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The instrumental turn of citizenship
Christian Joppke

Institute of Sociology, University of Bern, Bern, Switzerland

ABSTRACT KEYWORDS
Instrumentalism, | argued earlier [Joppke, Christian. 2010a. “The Citizenship; immigration;
Inevitable Lightening of Citizenship.” European Journal of Sociology ~ liberalism; nationalism;

51 (1): 9-32], is the heart of an ‘inevitable lightening’ of individualism; Europe
citizenship in liberal societies. This theme is further developed
here, in two directions. Normatively, | argue that the Roman
tradition of legal citizenship provides a better foil for
understanding current citizenship developments than Greek
political citizenship, which is predominant in political theory.
Empirically, three cases of instrumentalism are highlighted: the
selling of citizenship, expanding provisions of external citizenship,
and the rapidly evolving European Union citizenship as a
citizenship without identity. While states have always been
strategists in matters of citizenship, particularly in inter-state
relations, the novelty is to see individuals also in this role, seizing
possibilities that states have often inadvertently created for them.

Citizenship is not usually understood as ‘an instrumental resource in the hands of individ-
uals’, as the editors describe the common theme of this special issue (Harpaz and Mateos
2019). Instead, at the level of the individual, citizenship connotes interest-transcending
loyalty and exclusive affiliation with a state. As the American nineteenth-century diplomat
George Bancroft famously said, it is as impermissible for a man to belong to two states as
to have two wives. The source of this exclusivity is nationalism. A classic analysis sees citi-
zenship conditioned by ideas of nationhood that are beyond the reach of mundane interest
(Brubaker 1992). As Brubaker argued earlier (1989, 4), to be considered ‘sacred’ is one of
the core features of citizenship, according to which ‘profane attitudes toward membership,
involving calculations of personal advantage, are profoundly inappropriate’. He immedi-
ately qualifies this view as vestigial, because a ‘desacralization of membership’ has become
inevitable in the current condition of welfare bureaucracy, obsolete citizen armies, and
recurrent immigration.

This is a most unlikely development, at least from a Durkheimian perspective, for
which the sacred-profane distinction is a universal of human society, ancient, and
modern. For Durkheim, ‘sacred things’, as against the merely ‘profane’, are ‘things set
apart and forbidden™ ([1912] 1960, 65). Originally, the sacred was identical with the
realm of the religious. However, as the true function of the sacred is to provide unity
and solidarity to a group or society, it had to survive the decline of religion in a secular
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age, lest one gives up on the idea of integration. For Durkheim, the integrity of society,
even today, rests on its setting some things apart as sacred.

([1912] 1960, 306), or — as he argued in a famous essay -

_ which he memorably dubbed ‘our moral catechism’ ([1898] 1973,
45).
Citizenship indeed has always

played a special role in states’ promotion of unity and solidarity, from its inception in
the late eighteenth-century democratic revolutions to contemporary campaigns of reas-
serting ‘Britishness’, ‘Frenchness’, ‘Dutchness’, etc. (for the contemporary scene, see
Orgad 2015).

Considering Durkheim’s (and the Durkheimians’) stress on collective ritual (see Lukes

1975) and the need for a sacralised centre of society (Shils 1972), his -

Because the logical consequence of putting the individual first is to relativise the group,
and thus to generate the instrumentalism that is incommensurate with the nationalist

shell of citizenship. The ‘religion of humanity’ (Durkheim [1898] 1973) is a contradiction

On the one hand, the point of departure

of thi

44); on the other hand, the consequence of considering the

Durkheim [1898] 1973, 46). One cannot have it both ways.

The collectivism

and being pushed by)
the individualism that is at the heart of citizenship, the latter seeking to reinvigorate citi-
zenship’s integrative, group- and society-making powers.

it is greatly heightened
in the contemporary constellation. This is one of globalization and human rights discourse
that has significantly advanced since Durkheim’s days, in particular since the 1970s (see
Moyn 2010), and which makes it ever more difficult to legitimise the nationalist shell of
kitizenship. For this development stands the vastly expanded scope of non-citizen
rights, especially of legal permanent residents, whose status has come to approximate
that of citizens on most dimensions, especially civil and social (though not political)

righs (see Soysal 1994; Spiro 200%). e deshationaliZation o itizenship; i terms of

(see Joppke 2010b).

