, Directorate A 3 of the European Commis-
sion, Brussels] 3 June 1994; author's translation
from German). (See also Beverly Springer's
observation that "no commissioner and no DG
have, as a primary responsibility, the develop-
ment of citizenship policy. Different aspects of
the policy are scattered among the responsibili-
ties of several commissioners and their DGs";
Springer, ]994: ]44.)

As the case study will further elaborate, the
two major policy areas that contributed to the
construction of citizenship practice in the EU
were passport policy and special rights policy.
Passport policy has been mostly a matter of inter-

governmental politics.3 In turn, special rights
policy was heavily influenced by contributions
ofthe Commission and the European Parliament.
To overcome these two obstacles, I propose to
assess changes in the developing institution of
citizenship based on a step-by-step assessment
of the EU's citizenship acquis communautaire.4
While the acquis communautaire is commonly
defined according to a legal framework, I have
argued elsewhere that it is also a product of on-
going political and policy practices. Its contents
are therefore linked with more tangible factors
such as the underlying ideas and principles which
lead to the stipulation of primary and secondary
law as well as the institutional properties of the
ED.

These intangible resources therefore indirect-
ly influence the process of agenda setting. In tum,
as shared practices, agenda setting, policy mak-
ing, law making and politics contribute to the
construction of norms which guide further poli-
tics. The contents of the acquis hence depend on
informal resources such as constructed meaning
and practices on the one hand, and formal re-
sources such as rules, regulations and procedures
on the other. The informal resources often form
that part of a proposal that has been part of the
debate for a certain period of time, such as the
right to vote, which had not been turned into reg-
ulations or directives for some time. That is, they
still require final adoption by the Council. In
contrast, the formal resources include the regu-
lations, directives and decisions that have been
adopted by the Council. While the acquis en-
tails both informal and formal resources, it is
important to note that not all informal resources
such as ideas and practices immediately form part
of the acquis. This model suggests that they are
only considered part ofthe acquis once they have
acquired a degree of routinisation which produc-
es a structuring effect on the policy process.
While the formal resources of the acquis are
largely subject to a consensus, the informal re-
sources are much more likely to be contested.
They will therefore most often be debated in the
respective forums of the Euro-polity depending
on the policy's link with one of the three Com-
munity pillars and hence the respective approach
(Community or intergovernmental) that applies.

Changes in the acquis occur over time. These
changes are expressed in the debates in between
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'history-making' Council decisions (Peterson,
1995) or 'snapshots' (Pierson, 1996). The dynam-
ic of these debates is most likely based on the
often contradictory interests between two large-
ly differing approaches to the process of
European integration, most clearly distinguished
as integrationists, who will more often push for
the adoption of a proposal, and the intergovern-
mentalists who will attempt to keep the status
quo. The resources contribute crucial informa-
tion for policy makers because they may be
mobilised (ie, the formal resources) or changed
(ie, informal resources) once the opportunity is
right. Providing opportunities and constraints,
they hence invisibly structure policy making. It
follows that a change of the acquis potentially
involves two processes. One includes the expan-
sion of formal resources (changes of the treaty,
provisions, directives, regulations), the other re-
fers to a formalisation based on routinised
practice or the constitutionalisation of informal
resources (ideas, shared principles, practices as
suggested by EP resolutions and Commission
proposals or other documents). Overall the
change of the acquis depends on changes in the
political opportunity structure which facilitate the
immediate context for the mobilisation of re-
sources towards the establishment of a policy or
its components. The analysis of the multidimen-
sional jigsaw puzzle of EU citizenship policy
therefore hinges on the systematic assessment of
changes of the acquis communautaire. Histori-
cal institutionalism thus facilitates an important
methodological access point for a socio-histori-
cal account of citizenship policy in providing a
way of assessing the immediate institutional
context basedon the set of formal and informal
resources which compose the acquis commun-
autaire.

If changes in policy substance are the research
object, then it is necessary to search for a way of
filling the time lags between 'snapshots' of his-
tory-making decisions (Peterson, 1995; Pierson,
1996). While most policy analyses focus on ex-
plaining why policy changes occur and therefore
examine policy preferences of actors in given
policy sectors, a policy analysis which focuses
on the meaning of a policy needs to focus not on
the 'who' and the 'why' of policy change, but on
the 'what' and the 'how' of policy development.
That is, it needs to explain changes in the sub-

Policy & Politics vol 27 no 3

stance of policy. One way of doing this is to ex-
amine the discourse on citizenship in
chronological order. Based on the acquis as in-
stitutional reference point, the case study seeks
to identify how citizenship policy is developed
over time, going through a process from defin-
ing an idea and setting policy objectives towards
the realisation of this idea and then creating the
legal framework which facilitates the application
of the idea on an everyday policy-making basis.
The policy analysis reconstructs the bits and piec-
es of citizenship through the prism of the
"embedded acquis communautaire" (Wiener,
1998b). With a view to putting the jigsaw puz-
zle of Union citizenship together the case study
sets out to reconstruct the developing practice
of citizenship within the Euro-polity. The story
begins in the 1970s, when the idea of citizen-
ship as identity generating first emerged on the
EC's policy agenda.

Building institutions: expanding
the citizenship acquis
The story of citizenship practice (the case study
draws heavily on Wiener, 1997) reveals three
major shifts of policy paradigm which enabled
consequent incremental changes in the citizen-
ship acquis. These turning points are: the Paris
Summit Meetings in 1973 and 1974; the Fon-
tainebleau Summit Meeting in 1984; and the
Maastricht Summit Meeting in 1991. In the 1970s
policies were established under a politics-orient-
ed paradigm with the creation of political union
as the overarching goal of policy making at the
time. In turn, in the 1980s, policies were formu-
lated within the context of a market-oriented
paradigm with the overarching goal of construct-
ing the single market without internal frontiers
until 1992. Finally, in the 1990s, a swing in the
policy paradigm towards issues oflegitimacy and
democracy can be observed. This section recalls
major aspects of the expansion of the citizen-
ship acquis by identifying informal resources
such as ideas and shared values, the routinisa-
tion of citizenship policy and formal resources
over three periods which are distinguished as
'Paris', 'Fontainebleau' and 'Maastricht'.
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Antje Wiener:The constructive potential of citizenship

Paris: from the Europe of materials to
the Europe of citizens

The early 1970s marked a tum from the "Europe
of materials" to the "Europe for citizens" (Van
den Berghe, 1982: 22). Part of this tum was the
decision taken by representatives of the member
states to work towards the establishment of a
political union in Europe. As the final commu-
nique of the 1972 Paris Summit stated, "the
member states of the Community, the driving
force of European construction, affirm their in-
tention before the end of the present decade to
transform the whole complex of their relations
into a European Union" (Dinan, 1994: 81; cf
European Commission, 1972: point 5(16». The
broader context of citizenship policy at that time
was framed by changing institutional, economic
and political conditions on the global ]evel which
influenced the flow of European politics. The
increase of oil prices in 1973, and the fall of the
Bretton Woods system of fixed exchange rates,

shook the global economic system and eventu-
ally led to a "major change in the political
economy of Western Europe" (Tsoukalis, ]993:
37).

At this time the Commission, the Council of
Ministers and the Parliament were increasingly
criticised for not being able to cope. An institu-
tional crisis emerged and EC politics came close
to stagnation. The President of the Commission,
Xavier Ortoli, pointed out that this was crucia]-
Iy a problem of lack of European identity when
he stated after the 1972 Paris Summit that "the
economic crisis and the changes in international
relations, far from strengthening Community
solidarity and leading to an assertion of Europe's
identity vis-a-vis the rest of the world, have
marked a further check, and perhaps a retreat, in
the process of European construction". He
stressed, "it is important to develop political will-
power [since] in the new world situation, no
member state can act efficiently alone" (Agence
Europe (AE], 2 February 1974, no 1449: 7). Such
claims stood out as politically bold in a context
which thus far saw the diverse member states
only united in their understanding of the Ee as a
customs union. Thinking about integration until
then had very much reflected the neo-function-
alist view of changes in political outcomes as
'spillovers' from new economic and monetary

policies (Ross, 1995: 6). The lack of a clear po-
litical conception of Community development,
according to Be]gian Commissioner Etienne
Davignon, was a yawning gap. This was partic-
u]arly problematic because the EC was required
to act and speak with one voice at that re]atively
early stage of the development of its polity. As
he explained, "one of the difficulties of Europe-
an construction is that historical stages have to
be missed out. It is necessary to behave as if
Europe already existed, as a political entity. In
history, all countries passed through a phase of
exclusively national development. Yet in this
instance Europe has to act and intervene at the
international level before having completed the
phase of its internal development" (AE, 5 Janu-
ary 1973, no 713: 7).

If gradual European integration was still the
goal, institution a] changes were necessary in or-
der to provide the proper means for achieving
this end. Referring to the lack of support from
European citizens, Davignon used a discourse
of identity stressing belongingness. He stated that
"people should not be able to say: all we know
of Europe is the VATand the increase in the price
of vegetables, but we don't fee] that we belong
to a new entity. Europe should be personalised"
(AE, no 713: 3-4, emphasis added). Be]gian
Foreign Minister Van Els]ande pointed to the
missing link between citizens and the Commu-
nity as one reason for the crisis at this time. His
discourse was also one of identity, this time em-
phasising access and rights. As he observed, "the
priority being given to setting up the customs
union, the difficulties of po]itical union, the wea-
riness that is caused by so many marathons and
vague decisions, have gradually eroded away
public opinion; the building of Europe is liab]e
to cease being a common ideal, but rather an
objective sought after by those who will profit
directly from it. In other words, Europe cannot
be monopolised by economic and technological
achievements and neglect, under penalty of los-
ing essential support, the aspirations of its
citizens."

