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(1.) MSOCOVERNMENTS AND THE GOVERNABILITY CF LIBERAL AND
CAPI TALI ST SOCI ETI ES

Any governnent needs to justify itself in the eyes of the people
under its domain. In order to do this it mnakes an appeal to
various sources of legitimacy. M Veber concentrated his attention
on three of these: faith in personal (or institutional) charisng;
adherence to tradition; and acceptance of legal forns (1). But apart
from coercion and the sources nentioned by Véber, there is another
reason for obedience, instrumental consent to authority by reason
of its success in resolving certain basic problens of society. In
the long term society wll only agree to the authority of
politicians if this capacity is present. In other words, nodern
soci al consent inplies contract; obedience is given in exchange for

successf ul | eadershi p.

This theory applies nore particularly to liberal and capitalist
societies. In these societies, consent to authority on the
condition that it shows itself capable of solving (or reducing)
certain basic problens is the explicit regulating principle of the
relationship between civil society and the political cl ass.
Periodically, society chooses from anong conpeting segnents

of this class, and hands over power to one or the other, on the



condition that it is efficient (or less inefficient) in what it does.
If this condition is not fulfilled, power is wthdrawn and handed

over to the opposition.

In recent times, however, the capacity of not just one section or
anot her of the political class, but of the political class as a
whol e, and, by inplication, the political reginme itself, to solve
the problens of nodern societies has been called into question:
there has been talk of a "crisis of governability" or of a "trend

toward ungovernabi lity" in many countries (2).

It would seemthat the liberal societies were governable during the
1950's and 1960's (3), but since then, the situation has
apparently worsened substantially. Between the Vietnam war and the
Watergate affair, the United States lived through a period of
turbul ence and confusion. Europe suffered intense distributive
conflicts, youth rebellions, the resurgence of various peripheral
national i st novenents and certain spectacul ar explosions, |ike those

occurring in My 1968 in France, or the Autunno Caldo in Italy in

1969, which seened to be redolent of a crisis in society itself.
This is the historical context in which the Iliterature of

governability in political science first appeared (4).

As a starting point let us accept that the advanced |i beral
capitalist societies of today face a problem of governability, the
solution to which depends on the capacity of their governnents

to solve certain basic problens. Anong these are defence



and territorial integrity vis-a-vis other countries, |aw and order,
economc growh and social integration. In many of these countries
an attenpt has been nmade to nmake the agent of the solution to these
problens not just the governnment in its wdest sense (including the
executive and legislative powers) but also what we shall call
i ntermedi ate governnents, or nesogovernnents. There have been attenpts
to inprove governability by delegating extensive authority to these
internedi ate governments. | use the terminternedi ate governnents, or
mesogovernnents (from the Geek root nesos, mddle) to denote

institutionalised sets of positions of authority (and their

correspondi ng admni strative structures) in associ ati ons of dom nation

(a) whose authority is backed-up and reinforced by that of the

central state (b) whose activity is directed towards satisfying

the interests and social identities of sub-national groups which

are functionally or territorially differentiated (c) where these

groups are of a scale (size, scope and intensity) which is "nedi unt,

as opposed to the "large" scale of nacro governance at the state or

national level, and to the "small" scale of l|ocal or sectional

m Cr ogover nace.

| shall focus ny discussion on two types of nesogovernnents:
those which are territorially defined, and those which are of a
functional -economcal nature (5. According to ny definition, the
authority of these mesogovernnments is reinforced by that of the
state; their social bases are territorially differentiated popul ati ons
or functionally defined economc classes (such as enployers

and wor kers), whose interests and identities they try to



def end. These nesogovernnments may  adopt many and varied
organi zational forns. Territorial mesogovernnents can be grouped into
federated states as in GCernmany; autononous governnents as in
Spain; or regional governments as in Iltaly. Various types of
econom ¢ nesogovernnents can be |unped together under the title of
"neocor poratisnm', a termwhich describes a systemof internedi ation of
interests, and of a participation in the definition and execution of

economc policy of the state (6).

The processes of formation of internediate governnments. The role

of the political class.

| do not believe that we can get very far in discussing the
reasons for the appearance of intermedi ate governnents by attributing
them to the needs or requirenents of capitalism the nodern state
or to any other entity of this type. This forces us to fall
into the fallacy of abstraction, by attributing pur poses,
aspirations or needs to these institutional conplexes or by
reifying such great hi stori cal tendencies as  progress,
denocratisation, bureaucratisation, organisational revolution, etc.
(7). This is not toinply that these institutions and trends are

irrelevant, but they nay best be used (cumgrano salis) to identify

the context or situation within which specific historical agents

may be found and notivated to act. Mesogovernnents nust be
understood as the result of the actions, many of them
del i ber at e, of these real ©protagonists who naturally are

nei ther ommiscient nor omiconpetent, nor always able to avoid the

undesi r abl e consequences of their behaviour. Such agents do not



operate wthin the franework of an ideal enpty space, but within a
ci rcunscri bed historical space, an accumulation of trajectories and

a legacy of possibilities and constraints.

Thus, | consider these intermediate governments to be instrunents
designed by specific human agencies for the purpose of solving
certain problens. Mre specifically, these mesogovernnents are an
institutional construction of the "political class" which controls the
governnent (or state) with the cooperation of certain social elites,

and the support, to a greater or |esser degree, of the people.

If the concept of the state refers to the whole collection of the
roles of authority and admnistrative functions wthin an
associ ation of domnation that has the nonopoly of the legitimate use of
force, then the expression "political class" refers to the set of
i ndi vidual s who occupy these roles (the incunbents) plus the set of
i ndividuals who make it their business (vocation, profession) to
oppose or ally with these incunbents, in the nore or less renote
expectation of being able to succeed them in their posts (8). The
political class is conposed of (a) professional politicians, usually

organised into political parties (b) admnistrative bodies, including

both civil servants (in t he w dest sense, enconpassi ng
enpl oyees in the public sector or who are dependent on public
f unds) and the officers of political parties and
or gani sat i ons; and (c) the mlitary and, where applicabl e,

menbers of party mlitias. It is well to restrict the use of



the term to the civilian political class, as wll be done in

succeedi ng pages.

This political class may be divided for anal ytical convenience into
two sections: incunbents (and their allies), and their

adversaries. This division can be of a greater or a |esser degree,

reflecting in differing ways divisions in the social strata which
support one or the other segment. In liberal societies, the politica
division is nornally softened by a fundamental pact (generally
inmplicit) whereby one of these segnments occupies the state and
governs on condition that it guarantees the functioning of certain
rules of the gane which would nake possible its eventual
repl acement by the other segnent in the next elections. To this nay
be added other factors which contribute to bringing the politica
adversaries closer together. These are the result of their frequent
interaction, and the fact that their socialization processes are
simlar, which generates a certain code of conduct anong politicians
as well as certain ways of looking at things, and their own
| anguage and style, which distinguish them from the rest of
society. It is also a product of their comon interest in
denmonstrating that they control the state in such a way that it
will not fall into the hands of such historical conpetitors as the
clergy, the mlitary, the squirearchy, extremsts of one type or
another, etc. This common interest in occupying (in turns) the state
and governnment of civil society is probably the decisive factor in
the configuration of the denocratic political class. In fact,

"governi ng society" has a doubl e nmeani ng: on the one hand, it



neans trying to solve the problens of the country (as we have said,
this is one of the keys to the justification and | egitimsation of the
state and of the political class); on the other, it neans dom nati ng
civil society: exercising, preserving and extending the power of

dom nati on.

The arrangenent which exists within the political class is not
enough to nake orderly government possible. The consent of society
is also needed. Society is internally structured and differenti ated
by region and class. The social groups may be nore or |ess
organi sed and thenselves ruled, wth a greater or |esser degree of
firmess, by regional or socio-economc elites. The dilemma of the
central political class at the national or state |evel, when faced
wth these elites is as follows. It nay reduce, ignore or elimnate
them (or back sone of themin order to reduce the others), running
the risk that resistance mght rupture the linkage of consent
between society and the political class. O it may respect them and
thei r autonony, running the risk that the power of these sub-national
elites would then limt the power of central authorities. Therefore
the political class has to choose between two basic strategies:
either to submt these social powers to its authority, or to
associate these powers with its authority. Choosing the second

option may involve the devel opnent of a system of nesogovernnents.

The political class will nmore probably tend to opt for a strategy of
constructing mesogover nents, the nore it is relatively weak

wth regard to the problens of social integration and economc



crisis it faces and the nore it nust deal wth regional or
soci oeconom c elites who already have de facto veto powers, but who
nonet hel ess are prepared to conpromse. The strategy nmay al so depend
on the cultural (noral and technical) resources available to persuade
the people of the desirability and technical feasibility of
internmedi ate governnents, and the generic support (or, at |east,
t he acqui escence) of an inportant sector of that population for
any formula that |ooked capable of reducing the level of conflict
anmong the conpeting elites significantly. The rel ative weakness of a
political class nmay be the result of its internal division into
several parts, none of which would be able to inpose itself on the
rest. The formul a of "consociati onal denocracy" applied in Holland or
Switzerland, for exanple, has cone about through scenarios of this
nature (9). In turn, this experience has facilitated the
subsequent appearance of corporatist formulas (10). Wakness m ght
al so be due to the fact that the political class does not enjoy the
loyalty of the bureaucratic systemand/or of the armed forces, or that
it does not have the support of "grass roots" parties as is usually
the case during a transition towards denocracy such as Spain has
experienced in the past decade. Wakness mght be rooted in the
precarious nature of the political reginme resulting from war,
defeat and/or occupation by an eneny as happened in Germany and
Austria after the Second Wrld War. It may even stem fromthe fact
that the party which has predomnated historically does not have
sufficient resources to inpose its will upon major social forces in
civil life, as has been the case with the Scandinavian social-

denocrats for a long tine, and which has forced them to



accept an equilibrium of sorts wth business associations, trade

uni ons and the bourgeois parties.

But whatever its causes, the point is that such weakness is relative to
the intensity of the problens to be solved and to the nature of
the system of alliances and conflicts anmong politicians, business
groups, wunions and regional elites. The political class may be
confronted wth extraordinarily serious problens of social integration
and/or economc crisis. If, during the 1930's, the corporatist
arrangerents whi ch woul d subsequently be devel oped after the second
Wrld War were sketched out, the stimulus in many countries was the
twofold crisis of a very high |evel of unenployrment and of extrem st
threats to social stability fromthe Fascist right and the Communi st

left (11).

Throughout the post-war period, these corporatist arrangenents have

been developing pari passu with the pressure of inflation and

distributive conflicts. It has been argued that the extraordinary
vul nerability of sonme countries in the context of the world narket
nakes them nore prone to this kind of arrangenent: danger from the
outside calls into question the capacity of the government to
control the situation and noves actors towards social dialogue
Countries like Sweden, Norway, Holland and Switzerland, for
exanpl e, have reacted to their economc dependence wth
sem corporatist arrangenents for quite a long. This has nmade it
possible for Saeden to have a policy which is directed towards
exportation, wher eas in Austria t he sane ki nd of

arrangenent has been connected with a nore protectionist policy



(12). The recent extrene fluctuations in the energy market also seem

to be inpelling sonme nations towards semcorporatist policies.

For the response to these problens to take the specific form of
nesogovernnents, it is necessary that the political class should be
able to avail itself of social elites which have the capacity and wl|
to share in the burden of governance. In the case of corporati st
arrangenents, this seens to require the presence of business and
trade-union organisations with a wide array of resources. It is
usually argued that this in turn requires wunions wth high
nmenbership figures and centralised structures (13), as nmay be the
case with northern and central European unions. On the contrary,
British trade unions do not have the capacity to control | ocal
di sputes. The French and Italian unions (up to the 1970s) had | ow
nmenbership figures. However, it may be possible to nake up for the
absence of these enabling resources wth a strategic capacity for
vetoing public decisions, which can occur when the lack of union
nenbership is conpensated by a high degree of union influence at a

difficult nonent in the process, as happened in Spain during the

transition from authoritarian rule. In t he case of
territorial nesogovernnents, the inportance of the factor
of timng and nonmentary influence is even nore evident.

Territorial refornms by the state are unlikely to happen in the
absence of powerful peripheral nationalisns (14). An et hni cal ,
national or regional potential (15) is not enough. It must

be articulated through an energetic political organisation.



The construction of nesogovernnents al so depends on whether or not
certain cultural resources exist. It is difficult, not to say
i npossible, to construct a stable system of corporatism wthout a
mninmal ideological basis of interclass national solidarity, or
w thout any confidence that agreenments wll be honoured or that
actors wsh to cooperate (16). It is difficult for funcionaries who
have been educated in "the cult of the state" and who on principle
di strust social groups, to agree to share public responsibility with
them Nor is it easy for a "statist" political party to agree to
del egate part of its powers once it is in office. The difficulties
of neo corporatism in France have been due precisely to these
attitudes: the deep-rootedness of the ideology of the class-struggle
in leaders and mlitants of certain unions, and the "statisn of the

political class (17).