However, with the caesura of post-2001 Islamist terror and concerns about failing
immigrant integration, in particular of Muslims, there has been a counter-trend of
attempted re-nationalization, with newly imposed citizenship tests, ceremonies, and
civic integration requirements, which seek to reinject value and exclusivity to a deflated
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citizenship (see Goodman 2014; Orgad 2015). At the same time, in Western Europe, where
this trend has been most pronounced, the re-nationalization of citizenship has also been a
futile enterprise, because it is counteracted, even neutralised by the de-nationalizing,
mobility-enhancing powers of European Union (EU) citizenship and EU law at large
(more on this below).

In this paper, I make a case for instrumental citizenship on both normative and empiri-
cal grounds. In the normative part, I embed it within a Roman model of legal citizenship,
which provides a better foil than the dominant Greek political model for understanding
current citizenship developments (I); as I argue in a second step, ‘thin’ Roman citizenship
has been neglected in political theory, but elements for it can be found in Oakeshott’s
concept of civil association and Kelsen’s concept of the state as coercive legal order (II).
In the empirical part, I outline three contemporary forms of instrumental citizenship,
in a Roman spirit that does not immediately denounce instrumentalism as deviation
from an idealised Greek model of citizenship. The first is the singularly most blatant
instance of instrumentalism, the selling and buying of citizenship, so-called citizenship
by investment (III). In particular, I argue that the ‘Greek’ objections to this form of citizen-
ship are either exaggerated or implausible to begin with. The second form of instrument-
alism is based on external citizenship, which is the citizenship of people who do not reside
in the citizenship-providing state, and which is often acquired as a second citizenship in
less secure and wealthy regions of the world, functioning as insurance policy against things
going wrong in the country of residence (IV). Thirdly, European Union citizenship has
instrumentalism, in terms of free mobility rights, written on its forehead, and it is also
a major spoiler of re-nationalised citizenship at member-state level (V). In conclusion, I
point at the common core of the three forms of instrumental citizenship, which is the
advancing of legal individualism in liberal societies (VI).

I. Roman v. Greek

Instrumental citizenship tends to be contrasted with a previously sacred and nationalist
citizenship, from which it is seen as a deplorable deviation. But this exaggerates the empiri-
cal prevalence, not to mention the normative force, of the status quo ante. The Republican
tradition of political theory has always eulogised sacred and nationalist citizenship, taking
political participation for the sake of the public good to be the quintessential citizenship
act. But since classical times, the Greek model of citizenship, canonised in Aristotle’s defi-
nition of the citizen as ‘one who both rules and is ruled’ (Pocock 1995, 30), has been riv-
alled by a Roman model of rights-based and interest-focused citizenship. According to the
Roman model, a citizen is a legal not political being, a ‘possessor of things’ with ‘rights’ to
protect her sphere of personal freedom from encroachment by others or the state (35). As
Samuel Finer described the import of the Roman model, ‘the principle of being able to sue
the authorities ... represents the greatest, most durable, and far-reaching of all the Roman
contributions to the history of government’ (1997, 604). By contrast, the quintessentially
Greek invention was that of the status of citizen to imply ‘the right to participate in the
goods and/or processes of the state’ (317).