The European citizens, therefore, needed to be
better linked to the project. The search was on
for policy which would contribute to establish-
ing this link by creating a sense of belonging ness.
Van E]s]ande continued to stress that the Be]-
gian presidency should aim at creating the "first
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concrete stage towards establishing European
citizenship". This first stage would include mo-
bility for students, exchanges of teachers and
harmonisation of diplomas, with a view to giv-
ing "young people ... the chance of feeling truly
part of a vast network covering the whole of the
Community". His primary emphasis, however,
was the crucial importance of establishing an
identity-based link among citizens and the Com-
munity since, in his view, "these targets cannot
be set on a technical basis. The political com-
mitment must be a real one and each citizen must
be able to grasp the significance of what has been
decided" (van Eslande, 1973). And Italian Com-
missioner Altiero Spinelli demanded that the
upcoming Paris Summit focus on the central
question, "What must be done to equip Europe
at last with personality, identity, or, in short, that
European Government of which it stands in
need?" (emphasis added). He subsequently em-
phasised the necessity of profound changes in
the European institutional setting. Not only was
the question of the European Community as an
actor within the international realm at stake, but
the creation of this political actor had to respect
democratic values, and be legitimised by the
people. Such a project would, according to
Spinelli, have to draw on a European identity.
Thus, "the Copenhagen Summit will have the
job of setting in motion a constitutional proce-
dure for European identity", and he explained
that such a procedure could be based on the nine
leaders' expression of "their Governments' po-
litical obligation to bring forward the deadline
for preparing the European political Union and
to specify the form of such preparation" (Europe
Documents, no 775: 3-5).

The central issue in all these debates was that
of addressing the EC's role as a political entity,
based on a new identity and a working adminis-
trative body. Both the idea of a European identity
and the construction of a political union had al-
ready been mentioned at the Paris Summit in
1972. However, the transformation of these ide-
as into concrete policies would require consensus
among the 'Nine' (countries), the achievement
of which had traditionally been the weak point
of the Community. While it was questionable
whether such.a consensus could ever be achieved,
the fact that political union was a clearly spelled-
out goal of EEC politics represented nonetheless

Policy & Politics vol 27 no 3

a decisive break with prevailing functionalist
assumptions about the Community as an eco-
nomic organisation. If the metaphor of a "spiral
that coils ad infinitum" (Hoffmann, 1966: 227)
captured well the EC policy-making process up
until this point, this decision had created a fixed
point for the Euro-polity.5 Federalist politicians
such as Spinelli and Ortoli saw in this their
chance to mobilise this new resource in the Com-
munity discourse and acted accordingly.

After the declaration of the goal of political
union at the 1972 Paris Summit, it took two more
years until the 1974 Paris Summit to transform
these ideas into guidelines for future policy mak-
ing. In the meantime, new policy objectives were
specified. At the 1973 Copenhagen Summit, a
paper on 'European identity' was issued (Europe
Documents, no 779). This paper broadly defined
European identity as being based on a "common
heritage" and "acting together in relation to the
rest of the world", while the "dynamic nature of
European unification" was to be respected (Eu-
rope Documents, no 779: 1). At the meeting
between the heads of government and Commis-
sion president Ortoli in Paris 1974, this idea was
transformed into policy objectives.6 In this Coun-
cil document, citizens were, for the first time,
considered as participants in the process of Euro-
pean integration, not as consumers but as citizens.7
This notion of citizens thus became a new infor-
mal resource of the acquis communautaire.

The final communique stated the need for a
time frame for the first elections of the Europe-
an Assembly by direct universal suffrage "at any
time in or after 1978", and the necessity to agree
on a "concept of European Union". With a view
to citizenship practice, the most significant points
of the communique were points 10 and 11 which
proclaimed the creation of a passport union and
the establishment of special rights for citizens
of the nine member states respectively (Bulletin
of the European Communities, EC 12,1974: 8-
9). Special working groups were assigned the
task of producing draft reports for the develop-
ment of the passport union, special rights,
universal suffrage and a concept of European
union. At the same time people began to speak
of a 'Citizens' Europe' (Van den Berghe, 1982:
31; European Parliament, 1992: 14). The reports
that followed contributed to a new discourse on
citizenship and citizens' rights.s
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Antje Wiener: The constructive potentiol of citizenship

The Paris Summits thus set the first stage for
citizenship practice in the EC. Even if institu-
tional resources were scarce, input of ideas
towards an expansion of the informal resources
of the acquis was accomplished by those politi-
cians who were ready to invest time and thought.
After the Copenhagen Summit and the two Paris
Summits in the early 1970s, the Council agreed
to begin to institute some new policy instruments.
Among these were bits and pieces of 'special
rights' and 'passport policy' that would eventu-
ally contribute to the creation of European
citizenship. With the long-term goal of political
union on the table and debates over the policy
instruments needed for this objective well under
way, the 1970s set a cornerstone for citizenship
policy despite the economic crisis. The Commis-
sion's proposal (1975) for a working party on
special rights (Bulletin of the European Commu-
nities, Supplement 7, 1975: 26-32) noted that
"point 11 [of the Paris Communique] talks of
granting special rights to the citizens of Mem-
ber States. This allusion to the citizen - basically
a political concept which was substituted for the
term national, which is always used in Commu-
nity texts - provides a first clue to the civil and
political nature of the special rights" (Bulletin of
the European Communities, Supplement 7, 1975:
26). That is, the policy objective of special rights
was framed by a discourse of citizenship. While
the context did not favour major political inno-
vations - given the lack of constitutional backing
- it still provided grounds for a step-by-step mode
of policy making. Thus, ways to create the ties
of belonging between the Community and the
citi~ens began to be addressed, if on a largely
ideational level. Early citizenship policy, which
drew much more on the normative dimension of
the treaties (principle of equality) than on for-
mal resources, later became the core instrument
for establishing special rights and passport un-
ion after the 1984 Fontainebleau Council.

In addition to defining special rights for Eu-
ropean citizens, a uniform passport was assumed
to contribute in a twofold way to the construc-
tion of ties between the Community and its
citizens. On the one hand, it was assumed that
one passport for all would provide a shared doc-
ument of identity for all Community citizens; on
the other, the possibility to move freely without
being stopped at internal Community frontiers

would enhance the feeling of belonging to a ter-
ritory broader than that of a single member state.
The final communique of the 1974 Paris Sum-
mit stated in this regard that a "working party
was to study the possibility of establishing a pass-
port union, and in anticipation of this, the
introduction of a uniform passport". It was agreed
that this draft "should be submitted to the Gov-
ernments of the Member States before 31
December 1976" and was supposed to "provide
for stage-by-stage harmonisation of legislation
affecting aliens and for the abolition of passport
control within the Community". This passport,
European politicians found at that time, was not
only aimed at increasing awareness of Europe
as a new political actor on the international stage,
but was also expected to create a feeling of be-
longing to the Community among European
citizens. As the communique clearly stated, "the
fact remains that the introduction of such a pass-
port would have a psychological effect, one
which would emphasise the feeling of nationals
of the nine Member States of belonging to the
Community" (Bulletin of the European Commu-
nities, EC 12, 1974: 8-9); and secondly, "one
should take into account not simply the psycho-
logical effect of a uniform passport as justifying
its existence but that such a passport might be
equally justified by the desire of the nine Mem-
ber States to affirm vis-a-vis non-member
countries the existence of the Community as an
entity, and eventuall y to obtain from each of them
identical treatment for citizens of the
Community".

The aim of passport policy was then explicit-
ly twofold. It involved a project aimed at
confirming the Community as an entity vis-a-
vis the rest of the world, and capable of reviving
the feeling of citizens of the Community of be-
longing to that entity.

The practice of carrying common passports
within the Community remained to be defined.
Among other things, it involved the reduction of
border controls, and the introduction of spot-
checks at internal Community borders. Passport
policy was not only to contribute to the creation
of a feeling of belonging, but was considered as
one crucial means allowing for a flexible labour
market. These two motives for passport policy
making were explicitly expressed in the Coun-
cil's resolution on a uniform passp9rt in 1981
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wherein it said it agreed to introduce a "passport
of uniform design" on the basis that, first of all,
it was "anxious to promote any measures which
might strengthen the feeling among nationals of
the Member States that they belong to the same
Community", and secondly, that "the establish-
ment of such a passport is likely to facilitate the
movement of nationals of the Member States"
(OJ EC, no C241, 19 September 1981: I [Coun-
cil Resolution of 23 June 1981D.

This dual linkage then facilitated two sets of
resources, one market-based, the other symbol-
ic, which were both linked to borders and
movement across them. Two insights follow from
the early period of passport policy making. First,
it was going to be developed on a step-by-step
basis. Here, it is notable that the actors, and the
Commission as pro-integrative actor in particu-
lar, not only considered a factual but also a
discursive step-by-step approach. It thus created
informal resources that could become acquis
through routinisation as they created a context
of familiarity with terms and practices of pass-
port union over time. Second, an emerging
tension between the political restraint and eco-
nomic necessity of passport policy became
evident. On one hand, border controls remained
a security matter, and therefore the member states
were not inclined to transfer any sovereignty to
the Community level in this area. On the other
hand, free movement was crucial for market reg-
ulation in light of migration and employment
policy and hence fell under the auspices of the
Commission's internal market policy makers.