But ultimately, in a liberal state, the agreenment to construct a
system of nesogovernnents requires the support (or the acqui escence) of
the people. This mght cone about because the people trust their
social or political leaders and their organisations, give them
loyalty and even becone attached to certain charismatic personalities

Q the people nay share a feeling of threat or a sense of
the seriousness of a given situation, and therefore adopt

a feeling of solidarity. This nay involve solidarity against

external conpetition, (which has characterized Saeden and other

countries), or solidarity against political involution (which

has characterized several countries during their transition

toward denocracy). These dispositions may be reinforced by



the nenory of a dramatic historical event which has brought about
val ues of solidarity and conprom se. Such an event mght be failure
in an overseas war, forced submssion to a foreign invader,
resistance to foreign domnation, or civil war. In sone cases,
corporatist agreenments have been tried out before, in times of
war, in the mdst of an enotional clinmate of national unity, or
"sacred union". In many European countries, the experience of the
Nazi invasion favoured understandings in the postwar period wthin
the political class and anong the social elites. In countries |like
Spain and Austria, the nenory of a civil war fonented the search for

a conpromse sone ten, or even forty years |ater.

Probl enati cal effects of the nesogovernnents.

However, one cannot deduce fromthe fact that the nesogovernnments m ght
be constructed in order to solve certain problens of governability,
that their real effect wll be precisely this. The earliest
neocorporatists took for granted that such arrangenments conprised
instrunents for the control of contenporary society which therefore
inproved it governability. Philippe Schmtter, apart from ascribing
the enmergence of corporatism to the requirements of advanced
capitalism (18), attenped a partial enpirical test of the

hypot hesis concerning the greater governability of corporatist

soci eti es. He naintai ned, in fact, t hat corporatism
correlated negatively wth at | east one  of the multiple
di mensi ons of ungovernability which he called unruliness. To

this end he constructed an indicator which conbined figures relating



to collective protest, violence or civil war and industrial
conflict (19) and found a significant relationship for the period
1960- 1974. However, the question is still a long way from bei ng

resol ved.

In the literature on neocorporati sm several analysts have insisted on
its functionality with regard to capitalism It has frequently been
associ ated with economc policies of a Keynesian or social-denocratic
bent, to which (at least until the 1960s) part of the credit for the
gromth in \Wstern economes was ascribed. For sone, arguing from
different political or ideological positions, this was proof of its
bias in favour of the interests of the capitalist class (20). Both
factions supposed that neocorporatism since it rested on a standing
agreenent between governnent, unions and enployers, would inprove
the efficiency of economc policy which, in turn, would
consolidate or save the capitalist system The disputants all
seemred to loose sight of the possibility that the policy of
government, wunions and enployers mght be principally directed
towards obtaining immediate benefits, wthout its necessarily

conveying mddle or long termbenefits to the systemas a whol e.

A recent criticismin this sense has been fornmulated by Mancur
Ason. H has argued that, in general, the devel opnent of organised
interest groups results in interference wth the functioning of the
nmarket and of the state, to the disadvantage of both (21). Such
operations may function within the framework of a "pluralist”

systemof many and varied groups, or wthin a "corporatist” system



wth a few coordinated protagonists, but in both cases, the typical
tendency is that of influencing policy and diverting resources in
the direction of particular, regional or sectoral interests. This
should interfere with the objective of satisfying the public good

(for exanple, pronoting economc growth or curbing inflation).

Colin Couch has argued against this (22), saying that dson
accepts the possible existence of what he calls "all-enconpassing
organi zati ons" which, because of their size or scope, are in such a
position that they would internalise the general consequences of
their conduct. For exanple, they would feel the effects of
inflation on the acquisitive power of salaries, or of the fall in
the investnent rate on the | evel of unenploynent. In that case according
to Gouch Ason should accept the possibility of organi zati ons acting
responsi bly and, as a consequence, of their having favourable
effects on the econony (23). However, one mght reply that these all-
enconpassi ng organi sations mght produce two types of policy: they
could either adopt responsible policies directed towards the public
good, or redefine the public good in such a way that in fact they
could be giving priority to the attainnment of selective benefits
for thenselves and for the social bases closest to them at the
expense of present consumers, taxpayers, the unenployed and even

future enpl oyers and workers.

Perhaps in order to avoid the second possibility, Qouch suggests

that the organizations be situated "in the public eye" (24) which



woul d nmake them nore sensitive to the wishes of the nation and to
its economc needs. But what is a suitable public forumin this
sense? Is it not a space which is domnated by the initiative and
presence of the political class and (perhaps to a |esser degree)
those same organized interests? Unless we are wlling to attribute to
the political class the status of a "universal class" in the way Hegel
did (25), there is no guarantee that being in the public eye wll
prevent politicians, bureaucrats and socio-economc |eaders from
directing thenselves towards the objective of inproving their
chances in the next elections (whether they are general political
el ections, or specialized associational ones) and thereby pandering to
the immedi ate interests of their corresponding el ectoral bases. This
can be done at the expense of the "functionally non-privileged
groups” (26), whose electoral weight and presence in that public
eye is less. To the degree to which this possibility is effectively
carried out, neo corporatismtends to produce a dual society, with an
extensive set of interests protected through the respective agreenents
of nesogovernnents and another set of interests which are not
protected. Thus, there can be no opposition, as Coldthorpe
supposed (27), between corporatism and dualism Under certain

conditions, they are conpl enentary phenonena.

Regi onal and soci o-economc elites are also interested in reinforcing
their domnation over their organisations and their social bases,
at the sanme tinme that the state is i nterested in the
effectiveness of whatever agreenents they mght reach wth

those elites, which requires that the |eaders of organizations



be capabl e of persuading or conpelling their ow bases to conply. This

discipline is presented as the sine qua non for strong

corporatism |If this is the case, then the scenario of social
dualism (or segmentation) may be conbined with another negative
conbi nation in which, as a consequence of these social agreenents and
the setting-up of their respective mesogovernnents, the area of soci al
action unregul ated by the public authorities would dimnish, at the
sane tine as the degree of discipline and submssion of individuals to
the political and economc authorities would increase. The area of
the market and, in general, the scope of independence for individuals
(i.e. the liberal conponent of Wstern denocracy) would thereby be
reduced to a mninum |If neocorporatist agreenents produce an
econony which is not very efficient and a dualistic and subm ssive
civil society, then the contribution of mnesogovernnment to the
governability of nodern |iberal denmocracy and capitalismwll, in
the long term be negative regardless of its short- or nediumterm

benefits as regards orderliness.

Anal ogous doubts may be <cast on the effects of regional
nmesogover nient s. Federalism (or one of its variations) m ght
inprove the efficiency and the efficacy of the political and
admnistrative organisns of a country. O, on the contrary, it
m ght reduce both, blocking the decision-nmaking processes, as has
at times been shown in one of the countries it has operated in wth
initial success: VWest Gernany. It mght contribute to the social
integration 1in certain regions, satisfying legitimate aspirations

for a degree of self-governnent. On the other hand, regional



elites nay exacerbate inter-regional conflict all the nore, as well

as popul ar mstrust of the central governmnent.

Wthout prejudging the question, | just wish to alert the reader to
the problematical nature of the effects of the nesogovernnents,
and, therefore, of the need to analyse the content and special
circunstances involved in such experinents wth the scale of

authority, interest and identity.

Spain is especially relevant to the general discussion for three
reasons. Firstly, in recent years Spain has been a laboratory for
experinents in mesogovernance, both territorial and economc. A "State
of Autonomes"” was established during the transition between
regi nes, and economc and social policy has depended on a series of
social contracts or pacts between the state and interest

associ ations al nmost without interruption from1977 to the present.

Secondly, Spain belongs to the group of Iliberal countries of
advanced capitalismin Wstern Europe. It mght be rather low in
the rankings but it is definitely wthin this group. In fact, by the
nature and conplexity of its econony, Spain has belonged to this
group since the end of the 1960s or the beginning of the 1970s, By
that time her econony was already tenth in the industrial
ranking of the non-communist countries, and its incone |evels
were three or four years away from those of ltaly, for
exanpl e. Because of the level of education, and of the cultural

orientation of its people, Spain has long belonged to Europe's



cultural space. And since the fall of Franco, its systens of
industrial relationships and political conpetition have becone
simlar to others in Europe, and have been operating successfully in

this respect for over ten years.

Thirdly, the fact that the experiments w th nesogover nnents have taken
place within the framework of a transition towards denocracy nakes
Spain a special case. Certain characteristics of the formation process
and certain general problens of the effects of the mesogovernnents
nmay be observed with greater clarity and intensity. Transition in
regime type increases the risk of wungovernability, and the
vulnerability of the political class. Regional elites and interest
associ ations enmerge fromthe long, previous authoritarian period with
very poor oganisational resources, at the very nonent that the
fragility of the situation increases their strategic power. In these
circunstances, greater than nornal inportance attaches to the
sentinments of the people sentinents which neither the natural
political class nor the regional elites, nor the social powers know

or can determ ne.

Therefore historical menory, especially of the civil war and
of the alnost forty years of ensuing authoritarian regine
whi ch has been deci sive in t he formation of t hese

sentinents, acquires particular salience.



(I'.) THE REG ONAL MESOGOVERNMENTS AND THE SYSTEM OR REG ONAL
AUTONOM ES IN SPAIN

The formation of regional mesogovernnents.

The national integration of Spain is a problem which has not been
satisfactorily solved for the last two hundred years. At the tine of
the Hapsburgs, Spain was a correlate of the nonarchy: a collection of
peopl e and institutions set up under the authority of the King of
Spain. It was not just a political unity: these peoples felt that
they were wunited by Catholicism and certain comron economc
interests, that they were involved in an ever grow ng process of
communi cation wth each other, and that they were becom ng
increasing different from their neighbours, France and Portugal .
The process of political and admnistrative unification, occasionally
punctuated by the force of arns, was spurred on in a rather
sporadic fashion by the Hapsburg dynasty and then, nor e
systematically by the Bourbons. By the end of the 18th century, these
efforts seem to have been successful. During the grave political
and social crisis occasioned by the Peninsular Wars of 1808-14,
there were no attenpts to take advantage of the circunstances in
Catalonia or in the Basque Country. However, the dramatic hundred
years which began during the 1830s with the First Carlist VWar and
culmnated in the 1930s with the Gvil Wr, bear witness to the
explosive nature of a conplex national problem and to the

confrontati on between the vari ous nationali st novenents.



This confrontation was the result of the conbination of a strong
"ethnic potential”™ in Catalonia and the Basque Country, and the
incongruity between the distribution of economc and political power
between these two regions and the central region (28). This
encouraged the developrment of peripheral nationalist novenents,
characterized by exclusive nationalism that is, based on a definition
of a nation not sinply as a differentiated comunity (united by
feelings of belonging to a group, based on history, |anguage or race),
but as the community substratum of an independent state. Spanish
nationalismained at the integration of Basques and Catal ans, denyi ng
themtheir nationalistic sentiments. Basque and Catal an nationalismin
turn, ained at acquiring a nonopoly of political authority over that
territory they considered their own. In particular, this neant
control over a resident Spanish emgrant community which had grown in
size since the beginning of the century and which had to be
assimlated, subjected or expelled. The definition of all these
types of nationalisns as exclusive and inconpati ble with each other,
of nations as being inconplete without their own state, and the
wll of the national comunity to assimlate the peoples living in
their territory: this was the basic repertory of beliefs and
attitudes of Spain's nationalisns of the 19th century (and continues to

be in the 20th).

Despite the fact that the Spanish narket and the Spanish state,
Spani sh society and Spanish culture, in other words Spain itself, had
becone, as the century wore on, a nore and nor e conpl ex

reality wth a greater density of internal interaction, and that



many Catal ans and Basques had nade their sentinents of belonging to
Catal onia or the Basque Country conpatible with those of bel ongi ng
to Spain, exclusive nationalist novenents became nore stronger during
the years of the Second Republic (1931-6) ending in the Gvil VWar.
After it, the victors inposed their own solution of an exacerbated
Spani sh nationalism denying the validity of any kind of peripheral

nationalismor, at least, trying to deny it.

The inpact of Francoismon the problem of national integration was,
as in so many other things, contradictory. Onh the one hand, it
substantially reduced the incongruity between the distribution of
political and economc power, thanks to the industrial devel opnent of
the centre of the country and above all of Mdrid (and sone ot her
enclaves in the Spanish hinterland). On the other hand, in the
crucial terrain of sentinents, the results of its actions went
contrary to its intentions. In the long term Francoism reinforced
Catal an and Basque nationalist sentiments, and weakened Spanish

national i st sentinent.

The repression of nationalist culture and feelings in the 1940s (not
to mention autononous political institutions) in the Basque Country
and Catalonia | eft behind an aftertaste of injustice and indignati on.
From the 1950s and 1960s, there was |ess repression, which was
obt ai ned wth t he encour agenent of t he Church and
intellectuals. In these regions, the offer of conpensation for
political and cultural subordination by nmeans @ of econom c

privileges was never accepted. This "deal"”, inplicitly offered by



the Franco reginme, was rejected by the people. They enjoyed the
econom ¢ advantages, but refused to place these in the bal ance of
any other obligations. Indeed, one of the nore typical effects of
economc developrment, the nassive influx of mgrants, increased

national i stic preoccupations.