The different thrusts of both citizenships should not let us forget that both models
belong to an ancient civilization in which families, not individuals, were the constitutive
unit of society (Siedentop 2014, ch.1) - the society of individuals was yet to come,
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mainly as a result of Latin Christianity. Accordingly, the absolute power of the paterfami-
lias over slaves, women, and children was as much a Greek as a Roman reality. The differ-
ence, however, is the sealing between both spheres in ancient Athens, and their greater
permeability in Rome. In Athens, the concerns of the oikos were categorically shut out
of the polis as the true citizen domain, where ‘no trivial question but how a man should
live’ mattered (Pocock 1995, 45). But this is organised hypocrisy. Greek citizenship was
not only no device to emancipate women or slaves; it was premised on and perpetuated
their exclusion, in considering the merely private concerns of the oikos as below its
dignity. Roman citizenship, with its focus on rights and personal immunities, at least in
principle, does not brush aside the concerns of the oikos, providing a language for redres-
sing its inequities. In this respect, Roman citizenship foreshadows modern liberalism and
its inclusive dynamics. Greek citizenship presupposed and thus could not further equality,
that of male native property holders, and it jealously guarded its exclusivity. By contrast,
Roman citizenship was hierarchical, while showing a hierarchy-busting, inclusive
dynamic. From the start, Roman citizenship comprised unequal groups, plebeians, and
privileged patricians, and it was readily extended to foreigners and freed slaves via natu-
ralization — something the Greek did only ‘on occasion’ (Lape 2010, 243) and on the con-
dition of proved ‘manly virtue’ (andragathia) (248). As Pocock projects the Roman
possibilities, ‘the Gaian, juristic and liberal ideal of citizenship ... enables us to...
empower all manner of social beings to claim rights and legal citizenship, irrespective
of gender, class, race, and perhaps even humanity’ (1995, 45).

Athenian citizenship was ultra-exclusive, since its first legal codification under Pericles
requiring descent not just from an Athenian father but mother also, which makes it a pre-
cursor of|‘racialised citizenship’ (FitzGerald 2017). By contrast, the Romans bestowed citi-
zenship on their conquered peoples, naturally without any pretension to make them join
in the business of rule. The readiness to integrate foreigners, which notably included the
possibility of ‘honorary citizenship to individuals in return for services rendered’
(Sherman-White 1973, 245),! opened up a very contemporary-sounding dialectic of
enforced ‘Romanization’, with a concern that newcomers adopt ‘Latin culture’, and con-
trary charges of devalued or cheapened citizenship - ‘citizenship is not worth much nowa-
days’, already Tacitus complained (258). Romanization implies that the Roman people had
never been ‘racially one’, and it did not stand in the way of pioneering the likewise con-
temporary-sounding ‘idea of incorporation without extinction of local particularities’ (8).

When Shachar and Hirschl (2014) oppose some of today’s more blatantly instrumental
forms of citizenship, such as fast-track naturalization for Olympic talent, their fear is that
this undermines ‘participation, co-governance, and a degree of solidarity’ (247). As
Shachar put it more recently, cash-for-passports ‘poisons the political ideal of a
common enterprise committed to promoting equality, rights, and collective decision-
making through processes of deliberation and participation’ (2017, 811). The benchmark
of these critiques is obviously Greek citizenship. But when the point of departure is the
Roman model, there is much less to fear. Political theory’s fixation on the Greek, political
model rather than the Roman, legal model is puzzling. This is because liberalism’s classic
formulations, from Benjamin Constant to Isaiah Berlin, have considered [individual
liberty’ the ‘true modern liberty’ (Constant 1816), contrasting it with the collectivistic
‘liberty of the ancients’, defined by Constant as ‘active and constant participation in
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collective power’. This is precisely the aspect of citizenship receding with the rise of
instrumentalism.

Il. Theorizing ‘thin’ citizenship

Fixed on the more ambitious political model of participatory citizenship, political theory
has neglected the legal model of ‘thin’ citizenship. A good if perhaps surprising point of
entry for (1975).
Better known as philosophical defender of conservativism, Oakeshott’s more implicit
than explicit citizenship theory really proves him to be in the liberal tradition. He dis-
tinguishes between
_ In an enterprise association, concrete goals for the satisfaction of needs are
pursued by people who are united by the same beliefs and proclivities.

the language in which we are brought up, e do ot choose the civil association, 1618 et

KGive. The civil association is meta-association, which is presupposed for the substantive
enterprises that people engage in by their own choice: ‘(I)t is not concerned with the sat-
isfaction of wants and with substantive outcomes but with the terms upon which the sat-
isfaction of wants may be sought’ (174). Its laws lay out ‘conditions of conduct’, instead of
being instruments for satisfying needs or achieving goals. Importantly, the res publica that
assembles people in the civil condition ‘does not define or even describe a common ...
good’ (147) - otherwise people could not be free to define and pursue their own goods.
In other words,

Moreover,

(Oakeshott 1975, 182). The civil association, in removing
people from their primordial relations of family or tribe, by definition associates strangers.