To summarise, in the 1970s EC policy makers
were interested in maintaining the acquis com-
munautaire of the time. As some suggested, this
could only be achieved on the basis of an im-
proved image of the EC in global politics, as one
precondition in facing the global crisis. As Henry
Kissinger's query in the middle of the crisis
("who speaks for Europe?") made clear (quoted
in Dinan, 1994: 85), the EC lacked representa-
tion on the global stage. The discourse of the
time reveals that politicians saw this void as be-
ing in part due to the lack of a European identity.
While drawing on its quasi-constitution, EC pol-
itics were legally legitimised, however the EC
still did not speak in one voice; its speech re-
mained "fairly scanty" as Davignon had rightly
noted (interview in La Libre Belgique, 28 De-

Policy & Politics vol 27 no 3

cember 1972; see Agence Europe, no 713, 5 Jan-
uary 1973: 7). Despite the agreement that
Community policy making was now aimed at
creating a political union, the problem of how to
create a feeling of belonging among the Com-
munity citizens who would contribute to the
identity of this union remained. The debates over
policy objectives during this decade revealed
how policy makers were organising the existing
resources such as constitutional assets and how
they began to set new policy objectives and in-
struments. A set of new resources such as special
rights and passport policy was envisioned. With
the first steps towards their creation the acquis
was gradually broadened. The crucial stages that
contributed to expanding formal resources of the
aguis were, first, the adoption of the 1976 Coun-
cil decision to implement direct universal
suffrage and the European elections in 1979, and
second, the decision to create a single European
passport in 1981.

Besides these changes the acquis was expand-
ed based on informal resources such as the idea
of 'Europeanness' that had been introduced with
the document on European identity in 1973 and
was gradually being realised by both special
rights and passport policy. As Guido Van den
Berghe points out, a 'qualitative change' was
introduced by voting directly for the European
Parliament. What was formerly 'abroad' was now
to be thought of as European, as if the Commu-
nity was beginning to assume its own territory.9
At the end of this decade that territory was a space
where voters shared the practice of voting. In
this early stage, then, citizenship practice intro-
duced perspectives that contributed to a new way
of transgressing inter-Community borders.

Overall, the first group of resources was the
one that changed the most during this period.
These ideational resources included among oth-
ers normative, philosophical and ethical aspects.
They hence stem from a framework that may be
appropriately characterised by experiences and
expectations drawn from social and political
thought about citizenship. These types of infor-
mal resources had not been identified as
distinguishable factors in the universe of politi-
cal discourse in previous decades. While they
might certainly have played a role in the Com-
munity's founding fathers' vision of Europe, they
appeared as new resources in the process of agen-
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Antje Wiener: The constructive potential of citizenship

da setting of Community policy makers. As the
discursive analysis reveals, the new overarching
goal of political union - a new necessity to speak
with one voice in global politics - and the intro-
duction of a debate over the definition of citizens
brought new concerns to the fore. The question
of how to define the rights of European citizens
thus triggered a series of questions which con-
tributed to a new perspective on Europe. One
could think of it as an entity undergoing the proc-
ess of modern state building which also included
a redefinition of the relation between citizen and
political entity.

Fontainebleau: enlarged economic space
and a democracy defiCit
During the Fontainebleau period citizenship
practice was being built on three factors: the
market paradigm, a new ambitious Commission
and an expanded citizenship acquis. The SEA
decisively changed the Community's institution-
al network as well as the interest of Community
organs in expanding it (some indeed compare the
Fontainbleau period with the previous period by
referring to changed attitude towards the consti-
tutional development of the community, viewing
the Single European Act as leading towards the
"high road of treaty revision"; Nicoll, 1993: 19).
Part of these changes was clearly the institution-
alised procedure of qualified majority voting
which meant the introduction of 'mini-suprana-
tionality' according to some (Nicoll, 1993: 24).
For its part, increased interest in expanding the
Community created the basis for a dynamic pol-
icy process towards integration. Thus, the context
was created wherein the notions of democratic
procedure as well as democratic values could be
addressed. Indeed, changes in the Community's
institutional framework reflected an increasing
focus on democratic decision-making proce-
dures. The dynamic of this process was
particularly retlected in the Commission's in-
creased influence as the initiator of proposals in
all matters regarding the accomplishment of the
internal market based on Article 8a of the EEC
Treaty. As the discursive analysis of the period
reveals, the Delors Commission was interested
in developing the means for policy developments
beyond the market, considering the market as one
aspect or, for that matter, the mid-term goal of

European integration towards the overarching
goal of political union. With the successful set-
tlement of the budget dilemma, the political
opportunity structure of the Fontainebleau peri-
od facilitated a fresh start for further European
integration. Indeed, the Fontainebleau summit
meant a 'breakthrough' for Community politics.
It created a "momentum toward a package deal
containing internal market liberalisation and de-
cision-making reform" (Moravcsik, 1991: 57).

The Commission's White Paper and the con-
vening of an intergovernmental conference in the
1980s contributed to the creation of an institu-
tional framework which enabled further
expansion of the citizenship acquis. More spe-
cifically, the clear definition of the 279 directives
prescribed by the Commission's White Paper in
1992 provided the point of departure for this type
of policy making which led to a new era in Com-
munity politics soon becoming known under the
slogan of 'Europe '92'. While the White Paper
went beyond market policy making it was none-
theless conceptualised to operate within a market
paradigm. Behind a quite technical appearance,
it had a whole series of legal commitments in
store for the member states that were part of the
implementation of the directives. It therefore re-
quired basic agreement on the legal basis for
resolving intra-Community disputes. With the
White Paper, then, the Commission had estab-
lished a timetable for economi,c policy making
by setting the 1992 time limit for the process of
creating an internal market without frontiers.
Beyond that, by means of an IGC, it had elabo-
rated a plausible reason for a treaty reform.

The Commission's responsibilities with regard
to passport policy making seemed limited to
worker-related issues. Citizens at that time had
to be considered as worker-citizens in order to
ensure continuous progress with regard to citi-
zenship practice. Indeed some of the debated
special rights were best termed 'wage-earners'
rights' (Ross, 1995: 103), such as the rights that
had been named in the social charter. Their right
to move freely within the Community was ad-
vantageous from the point of view of the
economic goals of Community policy (Steenber-
gen, 1992: 57). However, market making then
held more in store than the construction of an
economic area. It was also about the construc-
tion of a social space (Byre, 1992; Leibfried and
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Pierson, 1992; Meehan, 1993; Ross, 1993;
Springer, 1994). Free movement was the special
right that economically active citizens of the
Community increasingly enjoyed as the internal
market approached completion. Based on the
movement of workers, two types of special Com-
munity citizens' rights were negotiated by
Community policy makers and the politicians of
the member states. First, a series of social rights
such as health care, the right to establishment,
old age pension, and the recognition of diplo-
mas were defined with the social charter. These
rights were the economic and social requirements
to prevent social dumping. Second, a series of
debates and documents led to the Commission's
drafting a proposal for a Council directive on the
right to vote and stand for election in municipal
elections.

Following the Fontainebleau summit a new
way of addressing special rights policy thus grad-
ually emerged. While it was obvious that political
rights flowed from the simple fact of previous
migration of a person, it was important to real-
ise that the special right to vote was now linked
with the completion of the internal market. The
less obvious choice of realising political rights
via the market was the Commission's reaction
to member states' objection to the loss of sover-
eignty and some European Parliamentarians'
rejection of anything resembling federalism. The
new citizenship policy which was most clearly
developed in Commission and progressive Eu-
ropean Parliament documents can be interpreted
as an effort to change political constraints into
opportunities. For example, in its report the Com-
mission pointed to a tension that had been created
by the successful politics of economic integra-
tion on the one hand, and political exclusion on
the other. Namely, people who used their right
to move within the enlarged economic space lost
access to democratic practice because the polit-
ical space and the density of its institutionalised
channels for access to political participation had
not expanded in accordance with the economic
space (for an elaboration on this problem see
Magiera, 1987: 221).

One way of catching up with the pace of eco-
nomic integration was to redefine the right to vote
to include those citizens whose status had been
reduced to one of market citizens. According to
the Commission the establishment of voting

Policy & Politics vol 27 no 3

rights in the country of residence was "consist-
ent with the logic of a People's Europe" (Bulletin
of the European Communities, Supplement 7,
1986: 5). Indeed, it reiterated that this political
dimension of the debate needed to be in sharper
focus, if the tension between integration on the
European level and marginalisation on the indi-
vidual level were to be solved. Not only
democracy was at stake, but also belonging to a
Community. The Commission raised the ques-
tion whether "in a democratic society, does the
fact that people are disenfranchised, even at 10-
cal level, marginalise them still further when the
aim should be to integrate them? Or to put it in
another way, could the grant of voting rights
contribute to the integration offoreigners?" The
concept of community that dominated EC dis-
course at that time was according to the
Commission too closely drawn from the "purely
economic [concept defined] in the Treaties". It
was therefore time to take on "a new dimension
in the context of a People's Europe [because] the
concept of community which is purely econom-
ic in the Treaties, raises the question of whether
or not a People's Europe necessarily involves the
granting of political rights, at least at the local
level" (Bulletin of the European Communities,
Supplement 7, 1986: 7).

