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The Spanish version of territorial pluralism that has developed during the last thirty years has
been assessed in a generally positive fashion by academic experts in other countries. It
has been seen as a relatively viable and successful model, in terms of coexistence and
autonomy of diverse national groups in a common political community, and as an example of
successful democratization cum decentralization that, at the same time, has promoted
economic growth and social cohesion (Baglioni 2010; Brancati 2009; Encarnacion 2004;
Lecours 2010 Stepan, Linz, and Yadav 2011). Assessments within the Spanish political
and academic literature seem to be, however, more skeptical. When drawing up a
balance sheet, there have been noticeable differences between the views of parties of the
national left and right and across different autonomous communities (hereafter ACSs).
After some years of fairly optimistic assessments, the current prevailing view seems rather
pessimistic.

As is the case in other federations, the Spanish system has been criticized by
different actors both for being too centralized and too decentralized, and simultaneously
excessively rigid and over flexible and fluid. The central government has complained
about its gradual loss of power and the difficulties it has faced in implementing national
policy objectives given the extensive decentralization of most policies and public
expenditure. At the same time, the ACs have repeatedly complained about their lack of
resources and autonomy. The Constitutional Court has been criticized both for leaning
towards the central government and for upholding the views of ACs. The recent round of
regional statute reforms and the current international financial crisis have again raised
guestions regarding the nature of the system and its effectiveness in accommodating
diversity and delivering effective governance. Thus, a range of contrasting views on the
nature of Spanish territorial pluralism and on its performance have been advanced.

These views raise various empirical and normative questions regarding
the performance of territorial pluralism. However, one of the main problems in evaluating
the soundness of territorial pluralism is that most of the existing assessments of it are
based on ideology, interests or un-shared normative assumptions. In the case of Spain, apart
from some general balance sheets produced by journalists and academics, coinciding with
anniversaries of the constitution, thus far there have been few attempts to evaluate
the model in a systematic fashion. A good first step towards elucidating the nature,
achievements, and prospects of Spanish territorial pluralism is to identify the range of
actual views and their underlying premises, and then establish some meaningful empirical
and normative criteria to assess them.

On the other hand, there is no universally accepted set of criteria for
evaluating different systems of territorial pluralism or federalism, including Spain’s. One
may assess their performance by looking back at their founding goals or looking at their
effects on the political or policy problems for which they were originally established.
Alternatively, one may ascertain the extent to which each system accomplishes the
specific goals of different social or political groups in the political community. Finally,
territorial pluralism may be judged in relation to its capacity to solve current challenges
or according to the extent to which it currently meets several valued universal normative
goals (such as constitutionalism, democracy, federalism) aimed at the preservation of
social justice, unity, and peaceful cooperation with respect for diversity and autonomy.
This latter position is the one taken in this chapter.

Drawing on previous work that seeks to evaluate various other federal systems
(Armingeon 2000; Bakvisand Skogstad 2008; Schmidt 2001; Simeon 2006), three
criteria
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are used here to evaluate territorial pluralism in Spain. These are: a) recognition and
accommodation of diversity; b) promotion of democracy; c) governance effectiveness and
equity. These criteria may be fleshed out through a set of measurement indicators. They could
also be applied to any territorial system. Due to space limits, we cannot undertake a detailed
evaluation of these criteria and indicators, but we provide an initial exploration.

This chapter seeks, first, to pinpoint the specific configuration of territorial pluralism
in Spain. Second, we propose several criteria and indicators for evaluation and present an
empirically-based assessment of the performance of Spanish territorial pluralism according to
these. The concluding section offers some systematic generalizations on the achievements
and the future of the system.

The Nature of Spanish Territorial Pluralism: Institutional Arrangements,
Political Dynamics, and Different Views of the System

Spain is a multilingual country with a clearly dominant language and a dominant national
identity present throughout its territory, but with several historically mobilized minority
national groups and regional identities. The Spanish system has developed several
peculiarities that reflect this social basis, the history of the twentieth century and the
incentives produced by the decentralized institutional arrangements created in the 1970s and
1980s, after the transition to democracy was completed.

The Historical and Social Basis of Spanish Territorial Pluralism

The most relevant diversities in Spain are linguistic. While speakers of minority languages
tend to be territorially concentrated, their distribution does not coincide with the boundaries
of a single AC. Significant variations also exist concerning the use of regional languages
within ACs. Spanish-Castilian is spoken throughout Spain, serving as a lingua franca to all,
including Catalans, Basques, and Galicians. But language is not the only factor determining
diversity and the strength of substate national identities. What counts as much is “the
interpretation and re-interpretation of historical events that have shaped collective identities,
ethnocultural communities and national groups” (Moreno and Colino 2010, 298).

But even in those constituent units containing groups with distinct nationality or
ethnically based identities, a large proportion of the population also has a state-wide or
Spanish identity. Spanish citizens with national identities alternative to the Spanish one,
represent only around 5-7 percent of the Spanish population, even though they represent
considerable share of the population in two of the units. This explains why consociational
power-sharing arrangements at the centre have never been pursued (Linz 1989). Some
informal arrangements have been established, however, to represent different territories in the
central executive, and Spé&n proportional electoral system has produced a fair
representation of substate parties in the national legislature. Governments of ACs with the
strongest substate national identities (Basque Country and Catalonia) have also never sought
to establish consociational arrangements at the regional level, since this would imply the
explicit recognition of different groups; of ethnic majorities and minorities within their
territories. Such recognition would be incompatible both with the assimilationist strategies
pursued by these ACs and with their inclusive nation building policies based mainly on the
local language and some version of civic nationalism.

A key feature of Spanish regional identities is that they have been channelled
primarily through substate parties. This institutionalization of the ACs has served to reinforce
the status of such parties and has favoured the emergence of new ones. A majority of the
seventeen ACs has regionalist and nationalist parties that defend their local identities and
interests. Hence, the pre-existing social basis, the politicization of Spanish social and cultural
pluralism in the last 30 years, and the incentives produced by the institutions themselves,
have combined to produce a peculiar decentralizing dynamic.