This naturally limits its emotional and identificatory reach. [If Citizenship is a space in

If one applies the distinction between civil association and enterprise association to the
history of the modern state, the latter appears as uneasy, tension-riddled combination of
both. On the one side, the state is societas, that is, a civil association combining strangers
who, colloquially speaking, have other fish to fry than working for the common good. But
the state is also

(Oakeshott 1975, 203). While

in principle both ‘deny one another’,
(Oakeshott
1975, 323 and 326). It is still important to keep both elements apart. Qua Societas, the

203). In this sense, the

state is nomocracy, its laws understood as ‘conditions of conduct, not devices instrumental
to the satisfaction of preferred wants’ (Oakeshott 1975).
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233). This
state was civitas peregrina, ‘an association, not of pilgrims travelling to a common destina-
tion, but of adventurers each responding as best he can to the ordeal of consciousness in a
world composed of others of his kind’ (243).

However, the Christian Church, whose formative influence on the early European state
is the subject of a famous work of legal history (Berman 1983), provided a counter-model
of the state as goal-driven enterprise, teleocracy.” An early example is sixteenth-century
Geneva under Jean Calvin. There were, in fact, two sources for conceiving of the state
as universitas: on the one side, the religious, soul-making imprint derived from church
influence; on the other side, the relic of medieval ‘lordship’, in which the person of the
ruler and his goal-driven (especially military) ambition stood above the law. In a daring
leap of imagination,

(Oakeshott 1975, 290).” Natu-

rally, the quintessential activity of the early European state, which is war-making, pushed

which Oakeshott characterised,
with aristocratic contempt, as ‘individual manqué’: the poor, displaced labourers, and dis-

possessed believers. The stat as universitas i the classic nation-bulding sate, with com:

- However, Oakeshott’s ultimately liberal message is that from the point of view

of the state as societas, the nation-state is a distortion, violating the nature of civic associ-
ation: ‘There can be an unregulated variety of self-chosen purposive associations only
where a state is not itself a purposive association’ (316).

From a liberal point of view, there are some oddities to Oakeshott’s understanding of
civil association. As it is a legal, not political relationship, it is indifferent to the form of
government, and thus might well go together with aristocracy or monarchy; and its
rules do not require ‘approval’ but merely ‘recognition’ (1975, 255). Here, one recognises
the conservative streak in Oakeshott’s thinking.

Hberals iave always had  hard ime widerst@idins, And, now on unmistakably libera

terrain, the important point is to stress the non-purposive character of civil association,
without which there could not be the space for individuals’ own purposive enterprises:

(A)ssociates are free precisely because they are not joined in the pursuit of any common
purpose but only in respect of their common acknowledgment of the authority of a
system of law which does not and cannot specify substantive conduct and which does not
require approval of the conditions it prescribes. (251)

5 Ehe presupposition. for people (o, associate or abstain from association, at their own

discretion.
If one reduces the state to its Hobbesian essence of coercive legal order, one likewise
arrives at a minimal conception of citizenship. In this respect, already an early
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(Salmond 1901, 271). For Hans

Kelsen, the law is

In the coercive order that is law, (Porce i
employed to prevent the employment of force’ (Kelsen 1949, 21). But this is what a
state does, and what only a state does. The state is identical with legal qua coercive
order, it has no existence apart from the law (unlike ‘individuals’, as Kelsen adds,
who can be thought apart and separate from the ‘state’): ‘The State is that order of
human behavior that we call the legal order. There is no sociological concept of the
State besides the juristic concept’ (188). Importantly,

(241).

izenship, which is likewise a legal relationship that blurs the distinction between citizen and
subject (Pocock 1995, 40). Consequently, Kelsen devotes only a few, sardonic pages to citi-
zenship, which he deems ‘a legal institution lacking import’, relevant more for ‘the
relations between the States than within a State’ (1949, 241).* Furthermore, Kelsen
takes ‘allegiance’, that quintessential citizen disposition, which is often deemed impaired
by the forms of instrumentalism to be discussed shortly, as merely ‘moral and political’
phenomenon, devoid of any ‘legal significance’ ‘There is no special legal obligation
covered by the term allegiance.