The Commission's discursive intervention was
strategically well placed. The market-making
policy paradigm of the time did not provide re-
sources for bold and clearly pronounced political
moves but it did allow some movement. For ex-
ample, the link between mobility as functional
for a successful market development on the one
hand, and the right to vote on the other, brought
normative values into the otherwise market-ori-
ented discourse of the time. Thus, concerns about
democracy and legitimacy could be mobilised.
In fact, this normative perspective facilitated a
fresh view of the factual exclusion - instead of
integration - of Community citizens who prac-
tised mobility from enjoying political rights in
their communities of residence. It suggested that
this exclusion was a result of the prevailing inter-
governmental approach of the Council and the
rejection of political rights for European 'foreign-
ers' by some European Members of Parliament.
The Council had clearly stressed that the grant-
ing of special rights "posed a number of legal,
political and social problems", hence, from the
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Amje Wiener:The constructive potential of citizenship

point of view of the Council, special rights could
only be achieved through a "gradual approach
... starting with those rights which posed the least
problems" (European Parliament, 1979). As
problems existed in abundance, it had practical-
ly declared the topic of voting rights a taboo; the
matter had been abandoned and "not been dis-
cussed by the Council" since 1979 (Bulletin of
the European Communities, Supplement 7, 1986:
11-12).

During the Fontainebleau period it became
apparent that special rights policy did not mean
only the political right to vote. Indeed, it is sug-
gested here that it is possible to look at 'special'
rights in the context of 'Community citizens"
rights. This 'special rights' discourse already in-
cluded a variety of citizenship rights, namely,
the political right to vote and stand for election,
the civil right to sue (and be sued), the social
right to pursue an economic activity in a work-
ing surrounding that was based on equality and
non-discrimination. Once rights are defined in
this way, it is possible to understand the impact
they have on the process of integration. Thus,
the granting of special rights to special - that is
Community - citizens produces a tension among
the included and the excluded. As the story un-
folds, this tension is unlikely to disappear. To
sum up, the special rights policy produced a gap
between Community policy and concerns about
democratic participation because the new social
rights remained limited to those who had access
to economic activity within the Community (see
Vogel-Polsky, 1991: 14).

The interrelation between the free movement
of worker -citizens and the political right to vote
and stand for election represented a decisive dis-
cursive shift in EC citizenship practice because
it linked normative values to the politics of mar-
ket making. The discourse thus highlighted the
different expressions of belonging, namely, be-
longing with reference to a community within a
bounded territory which is defined by political
citizenship rights and access to political partici-
pation. This was the type of discourse on
belonging invoked by the Commission's report
on the right to vote. The other type of belonging
is more subtle as it rests on feelings of inclusion
and exclusion that are often based on actual in-
clusion by means of social rights that have been
established as consequences of the expansion of

social policy. This type of expansion of social
policy towards immigrants who are not (yet)
nationals and do not have access to political cit-
izenship rights has been characterised as a policy
of disclosure in other cases (Brubaker, 1992;
Soysal, 1994). The Commission's proposal on
local voting rights for 'foreigners' contributed
to a newly invoked discourse on democracy as
one resource in the development of citizenship.

To summarise, while the process of market
making proceeded throughout the mid- and late
1980s, a discourse about the impact this market
would have on the political and legal status of
Community citizens vis-a-vis the Community
also emerged. That discourse identified the im-
pact of economic integration as being a loss of
status subsequent to citizens' move across inter-
nal Community borders. This loss of access to
participation enhanced the perception of 'demo-
cratic deficit' in the EC.1O The sense of loss of
democratic control was also a result of the bor-
der politics during the Fontainebleau period.
With the emerging Schengen network, govern-
ance in the EC became even less transparent than
prior to the new border politics. The Commis-
sion's proposal for political access based on local
voting rights thus introduced a crucial and topi-
cal normative dimension to the developing
practice of citizenship.

Maastricht: political rights and an
'unidentified political object'

During the preparations for the treaty revisions
at the European Council at Maastricht a sudden
shift occurred from what may overall be consid-
ered a balanced continuity of market making
towards the management of political turbulence.
Thus, the smooth flow of Community politics
faced a serious external blow when the Berlin
Wall tumbled in 1989. With the ensuing chang-
es in world politics, the Cold War balance of
power lost its stabilising effect on Community
policy. These world political events had a deci-
sive impact on further development of the
Community (Nicoll, 1993; Bulmer and Scott,
1994; Lodge, 1994; Wallace, 1994). While the
so-called annus mirabilis, the miracle year of
1989, had first encouraged high hopes for a new
world order, the changed power relations in glo-
bal politics soon revealed elements of a larger
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process of transformation such as state fragmen-
tation, rising East-West migratory flows and
global restructuring. Not least of these new shifts
was the Community's suddenly changed geopo-
litical position (Bolten, 1992: 11; Garcia, 1993:
2). Dinan notes one aspect of this change, when
he writes, "from the outset, the Community had
considered itself as synonymous with 'Europe'.
With the Cold War over, could the Community
foster a sense of pan-European solidarity and
genuinely pan-European integration?" (Dinan,
1994: 158). While 'European' identity as then
applied meant Western Europeans (including the
potential Western European new member states'
citizens), the fall of the Berlin Wall now chal-
lenged the use of that term. Some Europeans had
been left out all along, as non-Community na-
tionals had been excluded from the special rights
policy for years (Hoogenboom, 1992: 74). This
fact became much more obvious in the border
debates which dominated passport policy in the
1990s. (One possible result of the inclusion/ex-
clusion mechanism this process brought forth
was seen in a new economic divide between
Western and Eastern Europe; see Saryusz- Wol-
ski, 1994: 19ff.)

One of the questions posed by the renewed
focus on political union was, "How will the un-
ion include and extend the notion of Community
citizenship carrying with it specific rights (hu-
man, political, social, the right of complete free
movement and residence, etc) for the citizens of
Member States by virtue of these States belong-
ing to the union?" (see Bulletin of the European
Communities, EC 6, 1990: 15-16). According
to the Italian government which was to assume
the presidency of the Community Council from
1 July to 31 December] 990, the external politi-
cal changes led to the "opening up [of] a
constituent era of international relations in our
Continent" (Europe Documents, no 1611, 10
April 1990: 1). The Martin Report (I), which
had been adopted by the European Parliament
on 27 February] 990, emphasised the urgent need
to transform the EC into a federalised European
union (PE ]37. 068/fin, 27 February 1990: 6).
The report was followed by a Belgian memo-
randum on political union, that was drawn up to
"suggest that the European Community be giv-
en a new stimulus towards political union" (this
was the first formal proposal towards political

Policy & Politics vol 27 no 3

union; Dinan, 1994: 164), and singled out two
major tasks on the Community's political agen-
da. The first was to clarify the "Community's
po]itical purpose" in the light of the internation-
al po]itical transformation, and the second was
to deal with the "growing democratic deficit" that
had developed along with the growth of the sin-
gle market. Similar to the Martin Report (1), the
Be]gian document stressed the necessity of in-
cluding provisions that created a stronger link
between the Community and its citizens, for ex-
ample on the basis of a uniform electoral
procedure and the right for Community citizens
to vote in local elections (Permanent Represen-
tation of Belgium, 1992; see also SI(90) 232, 26
March 1990). Shortly afterwards Chancellor
Kohl and President Mitterrand addressed a now
famous letter of] 9 Apri] ]990 to the Irish Coun-
cil presidency (described as "landmark in the
history ofEPU" which "was rightly credited with
getting the negotiations going"; Dinan, 1994:
165), wherein they stressed that the political sit-
uation required a second conference on political
union. Their argument built on the "far-reaching
changes in Europe" as well as the upcoming
"completion of the single market and the reali-
sation of economic and monetary union". That
is, they cited both the external impact on Com-
munity politics and the domestic situation.

Debates over border issues, competences and
shifting powers among member states following
the changing geopolitical situation contributed
to raising the problem of the lack of democratic
procedures. Passport policy with its focus on
border politics encountered considerably more
constraints than opportunities in the] 990s. For
example, visa and asylum policy now involved
the East-West migration and had to be dealt with
(Bolten, 1992; Hoogenboom, 1992; Steenbergen,
1992; Fortescue, 1993; Heinelt, 1993). By high-
lighting the question of access and control, the
Schengen negotiations generated an important
insight into the problematic link between the
three historical elements of citizenship - rights,
belonging and access - in the context of the Com-
munity as a non-state polity.

Inasmuch as the analysis sheds light on con-
flicts of interest among the Community member
states, the Schengen states,lI the Commission,
the European Parliament and national parlia-
ments, as well as various nationally based interest
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groups as the different actors involved in the
process, it shows a new development of citizen-
ship p~actice. As the single market without
internal frontiers developed an ever more densely
institutionalised polity, citizenship practice also
began to evolve from below. The group-by-group
approach of ]980s passport policy scored a suc-
cess when the right of residence was finally
granted to workers and their families and to stu-
dents, with three directives following Dublin II
(see OJ EC, no Ll80, 13 July ]990: 26-3]; for
earlier proposals see COM(90) 108 fin - SYN -
185, Brussels, 9 April] 990). The establishment
of these rights contributed to the formalisation
of the notion of place-oriented rights of Com-
munity citizens. Community building on the
basis of movement within the EC thus received
a new impetus. Importantly, these directives also
concerned the residence of economically non-
active EC subjects and their families, whereas
previously free movement had always been re-
stricted to persons engaged in an economic
activity (Steenbergen, ]992: 59; Degen, 1993:
753; Hobe, ]993: 248).