Institutional Arrangements and Their Consequences for System Dynamics

The Spanish Constitution of 1978 laid the foundations for the creation of the so-c#dldd Es
autonémico (autonomic state or State of Autonomies), through which the managewment
accommodation of territorial pluralism has been channelled. By allowingnf@xeensive
decentralization of powers and the constitutional recognition of certain specific
characteristics of some regions, this institutional solution entailed an aytdrased
strategy of accommodation and some recognition through historical rights or fiscal
asymmetry and protection of territorially concentrated ethnic and linguistic tiésort the
same time, several integrationist tools, such as state-wide individual Hghtsequal
representation, were entrenched.

The 1978 Constitution recognized the existence of “Nationalities and regions” and
granted them a right to autonomy (Article 2). At the same time, in accordeititea
“principle of voluntarines$, the right to accede to self-government was handed to all
territorial entities that wished to benefit from it. A clearialidistinction was made in the
Constitution, with the consensus of all political parties, to favour regiotts historical
demands for self-government, so that they could acquire autonomy more quickly.
Nevertheless, other regions became actively involved in defining their own spflpeers
within the framework of two lists of shared and exclusive competences (specifiedclasArt
148 and 149). This meant that the Constitution contained within it the possibilitgtiof
asymmetric and symmetric devolution. The dynamics of the system has taken the institutional
arrangements in the latter direction.

The regional autonomy thus created was to be further protected by a constitutional
reform procedure characterized by its rigidity, including the quasi-constitithature of the
regional statutes of autonomy and the impossibility of their unilater&ndment by the
Spanish parliament. The existence of a Constitutional Court, responsible for adjgdicati
intergovernmental conflicts and providing constitutional review, also helped to safeguard
autonomy. In terms of the division of powers and resources, the Constitution aaditmal
statutes of autonomy, along with judicial interpretation, gave riseptartacular mixture of
federal arrangements. On the one hand, there are some areas where the emphasis has been on
shared and concurrent jurisdiction, with no exclusive competence, and where the component
units are responsible for implementing federal and AC legistati@ituation that resembles
the integrated or cooperative model of federalism that exists in Germany andaAustri
However, in other areas of jurisdiction, both ACs and the central goeetrimve retained
separate areas of legislative autonomy and an independent political and administrative
capacity to carry out their own policies, as is the case in Canada. Wwahighe Spanish
autonomic state has increasingly evolved, through the repeated adaptation of regional
statutes, by political praxis, and through judicial interpretation, into a virtegihmetrical
cooperative federal model (Watts 2009).

After the transition to democracy in the 1970s, the pressures for decentralization were
based mainly on the historical claims and grievances of minority nations or icesdes
democratization and economic development. With the emergence of regional paliitsal
institutions, and substate political parties, the drivers for continuous ddtion seem to
have changed. Substate nationalist politicians governing certain ACs appear to consider
decentralization as an end in itself, seeing it as a reflection of the natmaitian of their
communities. Accordingly, they have constantly pressed for increased derzatibralof
powers and resources, as well as for symbolic recognition of their nationdliciyeci
Accommodation of these demands has led to continuous incremental reforms by the central
government, in many cases as a result of the interplay of partiesemboral competition.

The central government, which alternates between the two largest statpasigs, the
Socialist Party and the Popular Party, has occasionally needed regional natiantidisttp
achieve its policy objectives in the Madrid Parliament. Minority nationalisiegattave
exchanged their support for concessions in terms of powers and financial resources. This



dynamic has been emulated by other ACs, as the relative success of minority isftional
parties has stimulated the emergence of regionalist parties in some ragthasstrategic
conversion to regionalism by the regional branches of state-wide parties.

Currently, the three main drivers of demands for decentralization aregiahal
elites’ perception of increasing demands from regional societies and from global and
European environments; b) the adaptive reactions of regional politicians and bureatwracies
new governance problems and insufficient resources, and; c¢) the conditions of regiynal pa
politics and electoral competition. All of these have led the system into a contiensicn
between centripetal and centrifugal forces (Colino 2008). More recentlynaatmminority
nationalist parties have realized they are losing the monopoly of the nationalist an
autonomist discourse and have radicalized their demands to differentiate themselves from
other regional parties. For those that defend autonomy this may imply theafivgpeo
advocate some version of sovereignty or outright secession (Alonso 2011). Only the
integrative effect of state-wide party organizations and the interesegiohal politicians
seeking a national career or needing the support of a state-wide party iregiair have
counteracted these disintegrative tendencies.

The Different Positions and Views of the System

As in other federal settings with concurrent national communities witlénsame state,
Spain also exhibits different visions of the federal constitutional pattofrinstitutional
arrangements. Views diverge as to the nature, goals, and problems of the system, its
effectiveness in achieving those goals and therefore on the desirablesrefaramstitutional
strategies to pursue. This section presents these views in a simplified way.

Regarding the nature of the system and its main problems, minority nationalists in
Catalonia and the Basque Country, for example, view the State of Autonomies as a flexibl
system based on openness, asymmetry for some units, strong decentralizatratipsegfa
powers, and continuous negotiation about the rules. This would be the true measure of its
success, and any deviance from this or any attempt to impose closure on change is interpreted
negatively as an attempt at re-symmetrisation and re-centralization. This/péremsion of
self-government is understood as a breach of the original pact, hampering accomnuddation
regional aspirations and the recognition of national diversity by entrenchirgaenational
conception of Spain (Maiz et al. 2010; Maiz and Losada 2010).