The peripheral nationalist novenents saw the eclipse of Francoismas a
doubl e opportunity: (1) to achieve denocracy for Spain as a whol e,
and at the same time (and above all) (2) to satisfy their
aspiration for the assertion of their nationalism and self-governance.
Both expectations mutually reinforced each other. The central (as
opposed to the peripheral) political class which energed during the
transition read the situation in a different way. Their position was
anbi val ent and, therefore indecisive. This Spanish political class
was unable to oppose a substantial proportion of the nationalists?
aspirations for a nunber of reasons, sone of which were of a noral or
enotional nature. Arong them was the internalisation of a sense of
historic guilt because of the repression of clains which they
t hensel ves considered to be legitimate. It was also the reflection
of a loss of their conviction in Spanish nationalism which was

one of the paradoxical consequences of the "MNationalist" Franco

r egi ne.

The grandiose yet superficial interpretation Francoism made of
Spani sh history associated the country wth an enpire, Catholic
unity, and a unitarian and authoritarian state. The inportance of
Spain in Europe, however, had been lost long ago for at |east

three hundred vyears. The delusions of a new enpire faded wth



the defeat of the Nazis and Fascismat the end of the Second Wrld
War. Dreans of noral and cultural |eadership in Latin America
continued to be just talk. Pretensions to Catholic unity ended up by
being discreetly discarded by the Church itself. In this way
Francoi sm exhausted the whole ganmut of standard nationalist topics
and enotions. The concept of Spain had beconme contamnated by its
association with ideas of grandiloquent and vacuous inperialism
forced Catholicism and centralised and authoritarian unitarism The
effect of all this was to inhibit Spaniards, not only of the Left
but also of the Centre and even of the R ght, from asserting their
nationalistic sentinents during the early years of the transition.
Many of them felt unconfortable wth the term "Spain' and
systematically went out of their way to avoid using it. In the
mddle of the grave epidemc of "state-worship" which spread
throughout the country in those years, they replaced the social

reality with the term"Spanish State".

The wllingness of the central political class to yield to the
clainms of the nationalists had, however, two inportant limtations:
a suspicion that the ulterior notive of the nationalists was to
reduce central governance to a mninmum and, above all, fear of the
w | l'ingness and capacity of the arnmed forces to intervene because

of the nationalist question.

The Spanish armed forces, whatever their feelings and innernost
t houghts mght have been (two of which were loyalty to the Gown

and a conviction that Francoism wthout Franco was not viable),



had shown that they were prepared to accept the transition towards
denocracy as long as certain basic conditions were observed. These
were the exact opposite of the conditions which, in their opinion

had brought about the collapse of the Second Republic, led the
country to civil war, and justified the subsequent mlitary reaction.

Oficial declarations (or silence) apart, the Spanish armed forces
have always believed (and still believe), in the legitinmacy of their
actions in the 1930s. They have justified them (and they continue
to justify them) on grounds of the need to prevent the disintegration
of the country through class-struggle, noral breakdown (partly as the
result of the persecution of religious feelings and of the Catholic
Church), and nationalist separatist novements. Being very nuch aware of
these three things (as well as defenders of their own corporate
autonony), the armed forces have observed that two of these dangers
were very nmuted during the transition. Economc and social

conflicts, much less serious than in the 1930s, were channel |l ed through
social contracts; Church and state reached an understandi ng,

assisted by the internal transformation of the Church during the
1960s. However, mlitary attention continued to be focused on the
problem of nationalist separatist noverments firmy linked to the
problem of terrorism (all the nore since terrorism has principally
and directly attacked the police and the armed forces).

Moreover, the capacity of the armed forces to intervene
renained intact during these years. The armed forces very
qui ckly i nposed, discreetly but firmy, the condition on
political parties that they exclude political propaganda from

the barracks. They also de facto ruled out any kind of civilian



control over the way in which they recruited and trained their
personnel , denmanding and obtaining considerable corporate autonony.
They have renmained united by elimnating factions (like the HW,
Denocratic Mlitary Whion) right fromthe start in swift and radical
fashion (29), and by neutralising attenpts to create conflicts
between "denocratic" and "Francoist" mlitary personnel or between
different generations of officers. In mlitary headquarters, there
has devel oped anong officers of all ranks an acute awareness of
political problens, especially regional and nationalist, whose
voice has made itself felt in nore or |ess continuous fashion, and
t hrough nore or less infornmal channels in both the nation and the

political class.

The transition began with a majority of Spaniards having tepid
nationalist sentinents tenpered by a certain sense of guilt. There
were nationalist mnorities wth very strong feelings, who were in the
nmajority (at least relatively) in their ow territories. The arned
forces —united, disciplined and alert —followed the course of
events, suppressing their deep and grow ng indignation at what they
considered to be the |ukewarmattitudes of the Spanish nationalists,
and the excesses of peripheral nationalists. In this context, the
central political class began, indecisively, to take the first few

st eps.



The three stages in the process of the formation of the autononous

comuni ti es.

The process of the fornmation of the Spanish system of regional
autonomes can be broken down into three phases. The first dates from
t he beginning of the Suarez government (June 1976) to the approval
of the Constitution (Decenber 1978). Suarez began his governnent by
giving preferential treatnent to the regional question. He concentrated
on "Qperation Taradel |l as", i.e. the return of the historical |eader of
the Ceneralitat of Catalonia, as a test-case and key to future
devel opent. He avoided making pacts with political parties, and
reached an agreenent directly with Taradellas on the restoration of
the Generalitat, making Taradellas hinself President. Suarez and
Taradellas insisted on the priority of the establishnent of a
political relationship of nutual trust and recognition of the
identity and right to self-governnent of Catalonia, as well as its
integration wthin Spain. But in Catalonia there was no terrorism
Suarez could not find a simlar |leader anmong the Basque
nati onalists. Mreover, the PNV (Nationalist Basque Party) had to
give prinme inportance to the problem of political prisioners,
including terrorists, which Suarez had del ayed on account of pressure
fromthe arned forces, and because he believed that those rel eased
woul d subsequently return to terrorist activities. This delay further

inflamed the di fferences.

Hal f -way through 1977, Suarez initiated the "pre-autononies",

by attributing a presuned desire for self-governnent to all the



regions of Spain. The decision was backed by the political class as a
whol e. The reasons for it were varied and conplex. The national
political class understood that it could easily create and nani pul ate
regional political classes. Thus by establishing a general system
it was thought that the seriousness of the Basque and Catal an
probl ens could be reduced. By placing themw thin the framework of
a whole set of regional clains, the political class sought to set
agai nst the Basque and Catalan clains, not just the centralism of
Madrid, but also the equally legitinate clains of the other regions.
The regional political classes could be converted, apparently, into

appendages, or electoral agents for the Madrid parties, they thought.

The Commssion for drafting the Constitution, w thout any
representative from the Basque nationalists, inserted section MII
into the Gonstitution covering regional autonomes in a way which was
consistent with the experience of the "pre-autonomes”. It went much
further than the Italian Constitution in the direction of a regional
state, and sketched out a system which was de facto federal (30).
The projected law included a reference to the Spanish "nation"
together with other "nationalities" (Article 2 of the Constitution)
and allowed for unlimted delegation of the powers of the central
state (Article 150.2). In fact, Section VIII of the Constitution
was a conpromse which postponed the problem of the effective
transfer of powers to the autonomous comunities, leaving this to

the outconme of a kind of later political negotiation (31).



The Constitution was passed by Parlianment and by the nation by the
end of 1978. Ceneral euphoria was tenpered by two circunstances.
First, the PNV abstained from voting in favour. The Basque
nati onalists wanted a nention of «certain "historical rights"
existing prior to the Gonstitution. This would have left the door open
for subsequent negotiation with a view to obtaining the so-called
"right to self-determnation”, which was in principle denied by the
Gonstitution itself. The PNV would only accept this later, when the
mention that they wanted was taken up in the Basque Statute of
Decenber 1979 (in the Additional Odinances). Manwhile, ETA
terrorism responsible for approxinately fifteen deaths a year
during the last two years of Francoism (1974 and 1975: 35 peopl e) and
in the first two years of the transition (1976 and 1977: 27 peopl e),
was intensified in 1978, and 64 people were killed, wth the

consequent (and grow ng) unease of the armed forces.

The second phase went from the approval of the Constitution to the

attenpted coup d etat in 1981. During this period, two parallel

processes took place. There was the process of discussing and passing
of the Basque and Catalan statutes in 1979 (they were eventually
passed in Decenber of that year). Suarez was confronted with certain
projected statutes which had been drawn up by nationalists (the
Statutes of Quernica and Sau) which reduced central government to
an absolute mninmum (and even restricted freedom of action in
foreign policy). Suarez did not posses a majority in Parliament,
and the .Socialists were in favour of these statutes. dven the

ci rcunst ances, Suarez and the nationanalists reached a consensus, the
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main contents of which was an extrenely broad declaration of
exclusive powers for the autononous governments, wth the sole
cautionary introduction of an anbiguous clause: "w thout prejudice
to the powers which, with a simlar exclusiveness, the Constitution
grants to the central state for the sane natters". The two
adversaries thus achieved a double Pyrrhic victory, leaving it for
the future (and the Constitutional Court) to decide who the real

victor was (32).

In the light of what was, in fact, a governnent strategy to bring about
a mnimum of consensus and governability by means of anbiguities and
[imted concessions to the nationalists, a second process was
initiated parallel to the first in the rest of the country, namely
the activation of regionalist sentinments in the other regions. These
were encouraged for two reasons. First, there was the suspicion
that discrimnatory treatnent in favour of the Basques and Catal ans
woul d redound unfavourably upon the rest. There could be many types
of distributive conflicts betwen regions involving taxes,
investnent, energy, natural resources, etc. Mstrust was all the
greater inasmuch as many of these regions, especially in the south,
regarded Catal onia and the Basque Country as two regi ons which had
dom nated Spanish econony for at least a century. For many, e.g.
Andal usi ans, the economc developnent of Catalonia or the Basque
Country was based on their own wunderdeveloprment and on the
exploitation of their mgrants. Second, to this notive of correcting
econom c inbal ance was added another: a claimfor equality of status.

It was "unaccept abl e that one region should achieve the status
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g full autonony (the "historical nationalities"), while another
received only partial autonony, or that some should reach autonony
quickly, while others obtained it slowy and with difficulty (as
Articles 143 and 151 of the Constitution suggested).

A series of incidents, blunders and political nanoeuvres nade the
autonony of Andalucia a test-case for this double injustice, regarding
both the econony and the status ordering. The government called a
referendum in Andalucia and its proposal of a lesser degree of
autonony for the region was rejected in February 1980 by the whol e of
the Andalusian people. The problem was aggravated by party
rhetoric, a tendency of the nedia to dramatise conflicts, and the
desire of local political figures to grab a share of the linelight.
Ofences to the prestige and the status of the region were
magnified before public opinion. The formula proposed by the
government seened to inply a distinction between one rapid form of
full autonony, suitable for devel oped regions |ike Catalonia and the
Basque Country, and a formula for a limted, slow autonony, supposed y
characteristic of underdevel oped regions with | ess status. Presented
wth the problem in these terns, the Andalusians felt the urgent
necessity of asserting thenselves as full equals of the Basques and

Cat al ans. A sudden Andal usi an nati onal consci ousness was gener at ed.

Throughout 1980, this phenonenon of prestige conpetition for
"national" status was repeated all over the country. Intense
nationalist or regionalist sentinents were diffused everywhere. |t

isdifficult tosay up to what point they were the genuine



feelings of the masses, (33) or projections of the regional
political classes upon their cultural environment. The degree of
nobi i sation was not equal in every case. The voting to pass the
statutes, and the national and regional elections in turn showed
the limtations of the phenonenon. Nevertheless, in 1980 it filled
the front pages of the newspapers and caught the imagination of the

politicians.

The process had disconcerting effects on the political class. The
PSCE (Spani sh Wrkers Socialist Party), which had just come out of a
serious internal «crisis for ideological (the debate about
Marxi sm), and organi sational reasons (the debate about organised
factions), and which had led to the resignation of Felipe Gonzal ez
for several nonths as Secretary Ceneral, saw the opportunity to make

its political coneback. The Center Party UD (Whidén de Centro

Denocratico) crunbled. This was in part due to the fact that this was
t he nonent chosen by several of the political famlies which conposed
it to engage in various internal battles, sone about programes and
others about the distribution of power. The personal |eadership of
Suéarez, harshly attacked by PSCE, was called into question by his

own party.

The political crisis was aggravated by terrorism 1979 and 1980, with
181 deaths, were critical years for terrorist assassinations. They
were also the years in which the problem of the governability of
the Basque Country got worse. In fact, in some areas of the province
of Quipuzcoa (and in part of Vi zcaya), the apparatus of the state

al nost di sappeared de facto; judges were intimdates, police were
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confined to urban ghettos, and those parties of the centre and right
whi ch repr esent ed Spani sh national i sm di sappear ed. The
"revolutionary taxes" inposed by the terrorists affected both
prof essi onal people and businessnen, quite a nunber of whom left.
Al this reinforced the effects of an industrial crisis which was
very serious and focused on a region wth a predom nance of basic
industries incapable of resisting world conpetition. The unenpl oynent
rate in the Basque Country was soon higher than that of Spain as a
whole. A part of the region's youth was placed at an equidi stant
point between apathy and synpathy wth terrorist subversion.
Terrorism seemed to receive the support of 15% of the votes of the
regi on, which, when abstentions are counted, represented 10% of the
electoral register. This was the historical background agai nst which,
hal fway through 1980, the first indecisive attenpts were nade by the
central political class to reform the devolution process (34). Mre
inportantly, mlitary restlessness grew, culmnating in an attenpted

mlitary coup in February 1981.