235).

they amount to ltl, if anything, particularly in an age of professional armies. Taking

_ (see below).

lll. Citizenship by investment

The most blatant case of instrumental citizenship is ‘citizenship by investment’ (which
includes the buying of citizenship through a donation). Something akin to it has been
long known in the context of immigration law, in terms of investor visas. The novelty
is to apply this logic to citizenship law, whereby the normal residence requirement for
naturalization is lifted. One might well interpret the fact of investment as equivalent to
the anchoring of the individual in ‘her’ new state, which usually is measured in the
form of residence time. However, one cannot deny that the bracketing of a residence
requirement

(Carens 2013,
ch.8). Temporality counts, as Tanasoka (2015) stresses in an interesting analogy of Citizen-
‘Just as one’s
longstanding commitments and services to the Crown made one worthy of nobility, so do
one’s longstanding commitments and relationship to a community make him worthy of
citizenship’ (96). From the importance of time she derives the illegitimacy of selling
both nobility and citizenship. On the other hand, the same objection could be mounted
against citizenship by birthright: ‘Birth alone does not create relationships’™ (49).
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Citizenship by investment is blanket instrumentalism on both sides: on the part of
states which hand it out for pecuniary reasons, and on the part of individuals, whose
eyes are mainly on the visa-free mobility that a ‘good’” passport provides. The market
for the latter has greatly increased through the globalization-induced appearance of emer-
gent countries, like China and India, with skyrocketing numbers of ultra-rich people in
these countries whose passports, however, do greatly restrict mobility. China, the
single-biggest provider of citizenship purchasers, had 2,400,000 millionaire households
in 2013, up from 1,500,000 just the year before; but its passport provides visa-free entry
to only 44 countries. Compare that, say, to citizens of Malta (an EU country), who can
travel visa-free to no less than 166 countries (Sumption and Hooper 2014, 18 and 5,
respectively). Hence the spectacular rise of the passport-selling industry.

Sandel (2012) argued compellingly that there are ‘moral limits of markets’ and that not
all goods should be commodified. The question is whether citizenship, which is not dis-
cussed by him, is one of them. The range of goods that already are on sale is astounding,
from prison-cell upgrades to renting-out your forehead for a travel ad or ‘ticket scalping’
(standing-in-line for a fee), the latter apparently a minor growth industry in some U.S.
metropoles like New York. Sandel distinguishes between goods that money cannot buy
(like friendship, love, or academic prizes), and goods that can be bought but should not
be bought (like your liver or children) - though the line between both may be thin.
With respect to goods that can but should not be bought, which would have to be the
model for citizenship, Sandel raises two objections: a fairness objection, in that poor
people may be indirectly coerced into selling things they would otherwise not sell (like
parts of their body); and a corruption/corrosion objection, in that these goods would be
‘corrupted’, or the attitudes procuring them ‘corroded’, by being sold.

Critics have objected to the commodification of citizenship in both terms. Rainer
Baubock argued that the coincidence of easing the access to citizenship for the rich and
of raising its hurdles for the poor, in terms of recent civic integration requirements
(such as citizenship tests), link(s) access to citizenship once again to social class’
(2014a, 20). It is odd to impose civic integration just when citizenship-for-cash absolves
of any integration requirement, including even residence. JAustriazpforpinstance;pispa
(albeit rare) case of having both schemes, civic integration and citizenship-for-cash, so
it is vulnerable to Baubock’s charge. However, it is not true that civic integration, at
least at the point of citizenship acquisition, only affects the ‘poor’; naturalization is some-
thing that all strata tend to make use of, not only the poor. Citizenship-by-investment is
merely an exception for the (very) rich, and it is addition to the usual ways of acceding to
citizenship that are the same for all, irrespective of class; it does not compromise the
chances of the non-rich (or of those unwilling to use the investment option) to accede
to citizenship. Sandel’s inequality argument concerned a direct disadvantage to vulnerable
individuals through indirectly forcing them to sell a questionable (non-economic) good.
But a parallel cannot be found in the case of citizenship, where apart from the state,
there is no ‘secondary market’ for citizenship (see Surak 2016, 13); thus the ‘poor’,
under the whip of necessity, cannot be forced to sell ‘their’ citizenship to the ‘rich’.