Moderate autonomists or federalists, for their part, view the constitutional pact, and
the institutional arrangements derived from it, as open enough to allow the modegitttoada
new circumstances. Yet, some of them also view certain decentralist and asymmetric
characteristics of the system as residues of the transition to democrasyggedt that they
should be gradually abandoned. Although these arrangements might have been useful in the
past, they argue, most of the systemchievements have occurred precisely because after the
protection of cultural diversity had been guaranteed many of those inittakfeavere
abandoned in constitutional practice, leading towards a more predictable, integrated
cooperative model. It is the remaining excess of openness, asymmetry, and decentralization
that causes some of the existing problems of the system to persist, hampering effictency
endangering the unity and sustainability of the country (Peméan 2009; Tudela 2009).

Regarding the achievements and the desirable reforms of the system, if we leave
aside the extreme secessionist and “unitarist” positions, which have negligible support in
global Spanish terms and do not aspire to reform the system, but simply replacendywe
find at least three main views.

Minority nationalists tend to assess the system pessimistically, arguingtsthat
evolution and operation have produced low-quality or weak autonomy, due to central
encroachment and central spending power, undue policy uniformity, fiscal irobs|and
unjust patterns of financial redistribution (Fossas 2011; Requejo 2005e Thidics also
claim that the system has not responded to demands for accommodation from substate



nationalists. It has produced insufficient asymmetry and therefore not enough tienogfni
existing substate national communities. The plurinational and plurilingual nat8panf has
been insufficiently accepted and reflected in central state institutiohis. ificludes
insufficient participation of ACs at the centre. The reforms proposefbanal recognition
of a different status for some nationality based ACs, reflected for examplerther
decentralization, bilateralism, asymmetric powers, and disentanglement of aodes
responsibilities, as well as veto possibilities in central institutions.

The federalists, who tend to be more optimistic, argue that the system has worked
well in terms of decentralization of power but has still some way tongterms of
accommodation. They propose further accommodation of the ACs with double national
identities and eventual improvement of the system’s cohesion through solidarity and without
renouncing the basic equality of regions. In this vein, reform proposals includeefeat
typical of other federations, such as a clarification of competencies; partinifpgtiregions
at the centre, such as a senate allowing for greater regional represebttter multilateral
cooperation and decision mechanisms, both for domestic and EU issues; a more equitable
system of financial equalization; a reinforced local government, etc. (Romero 200GtSubi
2006).

The more centralist views in the country still support some degree of
decentralization, more or less asymmetric, but are much more pessimistic hbout t
achievements and prospects of the State of Autonomies. They argue that thageéntri
tendencies built into the system have necessarily led to a weakening of the common Spanish
project and an exaggerated emphasis on differences and diversity relative to the common
cultural and political features and aspirations of Spaniards. They also believesisagrihls
a slippery slope towards disintegration and delegitimation of the centre. As in Scatland o
Belgium, the secession of some constituent units is seen as possible, if lilalyeThey
criticize what they see as excesses of the regions in terms of their languggation-
building policies, and in terms of the alleged diversity or inequality of policytsesis well
as the threat to the Spanish singlerket and citizens’ individual rights. For those espousing
this view, in consequence, further concessions to minority nationalists are not just undesirable
but useless, since the goal of accommodation seems virtually unattainablerityMi
nationalist elites, it is argued, have kept demanding further decentralization efspamd
resources, further asymmetry and recognition, but whenever achieved, have shown
continuing dissatisfaction whatever the concessions made by the centre. They have thus
continuously upgraded their demands, which have become moving targets (Blanco 2008).

Assessing Spanish Territorial Pluralism: Diversity, Democracy, Gover nance

This section evaluates the performance of Spanish territorial pluraligmma of three broad
categories: the management of diversity, the promotion of democracy, and effective
governance and equity, using several empirical indicators to assess each of theme In so
cases, contrasting interpretations of these indicators made by different groups are
acknowledged, so that success or failure of the system may be assessed by weigheng diff
arguments.

Accommodation and Recognition of Diversity

The management of diversity may be assessed by examining the extent to whicharethnic
linguistic diversity are accommodated or integrated, as well as by exani@mdggree to

which minorities are protected and empowered. These practices can contribute to the
preservation of regional sociocultural and political regional distinctivenbgs vespecting

liberal and democratic principles (Colino and Moreno 2010; Norman 2006). We can also look
at the extent to which symbolic recognition has been achieved by certaiorithy
concentrated groups or minorities and the degree to which past grievances have been



redressé (McEwen and Lecours 2008). Finally, we can pinpoint the development of citizens’
attitudes and identities towards dual and complementary or exclusive idermtitteghe
degree to which the public sees the system as legitimate (Stepan, Linz, and Yadav 2011).

Protection and Accommodation of Ethnic and Linguistic Minorities

When evaluated according to the accommodation of ethnic and linguistic diversity
and the protection of minorities, Spanish territorial pluralism has a good track
record. Regional languages have been protected and promoted. According to a
2005 report of the Committee of Experts on the application of the Charter for
Regional or Minority Languages, Spain has been “among the countries more firmly
committed to the protection and promatiof regional and minority languages”
(Council of Europe 2005, 4). Since the early 1980s, bilingual communities, such as
the Basque Country and Catalonia, Galicia, the Balearic Islands, and Valencia,
have initiated policies for the promotion of their regional languages that entail
positive discrimination through education and mass media. Both Basque and
Catalan language policies are a result of broad-based cross-party agreement. There
has also been a promotion of the use of co-official languages in public services
delivered by the central government in bilingual ACs, as well as in state-wide
official documents (e.g. ID cards) and webpages.

This record has not been free of criticism. Some in Catalonia have proposed more
multilingualism in federal institutions, as in Canada or Switzerland, in order to
reflect the multinational character of the state. From 2011, the plenary of the Senate
will debate some motions in co-official languages. So far, these languages were
only used in the Standing Legislative Committee for the Autonomous Communities
in the Senate. This step has been accepted by the main state-wide parties in the
Senate, which functions as the territorial chamber. However, most state-wide
parties reject the idea of renouncing the use of the common language in the lower
chamber, considering that all representatives have a common language.