The third phase began with that coup. This was an enornous trauna
of which it is necessary to recall sone of the nore significant
details. The coup began at 6.25 p.m on February 23, 1981.
Lieutenant Colonel Tejero assaulted the Cortes (parlianentary
building) and held the entire government and Parlianent to ransom
The political class reacted as a whole with extrene noderation.
There were no calls for a general nobilisation and there were no
spont aneous nobi lisations. The nation gathered in front of its radio

and television sets. The drana was acted out by the King and the



arnmy. Apparently, the King made it quite clear that he would
nei ther accept the situation nor abdicate. The rebels would
have to shoot him The opposite exanple of his grandfather,
Alfonso XlIl, and his brother-in-law, Costantine of G eece,
probably served as a decisive remnder. Their acceptance of a
mlitary coup led to the di sappearance of the Mnarchy in their
respective countries for a very long tinme. The King appeared on
television at 1:24 in the norning of the 24th, approxi mately
seven hours after the initiation of the coup, and nade it clear
that he had the army's support. The incident ended peacefully
in a matter of hours. One plausible hypothesis is that during
those seven very long hours, a conplicated process of
di scussion between the Crown and the arnmed forces had taken
place. In the end, the arned forces put an end to the coup

enphasi sing that they were doing this out of loyalty to the O own
and to its orders. The inmplicit exchange was clear: the arned
forces had sent its unequivocal nessage to the political class
that they would exact a noral commtnent from it to give
priority to the unity and territorial integrity of Spain (35).
I n exchange for the suppression of the coup, the arny pressured
the political class into adopting a clear, explicit and
consistent policy towards the regional problem Also, it
inplied the slowing down of the transfer of powers to the
aut ononous regions, the reduction of nationalist rhetoric wth
separatist overtones, and the inposition of a Ilegislative
framework which would safeguard the powers of —centra

gover nment .
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A new climate quickly developed within the political class. The
definite fixing of the nmap of the regional comunities was
acconpl i shed. A new | aw was drafted, based on the agreenent (April
1981) between UCD and PSCE, the so-called LOAPA (Organic Law forth

Har noni zati on of the Autonom c Process).

Though Basques and Catal ans chal l enged it and the constitutional GCourt
|ater declared it unconstitutional in August 1983, the |aw provided a
nodel for the content of a series of regional statutes drawn up and
passed in the follow ng years. Furthernore, a substantial part of
the content declared unconstitutional in by the court had in fact
been accepted by the sane tribunal since 1981, since rulings about
conflicts of powers have set certain inportant precedents in favour
of the prevalence of central over regional norns. Finally, a
provi sional understanding on the transfer of economc resources was

wor ked out between the central governnent and the regi onal ones.

The result of this | aborious and dramati c process was a set of pacts
between the central governnment and the different regional political
elites. On behalf of the central political class, not only did the
UCD and the PSCE take part in these negotiations, but also parties
to the right and to the left of them These pacts were invested
wth the noral authority of other institutions of the political
system such as the Oown and the Constitutional Court, and they
have been backed by the people in successive referenda. They are
enshrined in Section M1l of the 1978 Constitution, in the Catal an

and Basque statutes of 1979, and in the remaining Statutes of the



different regions or peripheral nationalities which have been
passed since then. To this set of norns of a general nature
should be added those institutions which assure an orderly
framework for a process of permanent negotiation about the
effective transfer of services fromthe central to the regional

adm ni stration.

The functioning and effects of the system of regional

mesogover nnment s.

Effects on national integration and the wi dening of the political

sphere.

The national political class and the regional political classes
have jointly established, by neans of these "pacts of autonony”
a system of articulation between central and regional
governments. This presupposes a conprom se over certain contents
and certain rules for interpreting the pacts, negotiating their
boundaries, and settling conflicts. How has this system begun
to work, and what have been its principal effects during its
brief existence? Wth this explicit caveat, |let us consider just
sonme of the immediate effects: those on national integration; on
certain aspects of the relationship between the state and civil
society, and on social integration wthin sone of the

comunities (37).

It seens, on balance, that the regional pacts have reinforced

the degree of national integration. They have nanaged to
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incorporate into the political system alnost all the regional
novenents and the greater part of the peripheral nationalist
novenents. Catalan nationalismis inside the system wth all (or
nearly all) this inplies. One indication that this is the case is
the active role played by Catal ans in Spanish politics on the Left,

as well as on the Center and the R ght,

The Basque PNV, while still keeping to the fringes, has manifested a
hal f-hearted willingness to cooperate with the central governnent
pact, as shown by the limted "legislative pact" between the Basque
President of the autononous governnent, Ardanza, and the Basque branch
of the PSCEE The PNV s "semloyalty" to the system appears in the
repeated nmention by its party nenbers and officials of the need for
an eventual renegotiation of the statute in terns of those
"historical rights" which were supposed to have been acquired prior
to and independently of the Constitution (the abstract or fornal
recogni tion of which has been granted in the Statute itself). Mny
Basque nationalists hope this recognition will one day open the doors
to the acknow edgenent of a supposed right of national self-
determnation. Figuratively, this is expressed in their reluctance
to use the synbols of Spanish unity: the flag or even the nane of
Spai n (whi ch does not appear at all in the Basque Statute). Even so,

the presence of the PNV on the fringes, but nevertheless within the

political system is significant for the tinme being. Odly an
extrene section of Basque nationalismsupports terrorist activities
(about 10% of the electoral register) and remains unequivocally

outside the system
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In general, the political systemof the regional autonomes has been
able to absorb and channel a considerable (if unequal) volune of
soci al pressure and unrest. Social nobilisation has been continuous
and substantial in Catalonia and the Basque Country. At tines,
denmonstrations of hundreds of thousands of people have supported
specific regionalist synbols or policies. They were frequent and
fervent in Andalucia on the occasion of the referendum in 1980.
They have been less continuous and inportant, though still
relatively nunerous in the other regions where they have been
frequently confined to declarations by intellectuals and diverse

associ ati ons.

Oitics of the system argue that it has generated, or at |east
encouraged social pressure w thout absorbing the consequences. But
the fact remains that referenda have shown the people to be
overwhelmngly in favour of these autonomes in every region.
Nevert hel ess, the percentage of those abstaining fromvoting has been
very high. Once nore it is necessary to distinguish between
regions. In the Basque Country and in Catalonia the desire for
autonony cannot be questi oned. It has been clearly expressed in
regional elections throughout the period. Regionalist parties, the QU
(Convergence and Wnion, a Catalan Centre Rght Nationalist Coalition)
and the PNV, respectively, obtained a consistent plurality of the
vote. In 1984, the AU had 46% (foll owed by the Socialists wth 30%
and the PNV 41% (followed by the Socialists, with 23% (39). In the
rest of the regions, local feelings may have been obvious, but the
wll for self-governnent was nmuch less so. In the third "historic

nationalist” novenent, in Galicia, the degree of abstention was as
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high as 73% in the referenda that passed the initial Statute. In
the subsequent regional elections in 1981 the entire range of
Glician nationalist and semnationalist parties obtained around 12%
of the vote. In the other regions, an abstention level of 40% was
normal when the enabling statutes were passed, and no party whose nmain
identification was nationalist or regionalist obtained nore than 7.5%

of the vote.

The system has been successful in absorbing intense regional
feelings and a high propensity to nobilisation in Catalonia, but not
in the Basque Country. It has provided a channel for nore noderate
feelings and for lesser activismin other regions. This relatively
positive result has been achieved by running risks and paying costs
that nust be taken into account. The costs were, in the first place,
uncertainty. The policy of granting autonony has contructed an unstabl e
system with a high degree of indetermnism The constitutional texts
and the Statutes have made of the distribution of power between
central and regional governnents an area of permanent political

negoti at i on.

Gven that any revision of the constitution is very unlikely in the
short- or nediumterm that its interpretation by |egislative means
is inpossible (as illustrated by the relative failure of the LQAPA),
and that any reforns to the Statutes would be quite difficult to
decide on since they would require qualified majorities and popul ar
referenda, disagreenents between central governnent and the regional

governnents, especially where the two are not controlled by the same



party, can lead to institutional conflicts and to clains of
unconstitutionality before the Constitutional Court. The rulings
of this Tribunal have fulfilled the function of conpensating for
deficiencies in the pacts thenselves. And though the content of
these rulings has been favourable at tines to the argunents of the
central governnent, asserting the prevalence of the state norm in
cases of dispute (40), the ruling against the Central government in the
case of the LOAPA has balanced and reinforced its image and noral
authority over the differing sides. However, its decision to
decl are unconstitutional part of the LOAPA has placed upon its own
shoul ders the task of settling a growing nunber of conflicts between
governi ng powers. For exanple, by late 1985, twenty-six clains by the
Central governnment against dispositions of the Basque government
had accumul ated, countered by fifteen clains by the Basque gover nnent
agai nst the central governnent. A simlar anount of counter clains had
been filed between the Catalan GCeneralitat and the central
governnent. Moreover, nationalist parties have intimated that if the
ruling of the Constitutional Tribunal is not in their favour, then
they will disregard it (41). These continuous streans of conflict
bear the risk of the» lengthening the tinme taken for decisions to be
reached, intensifying the controversy over rulings and enhancing the
possibility that the rulings mght not be accepted, thereby eroding

confidence in the Tribunal.

If the system of autonomes is inherently unstable, what other

political and social rmechanisns exist in order to conpensate for
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it? The intervention of national institutions over and above the party
political ganme maght reinforce the system The CGown has been and
remains a crucial factor in the process of national integration.
This was strikingly evident when it faced up to the attenpted coup
d etat in February 1981, but it is also denostrated every day in a
qui eter fashion as the focus of the noral and synbolic unity of the
country. However, by the very nature of the Spanish political
system its specific intervention in such conplex affairs can only
be very occasional without running the risk of an erosion of its

noral authority.

ly limted trust can be placed in the capacity of the political
parties to understand and to conpromse. In the past, partly due to
the fear of a mlitary coup, they showed growing wllingness to
conpromse in this area. This fear and the caution it induced have now
been substantially reduced. Cne cannot rule out a |earning process
whereby the parties would give prine inportance to the value of
national integration as prerequisite for their own governnent. Though
noral or philosophical considerations nay seem by thensel ves to be of
little influence in the mdst of the white heat of party conpetition,
politicians nay cone to perceive the people' s synpathy for cooperation
between central and regional governnents, their distance from party
politics and their desire for admnistrative efficacy. Only then nay
they recognize their own party's electoral interest in follow ng
"state policy" on the regional question. Indications of such a
"learning process" can be observed in the PSCE s behaviour by

conparing their actions on regional issues before and after 1981.
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These political nechanisns for integration nay be conpl enented, or
conpensated by social mechani sns. Wiat politicians mght not be able
or wlling to do may be acconplished by cultural associations,
intellectual <circles, the Church, trade wunions and business
associations. It is hard to say, however, who has the greatest
relative influence. Politicians are fond of arguing that w thout
them the country would go to pieces, torn apart by its centrifugal
tendencies, and if one observes the performance of the cultural
elite, it would seemthey may be right. Intellectuals, nostly of an
ideological and literary kind, have responded to the problem of
national integration during these years in a rather disappointing
way. Wile receiving from the politicians a set of anbiguous
constitutional definitions, nmany have restricted thenselves to the old
gane of radicalising nationalistic aspirations and taking themto the
extrene where they becone aspirations to exclusive nationalism
O, in sone regions, they have coined a new nationalismw th dubi ous
social roots. Those who feel nost alienated from the political
cl ass have pl aced thensel ves above the situation and have scorned the
whol e debate, arguing that nationalistic sentinments of any sort are
inferior or extravagant. Such contenpt for the feelings of the
majority of the population has led to ingenious games of rather
dubi ous taste (42). Quriously enough, intellectuals have nmade hardly
any effort to analyse real popular feelings about the matter,
particularly those (very nunerous) groups who feel that they are at
one and the cane tine Basque and Spanish, or Catalan and Spani sh,
despite the fact that these groups pose an intellectual puzzle of

great interest, for they appear to refute by their very existence
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the theory or nyth of inconpatible nationalism They constitute an
enpirical fact that denonstrates the "error" of conventional
nationalist ideas. And for the Church has been like a boat trying
to reach too many ports sinultaneously. In general clergynen have
tended to defend their links with the coomunity nearest to them and

over which they have wi shed to keep their noral influence.