The discourse on border politics of the time
reveals that the involved policy makers operat-
ed according to a clear concept of the interrelation
between uncontrolled border crossing and com-
munity building. Borders and how they impacted
on the movement of Europeans (and others) were
one crucial building block of turning Europe into
a "tangible reality for its citizens" (see Bulletin
of the European Communities, EC 12,1988: 9)
and hence an issue which policy makers wanted
to turn into an asset of the European integration
process. Formal resources were at hand. For ex-
ample, free movement of persons was granted
in Article 8a of the EEC Treaty (goods, persons,
services and capital). Following the group-by-
group approach, passport policy targeted the
groups of young worker-citizens and student-
citizens with the goal of strengthening a feeling
of belonging and the development of a Europe-
an identity among European citizens. Based on
the three directives on the right of residence it
was now possible to encourage the movement
of European worker and student-citizens.

However, while exchange programmes quick-
ly gained momentum (see European Parliament,
1988) the practice and politics of uncontrolled
border crossing remained to be defined. If any-

thing, unhindered movement was crucial for the
development of a feeling of belonging to the
Community. The symbolic value of the realisa-
tion of 'Europe '92' was therefore immense.
Indeed, as the Commission had expressed it, "the
immediate and most significant effects of the
forthcoming entry into force of the single mar-
ket should include a speeding up of the processes
of economic, social and also political integra-
tion and inter-action between peoples and States.
The changes in rules and regulations and the new
European status, expressed through the single
market, constitute a formidable pull factor in
psychological and behavioural terms, leading
directly and indirectly to substantial innovations
in many fields and under many aspects" (Euro-
pean Parliament, 1990: 12).

The cost of non-Schengen would produce the
opposite. If Schengen was not signed by all Com-
munity member states by the end of ]992, the
external Schengen borders would create a for-
tress mentality within the Community. Not
achieving the goal of a common market without
internal frontiers - one of the few political goals
ever promised to the European public - meant that
a major political conflict would be hard to avoid.
When the president-in-officeofthe Schengen coun-
tries, Spanish Secretary of State CarlosWestendorp,
confirmed that Schengen would not lead to the
abolition of controls at internal borders accord-
ing to the 1992 timetable, and the British Council
President Kenneth Clarke confirmed that it was
"widely accepted that there is no prospect of any
general removal of frontier controls on 1 Janu-
ary 1993" (AE, no 5867, 28 November 1992:
7-8), at the time, one commissioner's informal-
ly stated opinion was that "Schengen would be a
graveyard instead of a laboratory for the EC".
Now Schengen seemed to be turned around. As
MEP van Outrive summarised,

the consequences of the lack of cohesion,
the overlapping of increasing internal con-
trols, financial complications, etc., will
soon be felt [and] a boomerang effect is to
be feared, given the already considerable
aversion ... the European citizen is show-
ing for Brussels. (AE, no 5859, 18
November: 3)

The reconstruction of the discourse on border
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politics shows that citizenship practice in the
Maastricht period has contributed to the further'
differentiation of the institution of citizenship.
This differentiation was not an intended goal of
Community policy makers. On the contrary, cit-
izenship policy had been part and parcel of the
twin process of market making and community
building towards European integration. Accord-
ingly citizenship practice aimed at mobilising the
resources of the citizenship acquis as a means to
building a unified identity and not to fragment-
ing identities. The case study suggests however
that the non-Community approach to border pol-
itics, which was one aspect of passport policy,
contributed to the fragmentation of citizenship.
That is, with the unsuccessful project of using
the Schengen process as an engine or a laborato-
ry which would lead to the abolition of border
controls among the 12 EC member states, new
internal borders were created. By crossing bor-
ders the practice of movement now involved
different procedures and not equal treatment of
all 'European' citizens. Furthermore, some Eu-
ropeans now had access to the right of residence
and employment in other member states; simi-
larly, some Europeans were encouraged to
increase their mobility based on their age and/or
occupation. Group-by-group identities were thus
encouraged, contributing to a fragmented instead
of a homogenised pattern of European identity.
The establishment of political rights for Union
citizens contributed to this fragmentation. In the
remainder of this section I briefly recall the main
steps towards their establishment.

Four stages towards the establishment of Un-
ion citizenship in the Treaty of European Union
1993 demonstrate that policy makers were suc-
cessful in dusting off the resources of previous
decades of citizenship policy making. During the
first stage, which included the preparatory doc-
uments and debates towards the conveni ng of an
IGC on political union at European Council at
Dublin (II), 25-26 June 1990, the debate over
citizenship was triggered by a Spanish letter
written before an inter-institutional conference
in May 1990 (so called because it included the
main community institutions unlike an IGC
which is restricted to the member states and their
representatives). The second stage included the
time between Dublin (II) and the first meeting
of the IGC on 14-15 December 1990. In this

Policy & Politics vol 27 no 3

period, the concept of 'European citizenship'
became a visible part of the Community dis-
course. The third stage lasted until the Maastricht
European Council in December 1991, and was
mostly dedicated to a legal definition of citizen-
ship so as to include it in the treaties. The fourth
stage began after Maastricht and ended with the
first citizenship report of the Commission in
1993. During this stage, the practical aspects of
citizenship policy such as voting rights were re-
fined.

The process of establishing political citizen-
ship rights with Article 8 TEU reveals the
inclusion of some long-standing ideas, for ex-
ample, political citizenship rights such as the
right to vote in municipal elections, a concept
which had been part of the acquis since the mid-
1980s. This informal resource was now
mobilised by those who brought it to the fore,
pushing it towards formalisation later on in the
Maastricht period. The reconstruction of the de-
bates over union citizenship suggest that the
practice of dusting off informal resources and
polishing them for the upcoming Maastricht
Council worked towards the history-making de-
cision of establishing political citizenship rights
in the EC Treaty.

Two aspects of the new citizenship article are
important with a view to future citizenship prac-
tice. One is an understanding of how the formal
resources of the acquis have been expanded and
what this implies for citizenship practice. This
aspect relies largely on legal information. It is
based on the letter of the treaty and most exten-
sively elaborated by legal studies (Closa, 1992;
1995; O'Keeffe, 1994; O'Leary, 1995). The other
is about the informal resources of the acquis that
provide information about the meaning of this
newly established supranational citizenship. It
includes public expectations of citizenship and
the means to realise them. This aspect was most
clearly explored by groups and committees of
the European Parliament as well as by a rising
number of interest groups as well as social move-
ments (see, for example, European Parliament
1993a; 1993b; 1993c; ARNE, 1995; Eurotopia,
]995; ECAS, ]996). The increasing public in-
terest in the meaning of citizenship
post-Maastricht confirms that "the importance
of the TEU citizenship provisions lies not in their
content but rather in the promise they hold out
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for the future. The concept is a dynamic one,
capable of being added to or strengthened, but
not diminished" (0' Keeffe, 1994: 106, empha-
sis added).

Conclusion: integration through
citizenship practice
The case study reconstructs European citizenship
practice according to the documented policy
process and examines its contribution to the ex-
panding acquis communautaire over time. It
suggests that in the process citizenship meant
much more than a simple compilation of rights.
Once studied within a socio-historical frame-
work, it also turns out to be a story about
identities. The analysis suggests that belonging-
ness emerged according to what individuals did
or might aspire to do with reference to econom-
ic and political participation. Crossing internal
borders as economically active citizens, carry-
ing burgundy coloured passports across external
EU borders as travellers, exchanging knowledge
as scholars and students, voting commonly for
the European Parliament and sharing municipal
governance as Union citizens were aspects of this
process. Emerging patterns of belongingness
were generated step-by-step, area-by-area, and
group-by-group. Union citizenship does not su-
persede national identities. Instead, it has evoked
multiple identities as citizenship practice in-
volved a growing number of target groups, such
as workers, wage earners, students etc and cre-
ated access to certain social rights, new voting
rights, a ~European' passport, changed rules of
border crossing and practices that would contrib-
ute to creating a feeling of belonging.

While the institutionalised terms of citizenship
are functional to market flexibility and compet- .
itiveness, they also facilitate a step-by-step
narrowing of the gap between economically in-
cluded and politically excluded Europeans. Apart
from pushing towards the inclusion of new
groups of citizens, citizenship practice also gen-
erated political tension. For example, the
normative demand for equal access to democratic
participation based on the right to vote brought
the problem of inclusion and exclusion among
member state nationals and 'other' European res-
idents, namely the so-called third country
nationals, to the fore. The systematic assessment

of institution building and citizenship practice
as mutually constitutive towards polity forma-
tion is driven by functional and normative
considerations.

Taking the two main elements of modern citi-
zenship - rights and identity - as the main points
of reference in discussing citizenship of the Un-
ion invariably leads to findings that point to the
limitations of Union citizenship. Indeed, the TEU
merely grants minimal political rights. It criti-
cally falls short of establishing the full range of
modern citizenship rights which include the civ-
il, political and social rights that establish the
basic conditions for full membership in a com-
munity. The thrust of these studies argues that
Union citizenship is incomplete. In identifying
the restrictions and limitations of Union citizen-
ship, normative approaches have thus established
what Union citizenship is not, subsequently seek-
ing to identify procedures necessary to update
Union citizenship according to modern assump-
tions. Such analyses of Union citizenship bear
the implicit assumption that European integra-
tion leads towards a European state with a
supranational political centre. Yet numerous find-
ings in European integration studies have found
that this outcome is unlikely. I argue that, if the
EU does not develop into a supranational state,
then conceptual efforts to design Union citizen-
ship according to the familiar national model will
inevitably miss the point. A comparison of the
meaning of nationality will illustrate this.