In bilingual ACs, regional governments’ language policies focused on nation
building have in some cases, in the view of critics, jeopardized the individual rights
of significant groups of the population. In Catalonia, policies of positive
discrimination, also referred to as linguistic “normalization,” have for many years
promoted an almost exclusive use of Catalan in all public and educational
institutions. For some critics, these polices have relegated the Spanish language,
which is still used by the majority of Basques and Catalans, to a subordinate
position in the public sphere in those ACs. The justification behind such policies is
that, without positive discrimination, the strength of the Spanish language and mass
media would displace the use of regional languages.

Recognition of Diversity

Several of Spaiis constitutional provisions symbolically acknowledge the
distinctive features of some of Spain’s territories, either implicitly or explicitly. For
example the alternative paths set forth for the creation of ACs were devised to work
to the advantage of regions with historical demands for self-government, since they
could acquire autonomy more quickly. Diversity is recognized and protected in the
Constitution (Articles 2, 3.2, and 3.3 recognize linguistic, cultural, and national
pluralism) and the regional statutes of autonomy. The symbolic reference in the
Constitutional preamble to “all the peoples of Spain” and the willingness “to

protect their cultures, traditions, languages and institutions” was further reinforced



through constitutional asymmetries of various types in the body of the Constitution
(Viver 2010a). More recently, the preamble of the Catalan statute of autonomy has
pointed to an indirect, albeit controversial, way to recognize the national sentiment
of Catalonia, by restating the declaration of its parliament and of the Spanish
Constitution as to the national character of Catalonia, which has been accepted by
the Constitutional Court. Some ACs also had their traditional systems of civil law
constitutionally recognized, while the Basque Country and Navarra enjoy a special
financial system, based on historic rights. As a result, these two ACs enjey mor
extensive taxing powers than other regions of Spain.

For some commentators, many of the existing policy and institutional asymmetries,
largely tolerated by all ACs, and the symbolic asymmetry endorsed by the Spanish
parliament when approving the declarations and values proclaimed in the different
regional statutes of autonomy, provide an indirect recognition of diversity (Tudela
2009). For others, however, recognition of territorial pluralism has been sadly
lacking. For Requejo (2010), for example, th&est internal pluralism is still not
explicitly recognized in the existing legal or constitutional framework. The
attempts to address this issue in regional statutes are seen as insufficient, while the
real internal linguistic plurality is absent from the symbols and institutions of the
state (monarchy, central parliament, constitutional court, etc.), a situation that,
according to these critics, stands in contrast to other multilingual federations.

Citizens’ Attitudes and Identities

Finally, surveys suggest that Spain lacks a single, all-embracing national identity;
more or less intense regional identities are found across the board. The
phenomenon of “dual” or “nested” identities features prominently in Spain; many
Spaniards share a feeling of belonging to both the Spanish and regional
communities in various degrees and without apparent contradiction between them.
In the early 1980s, around a third of Spaniards identified themselves as exclusively
or primarily Spanish, and just under 40 percent selected Spanish and their regional
identity as equally salient. Over time, the combined weight of exclusive and
primary Spanish identity has fallen to about 20 percent. The proportion of
Spaniards who feel a sense of dual identity now reaches 55 percent. However, the
relative strength of Spanish and substate identities follows different patterns across
regions. People showing a predominant or exclusive allegiance to their region
represent between 40 and 48 percent in Catalonia, the Canary Islands, Navarre, and
the Basque Country. On the other hand, 39 percent of people in Madrid claim an
exclusive or primary Spanish identity (Table 1). Notwithstanding clear regional
differences, these data support the view that the Spanish system of territorial
pluralism has not promoted the development of exclusive identities among citizens
in different regions. Indeed, the contrary is true. However, this conclusion should
be qualified by some data showing stark differences between the population at
large and the elites in some regions, who tend to show a much higher degree of
exclusive identity (Miley 2008).



Table 1. Subjective National Identity in Selected ACs 2005-2010 (in %)

Only More As Spanish More Fokk Only ***
Spanish Spanish than as *** than Spanish
*kk

Andalusia 5.1 (3.0) 7.1(9.6) 68.9 (68.6) 16.1 (15.0) 1.1(1.0)
Basque 4.3 (5.6) 6.3 (5.9) 36.3(33.2) 24.1(21.5) 23.7 (24.3)
Country
Canary 3.0(2.4) 2.4 (2.0) 57.9 (56.9) 37.9 (29.8) 7.6 (6.7)
Islands
Castile La 18.0 (15.1) 9.4 (15.5) 66.7 (63.5) 2.1(2.6) 0.2 (0.7)
Mancha
Catalonia 8.2 (7.7) 9.0(8.2) 41.3 (44.8) 25.6 (23.4) 13.6 (14.3)
Galicia 3.2(3.8) 3.3(9.6) 68.7 (60.6) 16.1 (21.9) 1.1(2.8)
Madrid 28.1 (22.1) 10.8 (11.3) 38.4 (51.9) 2.2(2.8) 0.7 (1.2)
Valencian 16.4 (14.6) 15.0 (18.3) 56.1 (55.9) 9.0 (7.8) 1.5(1.5)
Community
Spain 11.1 (10.3) 9.7 (10.0) 55.0 (57.0) 14.8 (13.5) 4.6 (5.0)
*** Andalusian, Basque, Canary, Castilian, Catalan, Galician, Valenfraam Madrid
Results: 2010 (2005)

Source: CIS. Bardmetros autonémico 2005 and 20&h elaboration

When it comes to popular assessment of the institutional system, opinion polls
show that support for decentralization has been growing for many years, and the
current model, so-called Autonomic State Estado Autonémico is now the option
favoured by most Spaniards throughout the country. Only some 10 to 15 percent of
the people prefer either a more decentralized version of the Estado Autonémico or
a more centralized one, and support for independence is marginal (Llera 2009;
Martinez-Herrera and Miley 2010). However, almost 30 percent of Catalans and
Basques would like more regional autonomy, and over 20 percent would like the
state to recognize the right to secede (Table 2). The recent economic crisis and
populist media campaigns against the ACs have affected support for
decentralization, which has for the first time decreased. The centralization option in
recent surveys has increased among the Spanish population at large by more than
ten points since 2010. In Catalonia, for its part, the secessionist option has also
clearly grown (Grau 2012). In general, however, the system still counts on the
support of most of the population across all regions.