The effect of businessnen and trade unions has been greater and nore
constructive than the rather nodest influence exercised by
intellectuals. The inage which politicians like to put forward of
thensel ves as holding together a world which is breaking apart seens
pl ausi bl e when one conpares them with the cultural groups but nuch
less so if they are conpared w th socio-economc groups. The market and
industrial devel opnent have been inportant binding forces throughout
Spani sh territory for the last century and a half. Businessnen and
trade unions have been major centripetal forces, tending towards the
integration of the national community. Catalans and Basques have
occupied positions of leadership in enployers' and workers'
organisations: Carlos Ferrer a Catalan and N coléas Redondo, a
Basque, were the first |eaders of the CECE (the Spanish
Conf ederation of Enployers) and the UGTI (Wrkers' Comm ssions) and the
convergence of the CECE and the UGl has been the cornerstone of the
social contracts of recent years. The activities of enployers'
representatives and unions have responded to global strategies of
an integrating nature: the enployers have pressed for the explicit
recognition on the part of all regional |eaders of the unity of the

Spanish market; the unions as nuch as, if not nore than the
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enpl oyers, have wshed to ensure the suprenacy of central
organi sations within the corresponding confederations. The CECE and
UG have commtted thenselves firmy (and the GO0 Wrkers'
Comm ssions, less so) to a policy of concertation or neocorporatism
at a national level. Al of them have demanded from the central

government a honogeneous soci al and econom c policy.

Al the sane, a note of caution should be sounded. The
restructuring of the production system both agricultural and
industrial, nade necessary by world conpetition and nore specifically,
by the entry of Spain into the E E C, European Economc Commnity,
has affected Spanish regions in a very diverse ways, causing very
strong tensions. The political class and social forces and their
respective strategies change fromone region to another and from one
noment to another according to the course of events. The
conbi nation of sectoral interests with regional and |ocal political
pressures, in the few instances where it has happened up to now, can
be worrying. Partisan cal cul ati ons have reinforced sectoral denands
to prevent, slow down, and/or increase the cost of industrial
restructuring in the steel and shipbuilding industries. This has
happened with Socialist regional authorities in Valencia, wth
Nationalist ones in the Basque Country and Conservative ones in
Galicia. In Andalucia, the regional authorities have created a
climate of optimsmwth expansive policies of agricultural supply
(connected to nodest agricultural reforns which are thensel ves of
dubi ous conpatibility with the Constitution), bound to clash wth the

ceilings set by entry into the GComon Market, making national
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readjustment inthis difficult sector even nore painful.

The articulation between the state (or the political class) and civil
soci ety introduces yet another dinension into the problemof national
integration. One general effect of the conbined Statutes for
Regi onal Autonom es has been a great w dening of activities, powers
and resources given to the political system as a whole, and taken
nornal ly fromthe social sphere. This process has only just begun. It
is only a natter of tine before the regional Parliaments start
legislating wthin their own spheres. Gven that they are prepared to
do this, then it is to be expected that they will do so by further
interfering in private activities, watching over and guiding them
and of extracting even nore resources from society. This nakes
deregulation and the mnimsation of government intervention quite
difficult at a tine when the rest of Europe is noving (hesitantly) in
that direction. The sheer nunber of menbers of the political class
in positions of power has multiplied during this period. The system of
autonomes has led to the creation of parliaments and seventeen
governments with their corresponding ten or so councillors each, and
a plethora of directors general, civil servants and advisors. To
these should be added appointnents to admnistrative posts (of a
nore or less interimnature, but soon to be consolidated). This is in
part justifiable because new activities have to be carried out. In
theory this is to be done by central civil servants transferred to
the regions, but they are proving resistant to leave Madrid. In

principle, alnost every Madrid-based mnistry should yield between
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60 and 80 per cent of its powers, along with its corresponding
personnel. It is easy to guess what is in fact happening: the
majority of civil servants will remain in their posts, at first in
a situation of underenploynment, and later in that state of feverish
activity necessary to find new activities to justify their

exi st ence.

Inevitably, these wll interfere with nmatters of civil society. In
addition, one of the results of the corporatist pacts between the
state, the unions, and the enpl oyers' organisations has been that of
encouraging the access of the l|eaders (and staff) of these
organisations to the state and para-state structures, and this

i ncl udes the sevent een aut ononous communiti es.

Spain is just at the beginning of the process of neso-governance. The
current dinmensions are still nodest. The sanme is true of
addi tional public expenditure occasioned by the devol ution process.
Quriously enough, the actual cost is not precisely known. For 1984 at
least, the increase in public expenditure directly attributable to
the autonomes could include 36,000 mllion pesetas as a result of
the "financial effect"” (43) and another 50,000 mllion on account of
an extraordinary public debt issue. This expenditure is not
extraordinary conpared with the losses incurred by private banks
such as Banca Catal ana and public conpanies such as RUVASA, SEAT
or RENFE, not to mention the cunulative |osses of Rumasa (as a
result of private and public inefficiency) or with lost investnment in
the nucl ear power plant of Lenoniz (200,000 mllion pesetas alone!)

all of which have been covered by Treasury funds. d ven such
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| osses, which are indicative of the degree of inefficiency in the
country as a whole, the scope of the operation for a substantial
alteration of the distribution of public expenditure between the
central and peripheral admnistration, and the relative haste in
the devolution process, the additional increases in public
expenditure generated by the autonomes should be taken
phi | osophically. The real problemreally lies not in today's figures,
but in tomorrows. Wat is occurring seens to be establishing a
pattern of inefficacy and inefficiency. A though the experience has
been brief and recent, there is already sone disturbing evidence
patterns in the selection of public officials and the occupation of
space in civil society, which suggests carel essness, eagerness to
occupy posts, and intense partisan spirit. Posts in various
regional admnistrations are preferentially occupied by nmenbers or
synpathisers of the parties in power. The same thing has occurred in
economc institutions of a public or sem-public nature which
aut ononous governnents are trying to convert into the instrunents of
their policy, through the control of their boards of directors and the
pl acement of partisans in key positions. This double strategy of
wdening public space at the expense of civil society, and of
occupying and using it for party-political ends, can al so be observed
in the field of cultural and educational institutions. Systematic
attenpts at discrimnation in the cultural and linguistic areas of
Catalonia and the Basque GCountry have been reported. Simlar
attenpts have been noted in the appointnents of teachers for higher,
secondary and prinmary education, and in the preparation of

text books. This attenpt at partisan control over the educational
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system may also be repeated in the mass nedia. Radio licences, for
exanple, are handed out and pirate radio stations are tolerated
according to party criteria. All the autonormous governments are trying
to get their own regional television stations and few doubt that
these will be the choicest bits to be savoured by the ruling party

| eaders.

These takeover attenpts have been favoured by the fact that in
al nost every region power is in the hands of parties in positions of
clear electoral superiority. Political opposition is weak and has
little noral credibility in these areas, as the opponents can al ways be
accused of simlar practices in those regions where they are in
power. It is obvious that the consolidation of these patterns woul d
call into question the nature of comunication, understanding and
confidence between civil society and the political class. It is
frequently argued in favour of federalism (or an anal ogous system
such as the Spanish one) that in such a dispersed system society
controls its rulers better, takes a greater part in public debate,
and applies nore effective pressure in the search for solutions to
its problens. The contrary outcone could lead to the alienation of
civil society wth regard to the political system wth the
fragmentation of the country into a caste of professional politicians
(and organised interest groups) and a nmass of relatively passive

citizens.
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Social integration wthin certain autononmous comunities: the

Basque Probl em

The nmain reason for attributing the character of "nation" to a
specific group of human beings is the existence of a shared feeling
that they belong to a historically differentiated group. This feeling
may be based on very diverse factors: race, renenbrance of a shared
past, occupation of a common territory, |linguistic, cultural or
religious community, or sinply belief in a comon future (44).
According to this criterion, Spain is a pluri-national country.
Wthin its territory there coexist a mgjority Spanish nation and
two (or three) mnority nations including the Basques and the
Catal ans. According to this same criterion, Catalonia and the Basque
Gountry are also pluri-national countries, in whose territories
coexist a mnority who feel that they constitute the Catalan or the
Basque nation, a mnority who feel that they belong to the Spanish
nation, and a mnority who feel both Spanish and Catal an, or Spanish
and Basque at the sanme tine, i.e. who have feelings of double

nationality.

To this conplicated tangle of collective identities nust be added the
conplexity of the distribution of authority and political power,
since Spain as a state includes Catalonia as a Ceneralitat and the
Basque Country as a set of Basque political institutions (or Basque
governnent in the wder sense). How anyone can live at this
crossroads of national sentiments and political organisations is the
great question mark for the next years. Now the nain test depends

on what w |l happen inside the Basque Country and Catalonia. Can
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these pluri-national countries and plurinational (sem)-states
respect the conplex national identities of the people within their
own territory, wthout inposing discrimnatory practices on the
access to public posts and positions of influence and prestige that
would lead either to assimlation by repressing their nultiple
collective identities or to the segnentation of their societies into

two comuni ties?

Despite  occasi onal alarns and certain excesses (relatively
under st andabl e as enotional and synbolic conpensation for so nmany
excesses of an opposite kind for so many years), there does not seem
to be a grave danger in Catalonia. However, in the Basque Country,
the potential segnentation of society seens to be a problem which
is much nore critical and inportant, and one which has a direct
relationship with the role of violence in that country. At the
nonent, a doubl e phenomenon may be observed there. On the one hand,
there is enornmous potential for energy and the linking up of the
community which is being invested in the operation of regional,
provincial and local self-government, and in the dramatic self-
assertion of an identity and a culture. This augurs well for a process
of learning and noral developnent. On the other hand, there is an
erosion of the feelings of trust between communities, and a break-
down of the social fabric. People are becomng accustoned to
exasperation and violence, to the enotional evaluation of their
own interests, and to the rejection of possible reasons on the part
of their adversaries. Al of this of course delights mlitant and
bel i gerent groups, nakes it inpossible to sustain a policy of economc

recovery, and gives way to all kinds of denagogy. It is the sign of a
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process of grow ng chaos and tension where only violence itself can

be est abl i shed.

The problens of achieving internal peace in the Basque Country and
of the <continuous renegotiation of her role in Spain are
difficult. But even nore worrying is the noral and enotiona

climate which the "cleverness" of politicians and the exasperation
of so-called men of action have allowed to prevail in that territory.
For exanple a system of two kinds of weights or scales has been
established to neasure insults. There are insults which are perceived
as "sacrileges" for which there is no expiation and which apparently
require infinite revenge; and there are insults hurled at an adversary
which are invariably "acts of justice". Under these conditions, the
exchange of insults always results in an escalation of feelings of
indignation. It is obvious that there can be no |asting conprom ses
based on such enotions or such a lack of a sense of proportion.

Wth all this, there is a grave risk of the establishment of a
fragnented society with communities which cannot achi eve any kind of
noral unity, sone of which are exasperated, others terrified, and
still others indecisive, but all blinded by a violence which drives
then inexorably forward. There have been many deaths, but the drama
of Basque society lies in the fact that it does not have deat hs which
draw its conponents together, but deaths which divides it even

further. This is a tragi c and dangerous situation.
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(1rr.) ECONOM C MESOSOVERNVENTS AND THE NEQOCRPCRATI ST EXPER ENCE

At the tine of transition the political class "invented"
neocor por ati sm spontaneously as a result of the circunstances. After
sone initial nonments of tension and disarray, it found itself
nmaki ng pacts reaching consensus all around. The person who began this
process was Prine Mnister Adolfo Suarez. In the summer of 1976 he
faced a situation which was full of interrelated and multiplying
difficulties. He decided that he could only sol ve these by neans of
explicit conpromses between existing regional social and political
powers. Hs survival instinct nade hi mseek the | anguage of noderation
and the practice of conpromse, which very soon becane general. To
start with, Suarez needed pacts in order to extend and cenent the
foundations of the country's new political class. Hs starting point
was the anbi guous coexi stence within the Francoist political class of
the "intransigents" and the "evolutionists". GOice this uneasy
coexi stence had turned into open conflict and had ended in victory for
the latter, the problem consisted of overcomng the historical
division between these "evolutionists" and the anti-Franco
political class, to overconme forty years of war, exile and
persecution. The very existence of the menory of such a bitter
hi storical experience constituted, paradoxically, the foundation for
an under st andi ng between adversaries of so nany years' standing. The
| esson that could be drawmn fromthis nmenory was that denocracy had
been inpossible in Spain during the 1930's because the political class
had exacerbated the conflicts of the nation and had split into two

irreconciliable groups; therefore if a second chance to achieve
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denocracy was not to be mssed, it was necessary to reduce the
| evel of existing conflict, starting with political conflict itself.
The assimlation of this historical lesson was assisted by the
presence of the arned forces which were in a state of alert and

beyond the control of the political class.

The new political class also had to nake itself legitimate in the
eye of public opinion. Gvil society aspired towards denocracy,
and one section of the people was even pressing for it, although
only within certain limts. No one was prepared to repeat the
experience of the 1930's. Popular support for denocracy was not
unconditional. The nessage was that it should not inply too many
risks and not endanger the governability of the country. The
political classes not only had to be able to understand each ot her,
but al so to solve substantial problens, such as that of the regional
autonom es, and the managenent of the econony and social conflicts.
However, it turned out fortunately that the transition to denocracy

took place at a very difficult nmonment in Spanish econom c history.