Union citizenship is only granted to those cit-
izens who are nationals of a EU member state, it
is not to replace national citizenship, but to 'com-
plement' it (see Article 17(1) of the Amsterdam
Treaty). This condition is consistent with the fa-
miliar concept of modern citizenship that grants
the civil, political and social rights of full mem-
bership in a political community to individuals
of a certain nationality. However, the radical in-
novation that comes along with European
supranational citizenship is that the condition of
nationality does not imply shared nationality.
Instead, it refers to a particular nationality out of
a limited group of nationalities, ie, the - currently
- 15 different EU nationalities. The right to vote
in local elections of a member state of the Union
of which a citizen is not a national, and the right
to diplomatic protection by any member state of
the EU - notwithstanding the citizen's national-
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ity - when abroad, sustain this new supranation-
al concept of citizenship.

Lawyers have pointed out that Article 8 has
not introduced radical changes but merely made
visible rights that had long been created by "in-
tegration through law", including the landmark
cases of Van Gend en Laos, Costa v ENEL, as
well as a number of articles and provisions writ-
ten into ED primary law (Weiler, 1986; O'Leary,
1995; Lyons, 1996). Indeed, European lawyers
consistently preferred referring to the spirit of
the law over the letter of the law. The 'interpre-
tative character' of European case law was based
on the shared idea of political union as the goal
of European integration (Bischoff, 1996; Craig
and DeBurca, 1998). The Maastricht decision to
establish a political link between citizens and the
Union hence appears as a logical consequence
of this process. Yet, instead of marking the end
of the long story of European citizenship, the case
study suggests that Maastricht has triggered quite
the opposite. .

In concluding, I argue that, parallel to the proc-
ess of integration through law, it is possible to
identify a process of integration through poli-
tics. This process had been launched in the early
1970s with the goal of creating a robust Europe-
an identity with a view to enhancing the role of
the then European Community (EC) as a global
player. As a practice, integration through law was
mutually constituted by legal action and shared
assumptions about the spirit of the law. In the
legal domain, integration was therefore pushed
by day-to-day practice of case law with the shared
goal of creating a political union in mind. The
constructive impact was derived from the space
granted by legal practices that provided lawyers
with the choice between the letter and the spirit
of the law. By choosing the latter, European law-
yers opted for an interpretative approach, thus
linking social values with law making.

In the political domain, integration was pushed
by the goal of creating a European identity and
the question of how to get there. The subsequent-
ly developing practice of European citizenship
involved identifying a strategy, objectives, in-
struments and procedures of citizenship policy.
This process of setting the agenda for citizen-
ship policy, and then applying the strategy is part
of the developing European citizenship practice.
Until Maastricht the better part of citizenship

Policy & Politics vol 27 no 3

practice has involved policy making from above,
not from below. However, the post-Maastricht
mobilisation over citizenship issues demonstrates
a shift in citizenship practice from policy to pol-
itics.

The process of 'integration through politics'
suggests that, despite the apparent continuity in
developing supranational citizenship from a le-
gally established link between citizens and the
supranational organs of the Euro-polity to the
establishment of supranational political citizen-
ship rights, the Maastricht decision has inserted
a radical change into the discourse of European
integration. By putting the debate over the final-
ite politique on the table, it actually presents a
break in the discursive construction of political
union. The ensuing debate over the meaning and
limits of citizenship in a non-state inevitably rais-
es questions about the degree of statehood of the
EU, thus challenging the spirit of the law which
had long structured integration through law, and
which had established the link between citizens
and the supranational organs of the Euro-polity
in the first place.

Calling into question a long-shared goal of
European integration does not, however, imply
an interruption of the social construction of Eu-
ropean integration. On the contrary, as the policy
analysis suggests, this break with assumed and
long-shared values creates a window of oppor-
tunity that offers a fresh view on the finalite
politique of the EU. Equally important, even
though not the central focus of this article, it rais-
es questions about the robustness of the modern
concept of citizenship that suggest a rethinking
of citizenship (Meehan, 1993: 1997). This is, I
argue, the crucial constructive contribution to
European integration that non-normativ~ analy-
ses of European citizenship have to offer. As
the policy analysis suggests, challenging the
shared 'spirit' of the law, and therefore a factor
that had for decades structured the practice of
European law making, was in fact an unintend-
ed consequence of European citizenship policy.

The discourse on citizenship practice in the
early 1990s showed that although the historical
element of belonging was continuously ad-
dressed, the focus was shifted from creating a
feeling of belonging to establishing the legal ties
of belonging. Thus, the TEU conferred the rights
of residence, movement and voting in municipal
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and European elections as well as the right to
diplomatic protection when abroad to citizens of
the Union. While the identity-based link between
citizens and the multiple levels of the Euro-pol-
ity, as well as different spaces within the
Euro-community, had been a central part of cit-
izenship policy in the previous decades, and
continued to be part of the border politics of the
1990s, citizenship practice in the Maastricht pe-
riod succeeded in legally establishing political
rights first and foremost. It thus established the
legal ties of belonging which are one necessary
condition for access to participation. Yet it is
important to keep in mind the definition that le-
gal ties of belonging do not automatically imply
participation. Whether it is actually possible for
citizens to participate depends on what citizens
are able to make of this right.

The date of the TEU entering into force on I
November 1993 marks one stage in the story of
constructing 'European' citizenship; since citi-
zenship was included in the treaty, it became
clearly visible and defined. Now the citizenship
rights may be invoked based on Article 8 of the
EC Treaty. Embedding citizenship in the treaty
represents but one dimension of this story. The
story of the developing practice of 'European'
citizenship suggests that citizenship in the Com-
munity did not mean either the sum of the
member states' types of national citizenship or
simply adding on one new circle of rights. In-
stead, it meant constructing citizenship of the
Union anew and with its own character. (Mee-
han points out that it was "neither national nor
cosmopolitan but ... multiple in the sense that
the identities, rights and obligations associated
... with citizenship, are expressed through an in-
creasingly complex configuration of common
Community institutions, states, national and tran-
snational voluntary associations, regions and
alliances of regions"; 1993: 1.) Indeed, the case
study revealed one unintended consequence of
'European' citizenship policy. In the end, it did
not contribute to the creation of one European
identity as was originally aspired by policy mak-
ers in the 1970s; instead during the process it
mobilised various identities, thus adopting a per-
ception of citizens with multiple identities. The
outcome thus contradicts the intentions of poli-
cy makers who had drawn on the idea of
citizenship as identity-generating in the 1970s.

Curiously the modem idea of citizenship as iden-
tity-generating was thus dispersed by the very
policy which was built upon this idea.

Most studies have so far sought to answer the
question of what Union citizenship offers to
whom compared to the familiar model of mod-
ern citizenship which grants full membership in
a national state. This article argued that a nor-
mative discussion about what Union citizenship
ought to entail does not suffice to answer these
questions. Instead, I take a view on Union citi-
zenship that allows a view on the developing
practice of citizenship and its contribution to
building institutions of a non-state. I argue that
citizenship policy making constituted a pull in
European integration akin to the process of inte-
gration through law.

Acknowledgements
The approach to citizenship in the European
Union that is presented in this article has bene-
fited from numerous workshops, conferences and
lectures on the subject at the European Univer-
sity Institute, Florence; the University of Sussex;
the University of Liverpool; the British Institute
for Comparative and International Law; the Cen-
tre of the Study of Law at the University of
Leeds; the University of Bergen; and the Uni-
versity of Bremen. I would like to thank the
participants of these discussions for enriching my
understanding of the constructive potential, as
well as the limits of citizenship of the Union. I
am especially grateful for the comments of two
anonymous referees. The responsibility for this
final version is mine .

Notes
I For a more thorough elaboration of the ap-
proach to citizenship as a practice, see Wiener,
1998a: Chapter 2.

2 The acquis communautaire is the institution
which reflects the shared properties such as rules,
norms and procedures at any time. See Article
B(5) and Article A of the Treaty on European
Union respectively.

3 After Maastricht, passport policy was regulat-
ed by the second (Common Foreign and Security

-------------- 288 --------------



D
el

iv
er

ed
 b

y 
In

ge
nt

a 
to

: U
ni

ve
rs

ita
et

 H
am

bu
rg

IP
 : 

13
4.

10
0.

17
8.

24
8 

O
n:

 T
ue

, 0
7 

Ja
n 

20
14

 1
1:

04
:2

4
C

op
yr

ig
ht

  T
he

 P
ol

ic
y 

P
re

ss

Policy) and third (Justice and Home Affairs) pil-
lars that are almost entirely intergovernmental
in nature (Curtin, 1993: 25), and partly based on
the first pillar. According to the TEU's pillar
structure, citizenship rights have mostly been
dealt with as a matter of the first pillar (Europe-
an Community) and largely handled by Council
decisions based on qualified majority voting on
Commission proposals (Curtin, 1993: 25).

4 According to the European Commission the
acquis communautaire is understood as "the con-
tents, principles and political objectives of the
Treaties, including the Maastricht Treaty; the
legislation adopted in implementation of the
Treaties, and the jurisprudence of the Court; the
declarations and resolutions adopted in the Com-
munity framework; the international agreements,
and the agreements between member states con-
nected with the Community's activities."
(European Commission, cf. Michalski and Wal-
lace, 1992: 38). On a historical view on the
development of the acquis communautaire see
Gialdino, 1995.

5 As Peterson points out, the "concluding decla-
rations of European summits often become
'bibles' in EU politics" (Peterson, 1995: 72).
Their political weight is often underestimated.
For example "[a] senior official from a large
member state observes that summit declarations
'give you a knock-out blow in negotiations. If
you can cite a European Council conclusion in a
debate, you're away'" (Peterson, 1995: 72). See
also Urwin's observation that while "Paris of-
fered no guidance on what was meant by
European Union, nor on how it was to be
achieved ... since it had been made a declaration
of intent, these would be questions which would
continually preoccupy the EC in the future" (Ur-
win, 1995: 159).