Table 2: Preferencesfor Territorial Organization of the Statein Selected ACs

2010 (in %)

Unitary- Less Autonomy More Right of self-

centralized autonomy as present autonomy determination
Andalusia 8.5 10.5 53.8 13.6 1.9
Basque Country 1.8 3.6 36.2 284 219
Canary Islands 9.4 9.8 47.9 255 2.6
Castile-La Mancha 17.4 13.9 45.3 11.8 15
Catalonia 10.7 4.8 26.2 29.3 23.6
Galicia 13.3 14.3 49.8 135 1.7
Madrid 21.0 17.0 42.0 6.6 1.6
Valencian 18.3 11.9 42.2 14.3 29
Community
Spain 14.1 16.6 42.3 11.2 6.5

Source: CIS. Barometro autonémico 2010. Own elaboration




Disparate political preferences among the population of different territories have
not translated into a strongly confrontational climate, even if some populist media
have played that card from time to time. In fact, according to the results of a recent
survey in 2010, an overwhelming majority of Catalans (72 percent) saw a
hypothetical referendum result in favour of independence as an opportunity to open
negotiations between the central and regional government to avoid secession, while
a majority or significant minorities of Spaniards in other regions of Spain would be
willing to grant Catalonia some concessions in order to avoid secession
(Universitat Operta de Catalunya 2010). Most interestingly, the social perception of
Catalans outside Catalonia has not worsened as a result of the debates on
independence. Over 55 percent of Spaniards contend that Catalans have contributed
significantly to the progress of Spain and disagree with the statement that “all
Catalans are partly separatistdnd 76 percent would not back a boycott against
Catalan products, even if Catalans were to seek a referendum on independence
(Universitat Operta de Catalunya 2010).

Promoting Democracy

The effects of territorial pluralism on the quality of democracy may $esasd by observing
the extent to which it promotes constitutionalism, the rule of law, amwhahtdemocratic
principles. It can also be evaluated by examining whether or not terrifgciedlism
improves the quality of democracy through a better power balance so that kghdev
government have the opportunity to participate and influence public policy and chback eac
other. Also, we look at the importance of equality or fairness of representatdirgofups,
territories, and non-state-wide parties in representative institutions.yk-idathocracy can
also be assessed by the degree of accountability and transparency of govemtiental
decision making achieved by the control and scrutiny capacity of parliamenteatolates
at both level, through the clarity of responsibilities and revenues, and by government’s
proximity to citizens favouring their political participation.

Constitutionalism and the Rule oalw

In modern Spain, territorial autonomy and democracy are seen as mutually reinforcing and
mutually necessary. Some observers, however, have criticized the territorial anothed
grounds that it has allowed the introduction of some elements incompatible withrezainst
Western rational constitutionalism. It has done so, the argument goes, by entréhehing
presence of historical or non-democratic types of legitimation of power, fonpbecby
justifying some privileges or special treatment for some units based on thaitiecogf
medieval or pre-constitutional historical rights (Tajadura 2008).

Power Balance and Equality of Representation

Spain’s political institutions have paved the way for a growing balance of power between
governments through the vertical and horizontal division of powers. This haitpdrmany
different parties and groups to participate in regional executives and tenod public
policy, acting as a check on other governments, for example through the existence of
multilevel coalitional politics (Alonso 2011). Regarding the equality ofesgmtation and
apportionment of a fair share of seats in the central legislaturbdatifferent constituent

units, the Spanish proportional electoral system has produced some disproportionate
representation of third parties at the national level, but this has exarped main substate
parties and interests from being fairly represented in the lower chamber @inaenti
Despite some common criticisms about the excessive influence of regional parties
Spanish parliament, their representation may be said to be in accordance with lthieterea



share. The existing asymmetry in fiscal arrangements, however, has sometimesheaised t
criticism that it entails inequality of representation for Basque and MNeseadeputies, who

may vote, and even be decisive, on the passing of fiscal regulations affecting the other ACs in
the Congress and the Senate, while deputies from these other regions have no say regarding
the special fiscal arrangements of these two ACs (Peman 2009). This is a Sparashofersi

the “West Lothiari question that arose as a result of the devolution of power to Scotland in
the United Kingdom.

Accountability and Participation

In terms of accountability and transparency of governmental decision making, timzudogn

of executives vis-a-vis parliaments, and the mostly concurrent or shared distribution o
powers, have made it difficult for citizens to attribute responsibiliteghé proper level

(Ledn 2011). Moreover, the reliance on revenue-sharing and the use of central gridnets for
funding of regional services and public investments have blurred accountahllibpough

this is an unavoidable, and sometimes exaggerated, aspect of any federal division of powers
In terms of participation and social capital, it is clear that decersttiain has promoted the
government’s proximity to citizens, favoured a higher level of political participation, both
electoral and of civil society associations at all levels, and the general grosatiafcapital

and trust in government, even if differences on this score persist across ACs.

Governance Effectiveness and Equity

We examine the extent to which territorial pluralism has fostered coordination and
collaboration between governments, through the existence of working mechanisms of
intergovernmental relations. We can also assess the effectiveness of the systemtipgxami
its social and economic sustainability. Such sustainability can be observed in, for example
the existence of funding arrangements capable of providing the different orders of
government with enough resources and spending power to promote public investment
compatible with budget stability, economic growth, a fair and generous welfare state, and
environmental sustainability. Effectiveness and equity also refer to the extehicto the
system achieves territorial cohesion, solidarity and success in maintaining amitpifor
equivalence of living conditions across territories, avoiding privileges easuring the right

of territorial units to benefit from their own economic growth. Anotheliciator is the
promotion of policy innovation, and the adequacy and efficiency of public servisergel

able to reach the entire population. We look at the response to the cursentasrian
indicator of the effectiveness of the system.