The Spanish econony developed in the last 25 years in three
totally different stages. Between 1960 and 1973, during the second
phase of Francoism the Spanish econony grew at an extraordinary
rate; from 1974 to the present, that is during the last two years of
Francoism and throughout the transition, there was a pernmanent
crisis. Certain figures serve to sumup the experience of economc
devel oprment during the second phase of Francoism Between 1960 and

1973 the Spani sh econony grew by 7% per annum and exports by 10% The
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structure of supply changed substantially. The country becane
industrialised and ranked tenth anong Wstern economes by GDP.
Three mllion jobs were created. The |abour narket reached full
enpl oynent. Real wages per person increased at an annual rate of
6.5% (higher than productivity which stood at 5.5%. As a
proportion of national incone, wages and sal aries incone advanced (in
gross terns, that is including paynents to social security) from53%to
61% A the end of the period, per inhabitant reached 1,600
dollars, 20% lower than Italy (and 60% hi gher than Portugal) (45).
In these thirteen or fourteen years Spain took the nost inportant

steps in her recent economc history to create a nodern econony.

The picture changed considerably after 1974, however. The |ast two
years of Francoism were domnated by the inpact of two events, one
economc, the other political: the oil crisis and its consequences;
and the crisis follow ng the assassination of Carrero Blanco. The
econony entered into a phase of increasing difficulty which would
have in any case required various adjustnents to economc policy.
These adjustnments would have inplied serious distributive conflicts
since during the previous ten or fifteen years prior to this there
had devel oped, together with industry, a dispersed but inportant
trade union novenent. It existed in a climate of sem-tol erance and
was denonstrably capable of calling strikes, with an average
annual loss of a mllion working days during the early 1970's
(46), The Franco reginme did not feel that it had the political
force necessary to confront the social discontent which would have

resulted fromthe inplenentation of a tougher economc policy. Franco
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hinself was weak; he lacked a faithful and strong second-i n-comrand;
the Prince was an unknown quantity; and the Francoists were divided.
Therefore, the governnent decided to allow the rate of inflation to
increase, thus naintaining the levels of output and enploynent. It
did not dare to raise energy prices, contain the growh of salaries,
or to limt public spending. Its objective was to survive and

apreés nous, |e déluge.

During the first two years of the transition, 1976 and 1977, the
econom c situation worsened markedly. Al though the econony had grown
very little during these years, the increase in nomnal salaries had
accel erated substantially. Inflation stood at around 26% (it had been
at 7.5% during the period 1969-1973). Unenpl oynent now affected 6% of
the working population, and the level of foreign reserves fel

substantially. (47) Athough the governnent and other political
entities were aware of the nagnitude of the crisis, they decided to
give priority to the achievenent of political agreements at the
expense of all other decisions until after the first general
el ection of June 1977. Only then did they begin to di scuss economc

probl ens seriously.

The contrast between the economc developnent of the previous
authoritarian regime and the crisis in which denocracy began was
omnous not |east because of the fearful nenories it evoked. The
Second Republic had also been in economc crisis followng a
dictatorship which had coincided with a period of growh. The

Republic did not fall as a consequence of economc difficulties
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t hensel ves, but partly because of the virulence of the social
conflicts that acconpanied them During the transition period, the
new political class decided not to "solve" the economc problens,
but rather to "soften” themin such a way that social conflicts were
reduced to manageabl e proportions, at the same time as each party
tried to inprove its own chances in the conplicated contest |eading
up to the election of 1977, which only produced a small relative

majority for Suarez.

Meanwhi | e econom c experts had been observing w th grow ng preoccupati on
the phenonmenon of an econony threatened by accelerating inflation,
rooted in the indexing of salaries, a collapse of the external trade
sector and a high degree of unenploynment (48). From their point of
view, there were only two possible options. Ether a fairly
restrictive financial and nonetary policy could be inposed, which
woul d contain inflation and bal ance the external sector, and confront
social discontent head on; or the noney supply could be gradually
reduced, and an attenpt made to introduce a policy of explicit
contracts between the different political (and social) forces, the
nucl eus of which would be coormtnent on the part of the workers to
accept a limtation on the growth of their salaries in exchange for
an expected reduction in inflation, and a set of neasures of a
social and distributive nature (fiscal reform social services and
transfers, as well as declarations of principles about "structural
reforns”"). The key to the agreenents could consist in persuading
the workers (or better, their representatives), to agree to
calculate their increases in wages on a basis of future rather than

past inflation. The governnent did not have enough political capital
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for the first option, but it had enough to attenpt the second. This
was the essential nucleus of proposal of the Banco de Espafia and of
Enrique Fuentes Quintana who was to be appointed Vice President of
the Governnent with special responsibility for economc affairs by

Prime M nister Suéarez.

The proposal was wel coned enthusiastically by Adolfo Suarez. In
general, the political parties declared thenselves favourable to the
contract. The parties of the GCentre and of the Rght had no
alternative. The Communi sts needed a sign that they belonged to the
political establishment. They were anxious to nake the synbols of
the new reginme their own, including the national flag and the
nonar chi cal form of governnent if necessary. Their |eaders needed
to acquire the reputation of statesnmen. The Socialist Party (PSCE)
reacted anbi guously and cautiously. Their plans were uncertain, and
they were only gradually noving away from radical Marxist |anguage.
They instinctively mstrusted anything that appeared to favour the
government and the Communi sts. On the other hand, the socialists
were aware of the wunstable political situation, the difficult
economc conjuncture and their own need for time to organise their

resour ces.

Thus the "Pactos de la Mncloa" cane into being. They were signed
initially in Qctober 1977 by the main political parties but not by
the enployers, who were still organising thenselves (the CECE only
appeared at the end of 1977). The trade unions did not sign them

either. Their attitude was anbival ent, but basically favourable.
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The UGT and CC. OO were (and are) organisations controlled by
Soci alists and Communi sts respectively. Tension between these unions
and their parties on the signing of the pacts was mninmal at the
time. The unions were aware of the need to reinforce denocracy as

a sine qua non of their own existence; they were also anware of their

own weaknesses in terns of economc resources, as well as
organi sational ability and nenbership, for which only state backing
coul d conpensate. However, by not explicitly signing the pacts, the
unions acquired an additional margin for action, enhanced their
credibility for being independent of the parties and also avoided

bei ng swanped by nore radi cal unions or assenbly-type novenents.

Wiat began as an ad hoc solution to the threatening state of the
Spani sh econony in 1977, and to the initial discussion of the text
of the Constitution throughout 1978 becanme, after a short
parenthesis in 1979, a pattern for an alnost uninterrupted series of
social agreenents up to 1986. The starting point was the basic
agreenent between the CECE and UGT in July 1979, which cul mnated
wth the AM (Interconfederal Franework Agreenent) in January 1980.
Parallel to this, consensus was reached between UCD and the PSCE on
the Wrkers' Statute, which was finally passed in March of the same
year. The AM renained in force wuntil July 1981, when it was
replaced by the ANE (National Agreenent on Enploynent) negoti ated
between the government, the CECE, UGTI and the CC.OQO In 1983 the
enpl oyers' organisations and the wunions (but not the Socialist
governnent) signed the Al (Interconfederal Agreenent). At the beginning

of 1984, talks were held which did not result in any agreenent. But
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in Autum of the same year they were renewed and the AES (Econom c
and Social Agreenent) was signed in Cctober 1984 by the governnent,

the CECE and the UGI, effective for two years.

This policy of repeated social agreenments, with the participation of
the economc organisations in the definition of certain key aspects
of economc policy, slowy reinforced the role of these
organi sations. They had come into being with hardly any associ ati on
wth the old "state corporatisnt of the Franco regine. The new
uni ons were organised in opposition to the old "social sections" of
vertical trade-unionism although the GC OO had infiltrated certain
| ocal sectors of that nachinery for a nunber of years. There was a
limted degree of continuity between the forner "economc sections" of

t he Francoi st systemand the new enpl oyers' organi sations.

Wth the initial transition to denocracy no one inagi ned that these
new organisations would mnmanage to oblige their respective social
bases to join them or, least of all, that they mght aspire to
govern the behavior of their nenbers. The very principles of the new
constitutional order seened to rule out such a possibility.
Nevert hel ess, with the passage of tine, one enployers' organisation
becane the undisputed representative of Spanish business and two
trade union confederations between them obtained the necessary
representation to commt the majority of the working classes (with
the partial exception of the Basque Gountry) to conflicts,

negoti ations and agreenents during these years. Thus, even if the
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control these economc organisations had over their bases seened
weak, their degree of representation and influence had becone

i nportant.

The corporatist pacts and the hypothesis of an inplicit social

pact .

The social or corporatist pacts entered between 1977 and 1984
formed the nucleus of a series of w der agreenents which have been
reflected in several |aws and decrees, for exanple the Wrkers'
Statute of 1979 or the government's rulings on tenporary contracts of
Novenber 1984. A though not wthout tension, economc and social
policy, first under the UCD government and then with the PSCE in
power, has noved within an area bounded by the rel ati ve convergence of
the CECE and the UGI, and has shown quite remarkabl e continuity. The
CECE and the UGI and, to a lesser degree the CC. OO, have been
involved in the nost inportant decisions concerning these policies,
especi al |y wages and |abour market policy. To a |esser degree they
have been capable of making their opinions and even their veto felt in
social security policy (the reformof which they have bl ocked) and ot her
nmatters. To this should be added the direct entry of the economc
organisations into the institutions of the state. After the AES, a
network of commttees was set up to nonitor and control the
agr eenent s, in essence, a  nodest system of functiona
nmesogovernment s over specific policy matters was constructed during
these years, based on agreenents between governnent, the peak

organi sations of enployers and workers. Morever these



-60-

devel opnents have counted on significant support by the social bases

of these organisations, in particular the workers.

The agreenments have actually been carried out to a considerable
extent. In the first place, development of real salaries has not
outstripped the limts set by the agreenments (or it has done so but
very mninally). In the second place, |abour conflicts have tended to
decrease. This should not lead one to believe that the unions,
strictly speaking, control their social bases. The unions are not,
and never have been, in a situation where they can exercise such
formal control. Union menbership is very low A survey carried out
in 1978 anmong industrial workers gave a figure of 57% two years
later, in 1980, the figure was only 34% (49), and in 1984 the
percentage fell to 25% |If one assumes a sonewhat |ower menbership
rate in the service sector, and an even |lower one in agriculture, then
the nenbership rate for the whole of the fully-enpl oyed, wage-earning
popul ati on nmust have been sonewhere between 15% and 20% (in 1984-
85). By 1987, that affiliation rate had fallen to bel ow 15% (50).
It is true that unions exert a greater influence over the workers
than these figures suggest. This is shown by the fact that union
candidates are regularly elected to nost factory commttees (51)
(which affects around 40% of the wage-earning |abour force), and by
the fact that the wunions assune the |eadership of workers in
negotiations over wage agreenents and in calling strikes. But wth
such nmenbership figures, it is obvious that although the unions nay

have sone influence, they cannot have such direct control over
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the workers that the leaders can push themin directions contrary to

their preferences and aspirations.

Bearing in mnd particularly the rate of unenploynent which rose
from 6% in 1977 to 20% in 1984, the wunion strategy through the
signing of social contracts has minly assured short-term
advant ages for those workers who are still at work. It has permtted
a slight gromth in real wages, has nade dismssals extrenely difficult
to put into effect, and for a nunber of years, has entended soci al
benefits (pensions, social security paynents, etc). These are of
central inportance to the Spanish working class, in the defence of
which it is prepared to act with a high degree of mlitancy. This does
not nmean that behind their adherence to these values there lies a
radical or critical opinion of the conpany, of capitalism or of the
state. On the contrary, to judge both by the effective conduct of
the workers and their answers to questions about their opinions
and attitudes, the economc systemis accepted by the majority of the
working class, which is prepared to reach agreenments and conprom ses
wth its leaders (52). If this is the case, then one mght introduce
the hypothesis of the "inplicit social contract”. The workers behave
as if they had an inplicit social contract with both their
enpl oyers and their government. Wthin its terns workers wll
consent to the exercise of economc authority in exchange for the
satisfaction of certain basic clains to having a "voice" through
representation or participation, clainms not recognized during
Francoi sm but whi ch have been secured under denocracy (the recognition

of free trade unions, wor ker of factory commttees, and ot her
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institutions) enjoying certain "substantive benefits" in terns of
wages, job security, social security and others. The neocorporati st
contracts between the state, the enployers and union |eaders are
fulfilled not because the unions control their workers, but because
these explicit contracts are congruent with the inplicit contract

desired by the workers thensel ves.

The effects of the contracts.

In recent years the contracts have been built around an essenti al
nucl eus involving a coomtnent to the contai nment of wage increases
(and an inplicit commtnent to the reduction of conflict) in
exchange for comitnents to noderation in the growh of inflation.
This nucleus has been surrounded by sonorous declarations and
negotiations on a variety of topics. For some, the consequences of
these contracts should be nmeasured in terns of their nuclear issues,
i.e. wages, strikes and inflation rates. However, the "rhetorical"
periphery and the content of the subsidiary agreements may be much

nore inportant that woul d appear at first sight.