Facially more plausible is the corruption or corrosion charge, which concerns the ‘atti-
tudes and norms that market relations may damage or dissolve’ (Sandel 2012, 110). One
should hold no illusion about the danger of ‘market fundamentalism’ to the moral fabric of
society (see Block and Somers 2014). The question is how large citizenship-on-sale looms
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in it. Shachar and Hirschl argue that ‘(t)urning the ability to pay into a condition for citi-
zenship risks undermining the very concept of political membership’, and they deem the
‘logical conclusion’ to be ‘a world where anyone included in the pool of members must pay
up’ (2014, 248). According to their corruption/corrosion charge, the sale of citizenship
would ‘cause harm to the vision of citizenship as grounded in long-term relations of
trust, participation, and shared responsibility’ (249). In particular, it would ‘risk further
eroding the willingness of members who habitually contribute to the civic fibre of these
societies’, by seeing others ‘free-ride’ on their efforts.

However, no evidence is provided for the stated psychodynamics. First, one might con-
sider a significant financial investment or cash payment to the government as indirect
contribution to the ‘civic fibre’ of society, in generating jobs and income that most
often are the presupposition for civic engagement.” More importantly, the citizenship-
by-investment schemes that currently exist in Europe represent a tiny fraction, under
0.01% of all citizenship acquisitions (Kilin 2015, 213). These schemes and their benefici-
aries are practically ‘invisible to the existing citizenry’ (Spiro 2014, 10). This is also because
‘nearly 100 percent of the applicants ... have absolutely no interest in the political partici-
pation aspect of citizenship’, as someone writes who knows a good number of them as he‘s
selling it to them (Kélin 2015, 213). In this respect, the apolitical purchasers of citizenship
do not differ much from the native rest (see Kochenov 2014b).

Shachar and Hirschl (2014) consider ‘cash-for-passport programmes’ part of a larger
category of ‘Olympic citizenship’, in which exceptional talent, merit, or contributions to
state and society provide a fast-track to citizenship. This possibility was known in
antique Greece and Rome. Revolutionary France thus honoured Thomas Paine and Frie-
drich Schiller, and today many European countries, including France or Germany, allow
outstanding footballers and other sportsmen and — women to acquire citizenship just in
time to compete for the World Cup or for an Olympic medal. It is sensible to distinguish
these programmes according to how radically they waive the customary residence require-
ment, considering them more legitimate to the degree that they retain an element of it.
However, less plausible is a cut-and-dried distinction between ‘human capital’ and mere
‘capital’, with the latter generating less if any claim to citizenship. Citizenship-for-sale,
Shachar and Hirschl argue, is ‘qualitatively different’ and ‘ethically more disturbing’
than a skill-based talent-for-citizenship exchange (234). The reason offered is that
human capital, in being ‘non-transferable and non-alienable’, a ‘part of the self’, grants
a ‘particular immigrant access to the new political community’, which the authors con-
sider all right (251). However, while capital indeed is transferable and alienable, it may
well be the fruit of the talent and merit of its owner (just think of Donald Trump). This
is an empirical matter that cannot be conceptually determined. It is not clear why the
kind of talent that generates capital, and which would have to be measured in these ‘alien-
able’ terms, is stigmatised as a less legitimate form of Olympic citizenship.

Eventually, the defenders of the classic citizenship ideal reject ‘Olympic citizenship’ as a
whole, irrespective of the variations that one may find within this category. What they find
fault with is its ‘instrumental logic’ - it ‘may irrevocably transform the ideal of political
membership - as a relation grounded in equality and participation — by morphing civil
and political goods into more calculated and strategic transaction” (Shachar and Hirschl
2014, 234). Anyone observing the average election campaign in France or the United
States, the two pioneers of democratic citizenship, will not see much resemblance with
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the ‘ideal of political membership’ as stipulated by Shachar and Hirschl (254). In my view,
a ‘more calculated approach to citizenship’ (254) is not likely to be the cause of democ-
racy’s malaise.

Overall, if 