Coordination Capacity

Over the years, the Spanish system of territorial pluralism has developed a degree of
coordination capacity and collaboration between governments through the evolugon of
network of intergovernmental bodies such as ministers’ sectoral conferences and other
consultative multilateral and bilateral bodies. Within these, the central government has sought
to promote co-decision making and coordination where ACs have concurrent jimisdict
such as industrial policy, telecommunications, energy, or technology policies, ioteahat
trade, etc. Contrary to other cooperative systems, and due to’sSpaigue mixture of
institutional arrangements and division of powers, decision making has not been plagued by
pathologies such as decision blockage through the second chamber or veto actors in
intergovernmental bodies. Some coordination success has been achieved in national plans and
strategies for climate change, stability and fiscal consolidation, modernizatioiegahigh-

speed transportation, and in the promotion of Spanish companies abroad. In other policies,
however, problems and failures in terms of coordination of national policiesoatsl ftave

been identified, including in transportation planning or spatial or infretstre plannig
(Romero and Farinds 2011).
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Social and Economic Sustainability, Cohesion, and Solidarity

Regarding the funding capacity of regional governments, financial arrangements have
evolved from a system based on conditional transfers to a system that incyeaieglon

its own source tax revenues, revenue-sharing, and some unconditional equalization grants.
The funding arrangements have been criticized for their deviation from then defsig
traditional systems of fiscal federalism because of the perverse incentives ehtg, tne

lack of revenue autonomy for the units, the lack of accountability of rdgyonarnments,

and lack of clear distributive criteria for equalization mechanisms. Aheaxfe problems are

said to lead to soft budget constraints for regional governments and tmatist
overspending. The fiscal equalization scheme has also produced an anomalous rank order
among the regions in terms of per capita funding after redistribution, witmgmnkgiacing

ACs with higher fiscal capacity in positions behind some of the territoiitbslower fiscal
capacity. This has called into question the criteria used to allocate tfignafers. These
shortcomings have been blamed on the lack of clarity and objectivity in the funding formulae,
in the financial guarantee clauses, and on the way they are negotiated and designikd throug
repeated bilateral, political bargaining that neglects technical criteriaiBostDuran 2008;
Herrero and Tranchez 2011).

For other authors, however, it is precisely the peculiar nature of thetiosi# rules
devised when the funding system was established and the possibility to inhe&seding
by way of central grants, together with a long period of economic growth andgsstate
revenues, that have allowed the surprising path of growth and development registered
Spain since the mid-1980s. Such developments would not have been possible under the rules
and incentives of fiscal federalism present in other countries (Toboso 2004is fashion,
the large number of responsibilities of regional governments and their lack of fmovesr
their residents until the 2000s resulted in a strong bias towards regional genespending
and towards competition among regional governments for central grants. The deenpetit
nature of this system created incentives for regional politicians to akdexs many regional
policy programs and projects as possible, since they did not have to tax their ditizens
finance them, and could rely on the common federal funds, which, if not claimed, veould g
to finance projects in other ACs.

This built-in incentive for regional overspending stimulated huge public investmen
expenditures in infrastructure, social welfare and other public services]las in local and
regional development and related programs. The spending increases were tieddoywra
soaring tax base across the country and by significant funding obtained from thenttU. U
the 2008 crisis, the fiscal system generated relatively small aggregate levelgioofdr
deficits and borrowing. This allowed Spain to catch up in terms of physical and human
capital with wealthier EU members. On the other hand, the politicafeacegional public
investment and spending also resulted in costly and, at times, underutifzzstricture
such as regional airports or high speed rail lines, which seem less sustainies iof
crisis. Competition for central funds was also associated with cases of regientlism,
party patronage, and federal investments in different territorial profesed on party-
political criteria (Gordin 2009).

The levels of equity and redistribution produced by regional funding arrangements in
combination with the social security system have been high, both in terms of income
distribution at the regional and family or personal level. Due to the limited fiscal autonomy of
regional governments, except in the case of the two charter regime governmentgquef Bas
Country and Navarra, it has been possible to maintain homogeneity and tax harmonizatio
across the country, similar to that in Germany and other cooperative federatioms. T
development made it possible to avoid tax distortions and efficiency losses derivadxrom
competition between subnational governments in order to attract investment (260630
For other authors (Fernandez 2011), however, all these benefits have been possible only i
times of economic growth, when the real estate bubble and the long period of growtd allowe

11



a continuous increase in tax revenues. Central and regional governments had been financing
current expenditures and investments with extraordinary revenues from real estate taxes
Tensions over distributive issues could always be solved with spending increasel at ea
level of government without producing a zero-sum game.

With respect to territorial cohesion and solidarity, the Spanish system has led to a
certain degree of regional economic convergence, although disparities still existdrofer
equity, a typical criticism of the system has been directed at the diffezatihent of the so-
called charter territories (Basque Country and Navarra) and their norigaditic in the
funding of horizontal and vertical equalization transfers used to ensurputhlat services
are provided at similar levels in all units (Monasterio 2010). The resultifeyetices in per
capita funding across the ACs, alongside different levels of development, have produced
some clear regional disparities. These can be observed in, for instance, healthrpioys i
of public health and hospital care; or in education, student performance, schabdiag
curricula, mobility, and teachers’ pay. Regarding social services and poverty assistance,
different ACs exhibit significantly different levels and eligibility teria for the minimum
income assistance schemes. In general, however, recent studies have argued that a common
core of basic welfare public services has been guaranteed in all ACs, so that the Spanish
decentralization model has not necessarily increased inequality (Gallego and Subirats 2011).