In the first place, the periphery of the agreenents has contained
significant synbolic nessages and sone inportant substantive
elements. In nany cases it was stated overtly that it is inpossible to
change the status quo, and evidence has been given of the bal ance of
opposi ng forces and of the bl ockage of the decision-making process.
This has happened in such natters as dismssals and tenporary

contracting. It has al so occurred in the reformof social security



and in neasures to pronote productivity. But only the nention of
these things has kept them alive in public opinion and on the
agenda of negotiators, perhaps in the hope of nore propitious
times. This mght permt an eventual inprovement in attitudes
on both sides, as well as in their capacity for reflection and
argunment  about such conplex matters. In sone cases a
substantial decision was built into the core agreenent, as
happened in the AES with certain increases in public investnent
and the establishment of various commssions to nonitor the
progress and execution of the agreenents. The latter constitutes
an organisational innovation which contains the outlines of an
authentic system to the nesogovernance of class relations and

econom ¢ policy.

In the second place, the pacts have been sited wthin the
framework of permanent negotiations between political and
economc forces and their content should not be disassociated
from the form of these negotiations. The Wrkers' Statute was
not part of the pacts between the CECE and the UGI in 1979/80,
but was agreed to by the UCD and the PSOE at the sane tine and
in the |light of what had taken place in those other
negoti ations. The public spending policy of governments during
the transition was relatively generous in social benefits as
part of a deliberate inducenent to the unions to inprove their
Wil lingness to conpronmi se when it cane to signing the pacts. As
stated above, the issue of the nornms governing tenporary and
part-tinme contracts al nost bl ocked the decision-making capacity

of the concerting actors until a few days after the signing of
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the AES, when a governnent degree was published making significant
alterations to the flexibility of tenporary contracting. The policy of
industrial reconversion, although also outside the social contracts of
a general nature, has been the object of alnost continuous

conversation between the governnment, enployers and unions.

In the third place, the relative inportance of these peripheral and
contextual aspects of the contracts is confirned by the very fact that
the signing of the pacts has always been acconpanied by an air of
expectati on and cerenony on the part of politicians, the nedia and the
general public. The signatures have been najor synbolic events, the
culmnation of a dranmatic process with a nessage of conpron se,
noderation, discussion and the assertion of common objectives, joint
responsibility in the progress of the econony, and nutual recognition
between the signataries. The spectacle of a political game, along
wth the ornanental rhetoric surrounding the pacts has been, and
remains a very inportant (and possibly educational) part of the

ef fi cacy of such agreenents.

Pacts in this broad sense have had contradictory effects on the
Spani sh econony. The main positive effect has been the legitimsation
of a reformed nodern capitalism where the narket econony is flanked by
the state, unions and enployers' organisations; the biggest negative
effect has been their rigidity and the delay they have caused in the
adj ustnent to economc crisis. As | have argued previously (53), the
corporati st agreenments have reinforced the inplicit pact between the

workers and economc nanagers, and have contributed to the
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acceptance by workers of the enterprise of entrepreneuria

authority and of the economc systemas a whole. This should not be
taken for granted. Rather to the contrary, nany observers have assuned
that the radicalism of Spanish workers was deep-seated and have
portrayed somewhat dramatised recollections of what happened in the
first thirty years of this century. The spectacle of the industrial
conflicts of 1975, 1976 and 1977 seem to have given support to
t hese specul ations. Conflicts were at tines very hard, and it was
believed by sonme that a radical novenent was on the increase.
However, the process of negotiation and signature of the pacts
strengt hened those unions that desired to reinforce the role of their
corresponding parties and to consolidate the constitutional aspect of
the transition. In exchange for their freedom and recognition, and
for certain conpromses in economc and social policy, these unions
were prepared to ensure a relatively peaceful social clinate.
Moreover, they found among the working classes increasingly evident
signs of noderation, along with wllingness to conpromse. In fact,
after some initial uncertainty and anbi val ence, the extent of conflict
dropped in 1979 and 1980, and has renained relatively low in the

follow ng years (54).

Undoubtedly, the pacts have reinforced those organisations that
signed them Today the CECE has the de facto nonopoly of the
representation of enployers' interests despite sone conpeting
challenges, and it enjoys a high degree of confidence anong
enpl oyers (55). The effect of the pacts on the unions has been even
nore spectacul ar. The unions have progressed the closer they have been

to the process of negotiation. The different ways in which the



CC. OO and the UGT have devel oped corroborates this hypothesis. In
1978 the CC.OQ had twice as nany nenbers as UGI anong industrial
workers. In the years that followed, differing attitudes towards the
pact maki ng process energed between the two unions. UGT was clearly in
favour. It initiated and took part in negotiations. The OC. GO was
anbivalent and at tines hostile. On occasions it gave the
negoti ations only reluctant support. By 1980 the total nenbership of
two unions was practically the same. In the elections for factory
coomttees in 1980, UGT had 29% of delegates, and CC OO 30% in
1982 the percentages were 36 and 33; in 1986, 40 and 34. Those
uni ons which excluded thenselves conpletely from negotiation or
whi ch were excluded due to pressure fromthe UGT and the GC G0, have

ei ther disappeared, or are now in a very precarious situation.

Such has been the effect of the pacts on the legitimsation of the
econom c system the relative integration of the various economc
cl asses and the devel opnent of their representative organisations.
But the effect of the pacts (and of the whole set of agreenents and
negoti ati ons between political and social forces of which the pacts
are a key factor) on the actual performance of the econony still

remai ns to be di scussed.

In the mddle of the 1970's Spain was an average industrial
nation which covered 65% of its energy needs by inporting petrol eum
The increase in the price of crude oil in 1973 caused a daunting
problem greater than any suffered by the majority of the other

countries in the CECD. The bal ance of paynents rapidly becane
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negative. However, for political reasons it was decided not to pass
on the increase in internal fuel costs. Nor was there any attenpt at
saving energy in the years that followed. Quite the contrary, the
final demand for energy per product unit increased by 10% between
1973 and 1979, in clear contrast to what happened in the seven main
industrial nations of the CECD where it dropped by 9% The second oi

crisis in 1979 brought about a swift and drastic reduction in
di sposabl e i ncone, even though this tine internal energy prices were

adj usted (55).

However, the defence of the level of economc activity and
enpl oynent, and, therefore of the denmand for investnent, nade it
necessary to go beyond internal adjustnents to energy prices. It
becanme necessary to reduce |abour costs to a mnimnum For, together
with the shock caused by the oil crisis, the world econony during
t hese years had undergone a deep transformation in the structure of
relative prices of industrial products. This was the result of the
introduction of new technology and the conpetitiveness of new
industrial nations, and of a fall in the demand for certain basic
industries such as steel and shipbuilding, which in Spain has
acquired great inportance during the industrialisation process of the

1960' s and early 1970's.

But things happened the other way round in Spain. This was the
nonent chosen for increases in |abour costs (including contributions
to social security) far beyond the productivity or the inflation
rate. Between 1970 and 1982 the real unit cost of |abour increased

by about 40% over productivity. To the inpact of the increase in
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| abour costs was added an increase in the inflexibility of the |abour
market. Francoism had tried to offer a kind of pact to the working
cl asses whereby they would renounce free trade unions and strikes in
exchange for job security (as well as a systemof social security and
other benefits). Athough this pact was not accepted, the Francoi st
state renai ned deeply involved in the labour nmarket. At the nonent of
transition, wth the expectation of a prolonged economc crisis,
there was no political force that felt capable of, or inclined to
deregulate or nake this narket nore flexible. In fact the degree of
inflexibility of the |abour narket increased, because the pacts nade the
behavi our of salaries nore rigid (affecting both their level and their
structure), because nethods of contracting were kept rigid (wth mnor
rectifications in 1984), because the cost of dismssal was kept very
hi gh, and because the historical tendency to reduce the length of
t he working day accel erated. (The working day has been reduced by 11%
in the last ten years, the result of nodifications to the |egal
maxi mum and the fact that overtine has beconme nore costly and nore

[imted in use) (56).

Under these conditions and with the uncertainty caused by rather
sluggish internal denmand, businessnen tended to reduce their
investnents, to invest the replacement of work by capital or to
"invest" in conpensated dismssals. The public sector reacted by opting
for a spectacular increase in public spending, which went up from 25%
to 38% of gross internal product (45% if public conpanies are
i ncl uded) between 1975/76 and 1983. The increase was directed not

towards public investnment (which dropped from9%to 5.3% between



1973 and 1982), but towards the financing of unenploynent
subsidies, increases in pensions, growng costs of social
security, subsidies to |oss-nmaking conpanies (especially public

conpani es) and ot her all-consum ng expenses (57).

The consequence of this conbination of decisions was a drop in
the rate of gross investnment from 23% to 18% for the period

There was also a loss of 1.8 mllion jobs between 1973 and 1982.
The | osses occurred in all sectors, but nostly in the industrial
sector, where the nunber of people enployed in 1982 was 19% | ower
than in 1973. Not only has Spain's unenpl oynent rate since becone
the highest anobng the OECD countries (at 20% of the working
popul ation), but the working popul ation, as a percentage of the
whol e, is today one of the |owest at 48.8% Though by 1987 the
econom ¢ outl ook had becone brighter, evertheless, unenploynent
remai ns constant at 19% despite a nunber of changes introduced
by the governnment in the criteria wused in statistica

conpilation. The destruction of jobs has mainly affected young
peopl e and wonen. Half the popul ation under 19 is unenpl oyed, and
the rate of unenpl oynent anmong wonen, who form 31% of the working
force, is of 27.5% Part of the unenpl oyed popul ati on has found
accommodation in the "underground econony”, notable for its
absence of social security contributions, controls on working
hours and absence of wage limts. It may be for this reason that
the mass of 2.5 m |l lion unenployed shows no outward signs of
alienation of hostility to the economc and political system In
fact, there are abundant signs that the underground econony is

vital and flourishing.
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In the light of this description of the actual performance of the
econony, how is it possible to characterize the conplex of
pacts/economc policy in all these years and its effects? Wthin
economc and social policy, one nust differentiate between several
diverse elenents. Mnetary policy, for exanple, was ainmed at gradual
noderate growh in liquidity, along with the idea of containing
inflation wthin tolerable limts (which, in the years follow ng the
Pactos de |la Mncloa, stood at around 14% 15% of annual growth) and
naintaining a level of economc activity which would prevent a

further sharp fall enploynent.

Wages policy was consistent with nonetary policy, as carried out
principally through the pacts. It tried to nmake the rise in wages
conpatible wth inflation forecasts. This system of "contracted
sal aries" introduced a certain rigidity in the way they behaved. The
wage band, in fact, was conpressed around the naxi num inposing an
artificial honmogeneous norm upon an enornous variety of situations
wi thin conpanies. Furthernore agreed wages did not reflect |abour
costs, which included contributions to social security,
conpensation for dismssals, reductions in working days, and ot her
factors such as pronotions, changes in professional categories,
seniority, etc. Real |abour costs, therefore, grew steadily until
1982. The greatest decel eration in nomnal wages took place precisely
in 1984, i.e. one of the few years in which there were no pacts

(58) .

Despite these reservations, it is evident that there was relative

congruity between nonetary policy and wages policy during these
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years. These could be described as twin factors in a "policy of
gradual adjustnent to the economc crisis" involving gradual
growth in liquidity, a gradual drop in inflation, and relative
noderation in wage increases. But this congruity has not extended to

ot her policies.

Public spending policy has been directed towards reducing the
contenporary soci al cost of the economc crisis, fi nanci ng
unenpl oynment subsidies, increasing pensions and other benefits, and
providing subsidies to conpanies in difficulty to naintain jobs
artificially. The policy of industrial reconversion was designed
simlarly to the policy of public spending. It has attenpted to
negotiate redundancies wth collectives of workers who were
particularly opposed to themfor two reasons: (1) because they were
public conpanies and (2) because they were situated in regions
where resistance could produce a political crisis, such as in the
Basque Country, Asturias and Glicia. The result has been the

mai nt enance of jobs and extrenely hi gh conpensati on costs.

Qurrent | abour market policy has tended to mnimse the cost of the
crisis in terns of the working population by guaranteeing the stable
nature of their occupations. It has done this at the cost of work
expectations for younger and future generations. Finally, the policies
for creating infrastructure and providing personnel training,
education, research and health coverage have been reduced during

the greater part of these years to rhetorical or sporadic
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references, in the absence of any capacity or wll to carry out

needed reforns.

Professional politicians and the public bureaucracy, in their
attenpt to give a rational and systenatic appearance to what is in
fact a set of ad hoc and inprovised policies have christened these
wth the general name of "a policy of gradual adjustnent”. In fact this
title should only be applied to nonetary and wages policy; the other
policies should be called "a gradual naladjustnment to crisis". The
social contracts, wth their direct effects on wages policy, the
| abour market and public spending have been a contradictory el enent
wthin a set of contradictory policies. The final consequence has
been a mxture of relative noderation in inflation and salaries,
together with a deterioration in the production system a |oss of jobs
unparal leled in VWestern economes and the creation of a subnerged

econony of major proportions.