6 Other observers similarly stress the link be-
tween the document on European identity and
setting the policy objectives towards the crea-
tion of community citizenship (see, for example,
Clapham, 1991: 66).

7 For the observation on this new discourse on
'citizens', see also Guido van den Berghe who
writes "point 11of the final Communique is note-

Policy & Politics vol 27 no 3

worthy, not only because it speaks of 'special
rights', but also because the word 'citizen' of the
nine Member States is used" (Van den Berghe,
1982: 31).

8 It should be noted that the proposal for special
rights policy was originally based on two earlier
contributions by members of the Belgian and Ital-
ian delegations during the 1972 Paris summit
which was the first summit conference of the
enlarged community. The Belgian Prime Minis-
ter, G. Eyskens, had suggested that "subjects who
have lived say five years in other Member States
are to have a voice in the decisions of their local
community". And he added that the Italian Prime
Minister, G. Andreotti, had said, "we could as of
now decide to establish a European citizenship,
which would be in addition to the citizenship
which the inhabitants of our countries now pos-
sess. It should permit the citizens of the
Community countries, after a stay of a certain
length in one of our countries, to exercise some
political rights, such as that of participating in
communal elections" (Bulletin of the European
Communities, 1972: 39-46; cf Van den Berghe,
1982: 31, emphasis added).

9 In his study of the development of political
rights in the EC, Van den Berghe points out, "al-
though the European Community does not have
its own territory, whereas the different Member
States do, the term 'abroad' has throughout the
entire study been put into inverted commas in
order to underline the qualitative change from
national elections which direct elections are tak-
en to represent for the citizens of the Member
States resident in another Member State. Indeed,
in contrast to national elections, these electors
are not persons resident outside the geographi-
cal area in which elections are held" (Van den
Berghe, 1982: 2).

10 While the democracy deficit of the ECIEU
has facilitated much debate, an accurate assess-
ment of its causes and location is to my
knowledge still lacking. Such an assessment
would however clearly fall outside the scope of
this article.

11 The signatories of the Schengen agreement
on the gradual abolition of border controls: the
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governments of the Benelux economic union; the
Federal Republic of Germany; and France, for
an overview see Steenbergen, 1992; http://
europa.eu. int1en/agendalfrmov. htm1

References
ARNE (Antiraeist Network For Equality in Eu-

rope) (1995) Modifications to the Maastricht
Treaty in sight of the 1996 intergovernmental
conference, Rome, 14-15 July 1995, unpub-
lished manuscript.

Bendix, R. (1964) Nation building and citizen-
ship, New York, NY: John Wiley.

Bischoff, H.H. (1996) Europarecht fur Anfanger
(2nd edn), Munich: Beck.

Bolten, J.J. (1992) 'From Schengen to Dublin:
the new frontiers of refugee law', in J.D.M.
Steenbergen (ed) Schengen: Internationalisa-
tion of central chapters of the law on aliens,
refugees, privacy, security and the police,
Leiden: Stichting NJCM.

Brubaker, W.R. (1992) Citizenship and nation-
hood in France and Germany, Cambridge, MA:
Harvard University Press.

Bulmer, S. and Scott, A. (eds) (1994) Economic
and political integration in Europe: Internal
dynamics and global context, Oxford:
Blackwell Publishers.

Byre, A. (1992) 'EC social policy and 1992: laws,
cases and materials', in Deventer et al: Kluwer
Law International.

Caporaso, J. (1996) 'The European Union and
forms of state: Westphalian, regulatory or post-
modem?', Journal of Common Market Studies,
vol 34, no 1: 29-51.

Clapham, A. (199 I)Human rights and the Euro-
pean Community: A critical overview,
Baden-Baden: Nomos.

Closa, C. (1992) 'The concept of citizenship in
the treaty on European Union', Common Mar-
ket Law Review, vol 29: 1137-69.

Closa, C. (1995) 'Citizenship of the Union and
nationality of member states', Common Mar-
ket Law Review, vol 32: 487-518.

Craig, P. and de Burca, G. (1998) EU law - Text,
cases and materials (2nd edn), Oxford: Oxford
University Press.

Curtin, D. (1993) 'The constitutional structure of
the Union: A Europe of bits and pieces', Com-
mon Market Law Review, vol 30, no 1: 17-69.

Degen, M. (1993) 'Die Unionsbilrgerschaft nach
dem Vertrag tiber die europliische Union unter
besonderer Berilcksichtigung des Wahlrechts.
Die Offentliche Verwaltung' , Heft, no 17, Sep-
tember: 749-58.

Diez, T. (1999) 'Speaking "Europe": the politics
of integration discourse', Journal of European
Public Policy, vol 6, special issue.

Dinan, D. (1994) Ever closer Union? An intro-
duction to the European Community. Bolder,
CO: Lynne Rienner.

Dohnanyi, V. (1979) Speech to the Florence
Round Table 1978, European Parliament.

ECAS (European Citizen Action Service) (1996)
http://www-city.europeonline.com/cyberhome/
philknogl inger/doc3. html.

European Commission (1972) General report,
Brussels: Ee.

European Parliament (1979) Proceedings of the
round table on special rights and a Charter of
the Rights of the Citizens of the European Com-
munity and related documents, Florence, 26-28
October 1978, Luxembourg: European Parlia-
ment.

European Parliament (1988) COM (88) 36 final
(COMETT, Report of 1987 Activities);
COM(88) 192 final (ERASMUS Program, An-
nual Report, 1987).

European Parliament (1990) Policies on Immi-
gration and the Social Integration of Migrants
in the European Community, SEC(90) 1813 fi-
nal, 18 September: Brussels: European
Parliament.

European Parliament (1992) Citizens' Europe:
Action taken by the European Parliament to
create a European Community to serve its citi-
zens, Citizens' Europe Series El.

European Parliament (1993a) The Bindi Reports,
207. 047/fin, Brussels: European Parliament.

-------------- 290 -------------

http://www-city.europeonline.com/cyberhome/philknoglinger/doc3.html
http://www-city.europeonline.com/cyberhome/philknoglinger/doc3.html
http://europa.eu.int/en/agenda/frmov.html
http://europa.eu.int/en/agenda/frmov.html


D
el

iv
er

ed
 b

y 
In

ge
nt

a 
to

: U
ni

ve
rs

ita
et

 H
am

bu
rg

IP
 : 

13
4.

10
0.

17
8.

24
8 

O
n:

 T
ue

, 0
7 

Ja
n 

20
14

 1
1:

04
:2

4
C

op
yr

ig
ht

  T
he

 P
ol

ic
y 

P
re

ss

European Parliament (I 993b) The Imbeni Report,
206. 762, Brussels: European Parliament.

European ParIiament (1993c) The BanoUiReport,
206. 769/fin, Brussels: European Parliament.

Eurotopia (1995) Call for preparatory conference
of the social movements towards the 1996 IGC,
unpublished leaflet.

Fortescue, A. (1993) 'Defining a European im-
migration policy', in The Philip Morris Institute
for Public Policy Research (ed) Towards Euro-
pean immigration policy, Brussels: The Philip
Morris Institute for Public Policy Research.

Garcia, S. (ed) (1993) European identity and the
search for legitimacy, London: Royal Institute
of International Affairs/Pinters Publishers.

Gialdino, c.c. (1995) 'Some reflections on the
acquis communautaire', Common Market Law
Review, vol 32: 1089-121.

Heine\t, H. (1993) 'Immigration and the welfare
state in Germany', German Politics, vol 2, no
1: 78-96.

Hobe, S. (1993) 'Die Unionsbtirgerschaft nach
dem Vertrag von Maastricht. Auf dem Weg zum
Europaischen Bundesstaat?', Der Staat: 245-
68.

Hoffmann, S. (1966) 'Obstinate or obsolete? The
fate of the nation-state and the case of Western
Europe', DlEdalus, no 95: 862-915.

Hoogenboom, T. (1992) 'Free movement of non-
EC nationals, Schengen and beyond', in J.D.M.
Steenbergen (ed) Schengen: Intemationalisa-
tion of central chapters of the law on aliens,
refugees, privacy, security and the police,
Leiden: Stichting NJCM.

Hooghe, L. and Marks, G. (1997) 'The making
of a polity: the struggle over European integra-
tion', European Integration Online Papers, vol
1, no 004, (http://eiop.or.at/eiop/texte/1997-
004.htm): 27.

Jachtenfuchs, M. (1995) 'Theoretical perspectives
on European governance', European Law Jour-
nal, vol 1, no 2: 115-33.

Jachtenfuchs, M., Diez, T. and Jung, S. (1998)
'Which Europe? Conflicting models of a legiti-
mate European political order', European
Journal of International Relations, vol4: 409-
45.

Policy & Politics vol 27 no 3

Kostakopoulou, T. (1996) 'Towards a theory of
constructive citizenship in Europe', The Jour-
nal of Political Philosophy, vol 4, no 4: 337-58.

Kratochwil, F. (1994) 'Citizenship: the border of
order', Alternatives, vol 19.

Kymlicka, W. and Norman, W. (1994) 'Return of
the citizen: a survey of recent work on citizen-
ship theory', Ethics, January: 352-81.

Leibfried, S. and Pierson, P. (1992) 'Prospects
for social Europe', Politics & Society, vol 20,
no 3: 333-66.

Lodge, J. (1994) 'The European Parliament and
the authority-democracy crises', TheAnnals of
the American Academy of Political and Social
Science, no 531 : 69-83.