Service Delivery and Innovation

Regarding the capacity of the system to produce efficient service delivery aoy pol
innovation, recent work has shown that regional governments have been bettehanitbd t
central government to deal with policy, at least in some sectors such as educatioadand r
construction (Solé-Ollé 2009). There is also some evidence that decentralizatied tas
greater experimentation in health services (Lopez Laborda 2011). A number of ACs hav
established innovative programs in social policy, including areas such as fasisha@ce,
housing, poverty assistance, environmental impact assessment, health care, and development
aid. These innovations have subsequently been emulated by other ACs and even the centra
government. However, there are also some notorious failures. One example is spatial
planning and urban development, a regional responsibility. Spanish ACs seem to have been
unable to control urban overdevelopment on the coast throughout the country, with
pernicious environmental effects.

The Response to the Current Crisis as a Litmus Test

After the recent economic and financial crisis brought about the burst of the real estate bubble
and the collapse of revenues of all government levels, public debt has soared to dangerou
levels. This has produced a problem of fiscal sustainability, which has been aggravated by the
European sovereign debt crisis. This has forced the ACs, for the first time, to uadertak
radical cutdo their budgets and public services from 2010 onward. The failure of some ACs
to meet consolidation targets has raised doubts about the sustainability aaftehemy

model and its responsibility for Spaén economic plight. However, despite the
aforementioned shortcomings of the system, including the perverse incentives foalregion
spending, it would be incorrect to see the current fiscal state ofsafigira natural
consequence of the model of territorial pluralism. The current inability of #&Creach
consolidation targets can be explained by the disparity between their spendgadiatsi

and an unforeseeable drop in revenue-raising capability. The ACs are responsitle for
percent of public consumption, and also for expenditure items that arediwicult to

reduce, such as health, education, and social services. At the same time, theemhave se
sharp reduction in their revenues (about 30 to 40 percent) produced by theglnfrdimreal

estate bubble and the collapse of the tax yield from real estate anchatgerTtherefore, the

state of autonomies cannot reasonably be considered the cause of the debt dgsigchat i

(see Viver 2010b). Furthermore, institutional arrangements have not prevented the central
government from implementing the necessary economic policies and structaraisie
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while the ACs have been able to coordinate their consolidation policies in reasonah)lé way
at different pace and success rates.

Conclusion

As this chapter has demonstrated, a culturally diverse and mobilized social basis of some
Spain’s constituent units, coexisting with a longstanding common identity, language, and
history throughout the country, has over the past few decades produced a mixutifoimakit
elements that constitute a peculiar type of territorial pluralism. Theaagaments were
developed mainly to accommodate both internal nationaisind citizens’ demands for
democratization and more effective governance. Different groups or territotles country

have favoured some of these goals over others, and the combination of goals and the mix of
institutional arrangements that have evolved out of the political dynamicsphnestaced
specific institutional incentives for political actors. These have led to bathifagal and
centripetal dynamics in the system and to some difficulties with governance and the
management of diversity; patterns that are present in many other pllgedtions. Despite a
current mood of pessimism in the wake of several failed reforms and a deep ecoigisyic cr

a systematic assessment of the Spanish model of territorial pluralism shows a godd overal
performance in terms of diversity management, quality of democracy, and effective
governance.

In terms of accommaodation and recognition of diversity, it seems that the attthic
sociocultural communities that require protection are already reasonablgt@dotsy the
autonomy and constitutionally entrenched asymmetries, as well as by the/effessi of the
regional institutions and the funding arrangements. The Spanish Constitution seene to hav
allowed a space for the recognition and protection of diversity compatibledertiocracy
and the basic equality of regions and citizens. Here we find ourselves confroriteghait
has been referred to as the “paradox of dissatisfaction,” whereby the achievements of the
system in terms of empowerment, accommodation, or recognition are assessed fauourably
all regions except in those who benefit the most from them. Despite the persistence
regional identities and moderate support for secession in some units, cadtragmnal
institutions and the party system have helped to promote peaceful relationshigs and
dominant dual identity among most of the citizens. While regional nationalistciawigi
continue to demand additional recognition, resources, and powers, it seems probable that
further asymmetries and decentralization of resources would endanger sbeision and
disable existing integrative mechanisms. Such adverse effects might create problems of
governability, and create new grievances among regions, preventing a desirable basic
equivalence of the living conditions of citizens. Although some additionalbalen
concessions to minority nationalisms may improve the stability of the systgmwithenly
be useful provided they are met with reciprocity, the exercise of fedewtylogpnd the
symbolic acceptance of the common state by substate nationalists.

Regarding its effectiveness and quality of democracy, the Spanish system has also
shown some dysfunctions, whose origins can be traced to the way the system was created.
While institutional arrangements and policymaking in Spain’s system of territorial pluralism
share some of the democratic shortcomings of many other federal systems, they have been
able to avoid some known failures in terms of democracy and governance found in other
countries. They have also promoted the political participation of citizens and the development
of civil society. Moreover, the system has facilitated many years of ecorgmwth, the
creation and development of a welfare state, and modernized the country in termsof hum
capital and the redistribution of wealth across territories and citizessstlli too soon to say
whether its main elements will be radically affected by the current economic crisis or whether
it will be able to adapt and even reinforce itself in the face of external challenges.

If we consider the future prospects of territorial pluralism in Spain, althdsgh
survival is, realistically speaking, not in question, there is clearly a neeatifmmalization of
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institutions and a renewal of the original consensus among the different state aate subst
actors. Currently, however, the nature of electoral competition in the countryattib
national level and in the ACs, and some of the current demands of nationalist parties, seem t
stand in the way of a new constitutional consensus or reform in the foreseeable future.

Works Cited

Alonso, Sonia. 2011. “Representative Democracy and the Multinational Demos.” In The
Future of Representative Democracy, edited by Sonia Alonso, John Keane, and
Wolfgang Merkel, 169-90. Cambridge: Cambridge University Press.

Armingeon, Klaus 2000. “Swiss Federalism in Comparative Perspective.” In Federalism and
Political Performance, edited by Ute Wachendorfer-Schmidt, 112-119. New York:
Routledge.