Thus two econom c spaces have been created in the country. One is
subject to an order which is manifest or visible, where |egal norns
operate, as well as contracts, political discourse, and the usual
information of the nmedia. The other is hidden, perhaps chaotic and
subject to its own rules, where "subrerged' enployers operate, as well
as "invisible" workers who nay be enployed while also draw ng
unenpl oyment benefits. Here the local authorities who decline to
interfere wth or even protect these industries, and the uni ons who
observe the situation indecisively, also operate it is obvious that

this hidden space has cone into being, partly as a reaction to the
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groming rigidity of the visible econony with its increases in
social security and wages difficulties resulting from tenporary
contracting and dismssals, etc. Insofar as this rigidity is
attributable in some way to the negotiation of corporatist pacts and
operati ons of nesogovernnents, then one would have to concl ude that
Spani sh neo-corporatismin these years has not only shown itself to
be conpatible with the dualism of the econony and the segnentation
of society into heterogeneous spaces, but in fact that it has

generated and even reinforced this dualismand segnentation.
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(I'V.) Conclusions as to why Spanish nmesogovernnents cone into
being: their common causes, parallel processes and varying

effects.

The Spani sh experience in the years under study (1976-1984) fits well
with the schene outlined at the beginning of this article explaining
the appearance and devel oprment of nesogovernnments in liberal and

capitalist societies, both territorial and functional.

The political class which canme into being around 1977, whether in
the governnent or in opposition, could not sustain its projected
dom nation by coercion, or through Wberian sources of |egitinacy.
The traditional and formal legality of the previous forty years
had been broken, and the dramatic contenporary history of Spain
prevented an unequivocal and unaninous appropriation of any of
sever al previ ous traditions. There  were no charismatic
personalities available. The very nature of the transition wth its
need for fornmulas of conpromse and wth protagonists who were
neit her experts nor showed any inclination to heroi smexcluded this
type of politician. To govern the country and to solve (or, at
| east, reduce) the seriousness of problens was the principal way of
legitimsing the new regine and its new political class. This class
found itself in an initial position of evident weakness. Its contro
over the arny was nil. It had no grass-roots parties. It was divided
by bitter nenories, ideas and opposing interests. However, certain

crucial facts of political Iife obliged its conponents to
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understand each other. They had to survive, exorcising the fear of a
mlitary coup which affected alnost all of them They had to design
the rules of the ganme, a CGonstitution, with its nmutual guarantees for
survival. The el ections, when they took place, produced a bal ance of

power whi ch made them seek al liances anong t hensel ves.

This political class was faced with two very serious problens, one
in the area of the regional division of authority in the country,
and the other in the managenent of the econony. Both had deep-
seated historical roots, but both had been intensified by recent
events. This intensity was due to a conbination of external and
internal factors. Anong the internal factors was a hard or radical
nucleus of the population that wshed to try to convert both
problens into insoluble issues. Both were al so dependent on certain
external circunstances. The Spani sh economc crisis was derived from
the world economc difficulties of the early 1970's: the oil
crisis, which affected Spain nore than other countries, and the
subsequent alterations in the structure of relative prices for
industrial products. The nationalist crisis had roots which were
nore or less indigenous, but it nust not be forgotten that the
resurgence of peripheral nationalisnms was a relatively generalised
phenonmenon in Europe during the 1960's and 1970's, and that terrorism
had an international dinmension which was as obvious as it was

i nportant.

External difficulties conbined with internal factors to create a

serious problem of governability in Spain. In the case of the
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econony, adjustrment was nade nore difficult by the apparent need to
satisfy the aspirations and expectations of a wage-earning
popul ati on whose expectati ons were encouraged by the "devel opnent”
experience of the recent past, and by the immediate attainment of
denocracy. These difficulties were increased by the presence of a
"radical" group (a role played only in part by the GC QQ) that w shed
to delay the noderation of expectations and frustrate the
establ i shment of conmpromse. In the case of the regional problem
adjustnent was nmade difficult by the apparent need to satisfy the
aspirations and expectations of self-governnent in all regions. The
difficulties were nmade greater by the presence of two "radical"”
protagoni sts: on the one hand, the Basque nationalists and their
extrene wing, the Basque terrorists; and on the other hand, part of
the arned forces and their extreme wing, the architects of mlitary

coups.

However, the central political class was able to lean on internedi ate
groups with the capacity and will to conprom se. These played the
crucial role of broker, initiating or consolidating conpromse. In
the case of the territorial autonomes, Taradellas played this part at

the beginning and, to a | esser degree, the Catal an nationalists seem
inclined to play this part today. In the case of the economc
organi sations, UGl and CECE played this role especially at the critical

nonent in 1979/80, along wth the i ndeci sive position of the CC QOO

The technical instrunents were available, and there was sone

soci al know edge which had been accumulated by econom sts,
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jurists and other experts for the creation of nesogovernnents. The
Federal i st and regi onalist experience was a known factor, although
perhaps only partially since the design of the State of the
Autonomes (Section Ml of the Constitution included) suffered
from consi derabl e defects. The policies of various European soci al
contracts of the 1950's and 1960's were known superficially. Amrong
the Socialists there was sone interest in these experiences, but at
t he begi nning there was consi derabl e mstrust and ignorance about what
was branded as "social denocracy". As far as the econom c expertise
avail able, this was very unequally distributed across the political
groups and sections of the admnistration. It was probably
insufficient, although this insufficiency was wdely shared by
experts in all European countries at the beginning of the crisis of
the 1970's. If the accunulated social and econom c know edge was
nodest, the nornative disposition of the political class, of
internedi ate groups, and of the population in general was favourable
to the solution of the mesogovernnents. Attitudes of bargaining,
noderation and conpromse were commonplace at this tine in order to
assure the peaceful transition to denocracy and to organise civil
coexistence. On this point the Chwurch and the majority of
intellectuals and the nass nmedia had an inportant role to play. This
ensenble of forces and attitudes facilitated the negotiations
which eventually led to the establishnent of nesogovernnents as

wel|l as the understandings with the armed forces and the Church.
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This finally brings us to the Spani sh people not controlled by the
political class and its parties, by regional elites, by class
organi sations, by the Church or other cultural institutions. Their

support for the operation of the nesogovernnents was continuous,

systenatic, decisive and, to a certain extent, unforeseeable. It was
always welconed with a sigh of relief by the |eaders who thanked them
for "their common sense". In the explanation for this common sense
lies the collective nmenory of the 1930's and of the civil war wth
its counter-exanple of a failed denocratic transition, of nationalist

separati sm of bad nmanagenent of the econony, and of exacerbated

cl ass struggl es.

It is inpossible to make any judgerment of the Spanish experience
w thout being very explicit about the short space of tine that has
elapsed. As for now the Spanish exanple contradicts all sinplistic
theories about the positive or negative effects of nesogovernnents
for the governability of a denocracy. Their effects are conpl ex and
contradictory. The positive effects of the regional and the social

contracts, and of the correspondi ng nmesogovernnents, have been an
increase in the degree of the legitimacy of the political and
economc systemin force, and an increase in the degree of nationa

integration. The pacts have served to convert the country into a forum
for permanent negotiati on between very varied peopl e seeki ng consensus
and conpromse, and who, in doing so, have learned to trust each
other. This has been of crucial inportance to political change in
Spain. Any process of transition towards denocracy requires a

massive, investnent of confidence by the public, not only in a



-79-

particular government or a new political system but also in the
national community and its key institutions such as the economc
establishrent. If this confidence does not exist, if it does not stem
fromthe shared sentinents of identity, unity and integrity, then there
isthe risk that the transition to denocracy will lead not to a sinple
change in the political system but to the disintegration of the
community which supports that political system (59). |If there
insufficient confidence in economc institutions, then there is the
risk that the transition to denocracy will be a prelude to a social

revol ution, and to the emergence of another soci o-econom ¢ system

A liberal denocracy is ideally a comunity of free and equal nen and
wonmen who justify their self-governance to thenselves in terns of
a social contract. The concept of the social contract contains two
anal ytically different ideas: a pact of governnent between the ruling
class and its subjects; and a pact of association anong the menbers of
a society by which they agree to hold together (60). These ideas do
not attenpt to explain the historical genesis of a particular social
formation, but they are an attenpt to nake explicit the logical and
noral inplications of a coommunity of free and equal individuals. So
the constitutional contract, the regional contracts and the soci al
contracts (as well as the related understandings wth the arny and
the Church) nmake up a set of pacts that collectively formthe basic
social and political contract of denocratic Spain. They incorporate
both di nensions of a pact of association and a pact of governnent.

As such, the regional pacts and the social pacts with their
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correspondi ng mesogover nnents have played their part not only in the
legitimsation of "Spanish nationalism and "Spanish capitalisnY

but also in the legitimsation of "Spani sh denocracy".

It was no easy task to legitimse nationalismand capitalism since
both conplexes of institutions and synbols have historically had
great difficulty in taking root, at least in sone sections of the
country. Both were "contamnated" by their links to the previous
authoritarian regine, a regine which the transition has
retrospectively converted into an illegitinmate experience, i.e. into
sonet hing which should never have occurred but which is (sem)-
justified only as a reaction to something else which also should
never occurred, nanely the AQvil Var. The QAvil War of 1936-1939 has
been the noral and enotional reference point of the contenporary
Spani sh transition to denocracy in nmuch the sane way as the English
Gvil War of the 17th century was the noral and enotional reference
point for the sociopolitical promses that opened the way initially to
nodern Wéstern liberalism and nodern contractual theories. The
Spanish Gvil War was the national drama, ever present in the public
mnd, and the pacts have been part of the synbolic cerenony which has
nullified that experience. They have been an anti-civil war and cl ass
reconciliation cerenony. The political class and the social |eaders
have been the nain agents and officiators at this cerenony, with the
country acting as a spectator, chorus and acconpani nent. The state

has provided the |ocus (and paynaster) for the cerenony.
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The conventional sociology of the state regards it only from the
practical or instrumental dinension as the agent of domnation and
solution to collective problens. As such it can explain many things,
but it cannot explain the intensity of the sentinents of attraction
and hostility which political life arouses anong the people. It
cannot explain their affectionate link with the state and the
personal , institutional and material synbols of patriotism partisan
loyalties, confidence in the actions and conduct of the |eaders and
equanimty or confusion in the face of violence. It cannot even
explain the passions that nobilise the necessary energy for
political participation. Reduced to a nere "gane of interests”,
political life itself lacks interest and neaning for both the usual

practitioners and the general public.

As Ceertz pointed out in his study of the Indonesian states in the
last century (61), the state has a double dinension: that of an
agent of domi nation and the solution to collective problens;, and
of an exenplary synbolic focus for society. In the latter the state is
a theatre performng a drana which is not a reflection of private
tensions, but the negation and the defeat of these tensions in the

creation of a peaceful and prosperous comunity.

Attention should be paid to this dramatic, synbolic and affective
dinension of the state if one is to understand the Spanish transiti on,
and in particular of the extraordinary role which institutions such
as pacts and the Gown have played in it. Al the nore so inasnmuch as

in Spain under the transition the cerenmony of calmng the comunity
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has had a continuous counterpoint in the violence that has afflicted
it. This has accentuated the necessity and the urgency of cerenonial
rituals such as pacts that are part of the activity of the state
aimed at exorcising the destructive ("denonic") forces of our
coexi stence. The dramatic function of the pacts is all the nore
inportant the nore serious the tensions within the country are and
nore bitter the menories of disintegration in the past. The "pact
fever" and the obsession w th consensus which has taken place in Spain
during these years (as well as the intensive surge of synpathy and
gratitude to the King for his conduct) can only be explained by

t hese speci al circunstances.

Now, if it is true to say that the effects of the mesogovernments and
pacts have been positive, in the sense that they have reinforced the
legitimacy of Spanish nationalism and of capitalism thus cenenting
the "social contract" of denocracy, there is nonethel ess another
side to the coin. Athough they have been carried through in a
"public forunt, the pacts and the mesogovernnents have had a specific
content which has to a large degree reflected the bal ance of power, the
preconcei ved ideas and short-term interests of the politicians,
bureaucrats, trade wunions, enployers' organisations and regional
elites. The consequence has been, to a large extent, a l|ack of
coherence and rigidity in the functioning of the econony, society,

and the public deci sion-maki ng process.



-83-

In the case of the regional autonomes, there is a clear danger of an
unstable system overloading institutions |ike the QConstitutional
Tribunal, and bl ocki ng the deci si on-maki ng process w th the consequent
possibilities of frustration at the sane tine as the nunber, and the
powers of regional political classes are increasing, wth the
consequent risk of clientelism and political interference with the

readj ustment of productive factors.

In the case of the corporatist agreenents, experience shows that they
have forned part of an incoherent economc and social policy of
"gradual adjustnent/nal adj ustnent” whi ch has as a consequence produced
the segnmentation of sectors which were protected by the agreenment and
those which were not, inflexibility and delay in adapting to the
conditions of the world narket, and an increase in state
intervention and the size of the public sector. This pattern has
not been exceptional in Vestern Europe, where economc and social
policy in general has suffered froma simlar lack of coherence in
facing up to the current crisis, which in turn has led to the |oss
of a massive nunber of jobs in recent years. In this sense, Spain is

an extreme case within a general tendency.

If these dangers beconme a reality and these tendencies are sustai ned,
then the nesogovernnents and pacts will lead Spain to a society where
there is a split between a controlled nucleus and a peripheral
margin (underground econony, backword regions and political
apathy), and where that nucleus will be nore and nore

inflexible and indecisive. Spain wll have been an extrene case
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of experinmentation with territorial and functional nesogovernnents,
where sonme of their positive effects will have been nore pronounced
and where sonme of their negative effects will also have been nore

seri ous.
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