Lyons, e. (1996) 'Citizenship in the constitution
of the European Union: rhetoric or reality?', in
R. Bellamy (ed) Constitutionalism, democracy
and sovereignty: American and European per-
spectives, Aldershot: Avebury.

Magiera, S. (1987) 'Die Europaische
Gemeinschaft auf dem Wege zu einem Europa
der BUrger. Die offentliche Verwaltung', Heft,
no 6: 221-31.

Marks, G., Scharpf, F.w., Schmitter, P.e. and
Streeck, W. (eds) (1996) Governance in the
European Union, London: Sage Publications.

Marshall, T.H. (1950) Citizenship and social
class, Cambridge: Cambridge University Press.

Mazzaferro, F. (1993) 'European citizenship and
new rights for Union citizens', The Federalist,
vol XXXV, no 2: 63-79.

Meehan, E. (1993) Citizenship and the European
Community, London: Sage Publications.

Meehan, E. (1997) 'Political pluralism and Eu-
ropean citizenship', in P.Lehning and A. Weale
(eds) Citizenship, democracy andjustice in the
New Europe, London and New York:
Routledge.

Monar, J. (1998) 'A dual citizenship in the mak-
ing: the citizenship of the European Union and
its reform', in M. La Torre (ed) European citi-
zenship: An institutional challenge, European
Forum Volume 3, London and Boston, MA:
Kluwer Law International.

------------- 291 ----------

http://eiop.or.at/eiop/texte/1997-004.htm
http://eiop.or.at/eiop/texte/1997-004.htm


D
el

iv
er

ed
 b

y 
In

ge
nt

a 
to

: U
ni

ve
rs

ita
et

 H
am

bu
rg

IP
 : 

13
4.

10
0.

17
8.

24
8 

O
n:

 T
ue

, 0
7 

Ja
n 

20
14

 1
1:

04
:2

4
C

op
yr

ig
ht

  T
he

 P
ol

ic
y 

P
re

ss

Antje Wiener: The constructive potential of citizenship

Moravcsik, A. (1991) 'Negotiating the Single
European Act', in R.O. Keohane and S.
Hoffman (eds) The new European Community:
Decisionmaking and institutional change, Boul-
der, CO: Westview.

Nicoll, W. (1993) 'Maastricht revisited: a critical
analysis of the Treaty on European Union', in
A.W. Cafruny and G.G. Rosenthal (eds) The
state of the European Community: Volume 2:
The Maastricht debates and beyond, Boulder,
CO: Lynne Rienner.

O'Keeffe, D. (1994) 'Union citizenship', in D.
O'Keeffe and P.M. Twomey (eds) Legal issues
of the Maastricht Treaty, London: Wiley Chan-
cery Law.

O'Leary, S. (1995) 'The relationship between
community citizenship and the protection of
fundamental rights in community law', Com-
mon Law Market Review, no 32: 519-54.

Oliveira, H.U.J. (1995) 'Union citizenship: pie
in the sky?', in A. Rosas and E. Antola (cds) A
citizens' Europe: In search of a ne\oYorder, Lon-
don: Sage Publications.

Permanent Representation of Belgium to the Eu-
ropean Communities (1992) 'Belgian
memorandum', in F. Laurse and S.
Vanhoonacker (eds) The intergovernmental
conference on political union: Institutional re-
forms, new policies and international identity
of the European economy, Maastricht: European
Institute of Public Administration.

Peterson, J. (1995) 'Decision-making in the Eu-
ropean Union: towards a framework for
analysis', Journal of European Public Policy,
vol 2, no 1: 69-93.

Pierson, P. (1996) 'The path to European integra-
tion: a historical institutionalist perspective',
Comparative Politics, vol 29, no 2: 123-63.

Preuss, U. (1995) 'Citizenship and identity: as-
pects of a political theory of citizenship', in R.
Bellamy, V. Bufacchi and D. Castiglione (cds)
Democracy and constitutional culture in the
Union of Europe, London: Lothian FP.

Puchala, D. (1972) 'Of blind men, elephants, and
international migration', Journal of Common
Market Studies, vol 10: 267-85.

Ross, G. (1993) 'The European Community and
social policy: regional blocs and a humane so-
cial order', Studies in Political Economy, no 40:
41-72.

Ross, G. (1995) Jacques Delors and European
integration, Cambridge: Polity Press.

Saryusz-Wolski, 1. (1994) 'The reintegration of
the "Old Continent": avoiding the costs of half-
Europe', in S. Bulmer and A. Scott (cds)
Economic and political integration in Europe:
Internal dynamics and global context, Oxford:
Blackwell Publishers.

Sbragia, A. (1993) 'The European Community: a
balancing act', Publius: The Journal of Feder-
alism, vol 23, no 3: 23-38.

Scharpf, F.w. (1994) 'Community and autonomy:
multi-level policy-making in the European
Union', Journal of European Public Policy, vol
1, no 2: 219-42.

Shaw, 1. (1997) Citizenship of the Union: Towards
post-national membership?, Collected Courses
of the Academy of European Law 1995, vol VI,
no I, The Hague: Kluwer Law International.

Skocpol, T. (1992) Protecting soldiers and moth-
ers: The political origins of social policy in the
United States, Cambridge: Belknap Press.

Soners, M. (1994) 'Rights, rationality and mem-
bership: rethinking the making and meaning of
citizenship', Law and Social Enquiry, vol 19:
63-112.

Soysal, Y.N. (1994) Limits of citizenship: Mi-
grants and postnational membership in Europe,
Chicago and London: University of Chicago.
Press.

Springer, B. (1994) The European Union and its
citizens, Westport, CT: Greenwood.

Steenbergen, 1.D.M. (1992) Schengen: Interna-
tionalisation of central chapters of the law on
aliens, refugees, privacy, security and the po-
lice, Leiden: Stichting NJCM.

Streeck, W. (1995) 'From market-making to state
building? Reflections on the political economy
of European social policy', in S. Leibfried and
P. Pierson (cds) European social policy: Be-
tween fragmentation and integration,
Washington, DC: The Brookings Institution.

-------------- 292 --------------



D
el

iv
er

ed
 b

y 
In

ge
nt

a 
to

: U
ni

ve
rs

ita
et

 H
am

bu
rg

IP
 : 

13
4.

10
0.

17
8.

24
8 

O
n:

 T
ue

, 0
7 

Ja
n 

20
14

 1
1:

04
:2

4
C

op
yr

ig
ht

  T
he

 P
ol

ic
y 

P
re

ss

Tarrow, S. (1995) 'The Europeanisation of con-
flict: reflections from a social movement
perspective', West European Politics, vol 18,
no 2: 223-5l.

Tilly, C. (ed) (l975a) Theformation of national
states in Western Europe, Princeton, NJ:
Princeton University Press.

Tilly, C. (1975b) 'Reflections on the history of
European state-making', in Tilly, C. (ed) The
formation of national states in Western Europe,
Princeton, NJ: Princeton University Press.

Tilley, C. (1995) Citizenship, identity and social
history, Amsterdam: Cambridge University
Press.

Tsoukalis, L. (1993) The new European economy,
Oxford: Oxford University Press.

Urwin, D. (1995) The community of Europe: A
history of European integration since ]945,
London and New York: Longman.

Van den Berghe, G. (1982) Political rights for
European citizens, Aldershot: Gower.

van Eslande, R. (1973) 'Speech to the House of
Representati ves 27 June 1972, made at the end
of Belgium's six month presidency ofthe Coun-
cil of Ministers', Europe Documents, 17 July,
no 752: 1-2.

Vogel-Polsky, E. (1991) Social policy in a united
Europe, Directorate-General for Research So-
cial Policy Series No 9, Luxembourg: European
Parliament.

Wallace, H. (1994) 'The Council and the Com-
mission on the brink of Maastricht' ,TheAnnats
of the American Academy of Political and So-
cial Science, no 531, Special Issue on The
European Community: 56-68.

Wallace, H. (1996) 'Politics and policy in the EU:
the challenge of governance', in H. Wallace and
W. Wallace (eds) Policy-making in the Euro-
pean Union, Oxford: Oxford University Press.

Policy & Politics vol 27 no 3

Weber, M. (1946) 'Politics as a vocation', in H.H.
Gerth and C. Wright Mills (eds) From Max
Weber: Essays in sociology, New York, NY:
Oxford University Press.

Weiler, J.H.H. (1986) 'Supranationalism revisited
- a retrospective: the European communities
after 30 years', Maihofer, W. (ed) Noi si mura:
Selected working papers of the European Uni-
versity Institute, Florence: European University
Institute.

Weiler, J.H.H. (1996) Legitimacy and democracy
of Union governance: The 1996 intergovern-
mental agenda and beyond, Working Paper No
22, Blindern, Norway: ARENA.

Wiener, A. (1997) 'Assessing the constructive
potential of European citizenship -a socio-his-
torical perspective', European Integration
Online Papers, vol I , no 017, (http://eiop.or.atJ
eiop/texteIl997-0l7a.htm).

Wiener, A. (1998a) 'European' citizenship prac-
tice: Building institutions of a non-state,
Boulder, CO: Westview Press.

Wiener, A. (1998b) 'The embedded aquis
communautaire: transmission belt and prism of
new governance', European Law Journal, vol
4: 294-315.

Wildenmann, R. (ed) (1991) Staatswerdung
Europas?, Baden-Baden: NOMOS.

Antje Wiener
Institute for Political Science
University of Hanover, Germany

------------- 293 -----------------

http://eiop.or.at/eiop/texte/1997-017a.htm
http://eiop.or.at/eiop/texte/1997-017a.htm