Baglioni, Sebastian D. 2010. “The Spanish way to Avert the Paradox of Multinational
Federalisni’ Paper presented at the annual conference of the Canadian Political
Science Association, Montreal, Quebec, 3 June

Bakvis, Herman and Grace Skogstaditors. 2008. Canadian Federalism: Performance,
Effectiveness, and Legitimacy. Don MilBN: Oxford University Press.

Blanco, Roberto 2008. “Espana: de la revolucion federal a su deriva confederal.” In Entre la
ética, la politica y el derecho: Estudios en homenaje al profesor Gregags-Pe
Barba, 183-206. Madrid: Dykinson.

Bosch, Nuria, and José M. Duran. 2008he Financing System of Spanish Regions: Main
Features, Weak Points and Possible Reférims.Fiscal Federalism and Political
Decentralization: Lessons from Spain, Germany and Canada, edited byBNSicia
and < M. Duran, 3-24. Cheltenham, UK and Northampton, MA: Edward Elgar.

Brancati, Dawn. 2009. Peace by Design: Managing Intrastate Conflict gthrou
Decentralization. Oxford: Oxford University Press.

Centro de Investigaciones Sociol6gicas (CIS). Barémetro autonémico 2005 y 2010

Colino, César.2008. “The Spanish Model of Devolution and Regional Governance:
Evolution, Motivations and ffects on Policy Making.Policy & Politics36 (4): 573-

86.

Colino, César, and Luis Moreno. 201@omparative Conclusions’ In Diversity and Unity
in Federal Systems, edited by Luis Moreno and César Coliige4@). Montreal &
Kingston, ON: McGillQueen’s University Press.

Council of Europe. 2005:Report of the Committee of Experts on the Application of the
Charter for Regional or Minority Languages in SpaifEuropean Charter for
Regional or Minority Languages Strasbourg, 2005.

Encarnacion, Omar G2004. “Democracy and Federalism in Spain.” Mediterranean
Quarterly 15 (1): 58-74.

Fernandez, Fernando. 20TEconomia politica del Estado de las Autonomias.” In Circulo de
Empresarios ed. Como reformar las Administraciones Territoriale Marron,
157-184. Madrid: Circulo de Empresarios.

Herrero, Ana, and José M. Tranch&fll. “El desarrollo y evolucion del sistema de
financiacion autonémicaPresupuesto y Gasto Publico 62:33-65.

Fossas, Enric 2011. “Autonomy and Multinationality in Spain: Twenty-Five Years of
Constitutional Experienceéln Contemporary Majority Nationalism, edited by Alain-
G. Gagnon, André Lecours, and Genevieve Nootens, 197-210. Montreal and
Kingston, ON: McGillQueen’s University Press.

Gallego, Raquel, and Joan Subirasdtors. 2011. Autonomies i desigualtats a Espanya:
Percepcions, evolucio social i politiques de bene®arcelona: Institut d’Estudis
Autonomics.

14



Gordin, Jorge P. 2009. “Regionalizing Patronage? Federal Resource Allocation and Party
Politics in Spair?. Regional & Federal Studies 191{399-413.

Grau, Mireia.2012. “From Saints to Sinners: Changes in public opinion of the autonomous-
community governments of SpdinPaper presented at the World IPSA Congress
Madrid, Spain, 8 July.

Lecours, André.2010. “The Management of Nationalism in Canada and Spain.” Paper
presented at the Canadian Political Science Association Annual Meeting, Montreal,
Quebec, 1-4 June.

Leodn, Sandra. 2011. “Who is Responsible for What? Clarity of Responsibilities in Multilevel
States: The Case of Spéicuropean Journal of Political Research 50 80)109.

Linz, Juan J. 1989:Spanish Democracy and the Estado de las Autondimiag:orging
Unity out of Diversity. The Approaches of Eight Nations, edited bydRio A.
Goldwin, Art Kaufman, and William A. Schambra, 260-303. Washington, DC:
American Enterprise Institute for Public Policy Research.

Llera, Francisco J. 2009“Spain: Identity Boundaries and Political Reconstruction
Nationalism and Ethnic Politickb (3-4): 305-335.

Lopez Laborda, Julid2011. “Beneficios y costes del Estado Autondémico.” Cuadernos de la
Fundacién Manuel Giménez Abad 1:34-42.

Maiz, Ramén, and Anton Losada. 20¥Brosion and levelling out of regional powers in the
Spanish State of Autonomi&dn Federalism beyond Federations. Asymmetry and
Processes of Resymmetrisation in Europe, edited by Ferran Requejo, and Klaus-
Jurgen Nagel, 81-108. London: Ashgate.

Maiz, Ramén, Francisco Caamafio, and Miguel Azpitarte. 20 Hidden Counterpoint
of Spanish Federalism: Recentralization and Resymmetrization in Sp&ui8- (1
2008)” Regional & Federal Studies 20)(63-82.

Martinez-Herrera, Enric, and Thomas J. Mil2g10. “The Constitution and the Politics of
National Identity in Spaifi.Nations & Nationalism 16 (1): 6-30.

McEwen, Nicola, and André Lecour008. “Voice or Recognition? Comparing Strategies
for Accommodating Territorial Minorities in Multinational State€ommonwealth
& Comparative Politics 46 §2220-243.

Miley, Thomas J2008. “Who Are the Catalans? Language, Identity and Assimilation in
Contemporary CataloniaCenter for European Studies Working Paper Series 158
Cambridge, MA, 2008.

Monasterio, Carlos. 2010. El laberinto de la Hacienda Auton6mica. Madrid: Civitas.

Moreno, Luis, and César Colino. 201&Kingdom of Spairi’ In Diversity and Unity in
Federal Systems, edited by Luis Moreno and César Colino, 288-319. Montreal and
Kingston, ON: McGillQueen’s University Press.

Norman, Wayne. 2006. Negotiating Nationalism. Nation-building, FederalisnSeuession
in the Multinational State. Oxford: Oxford University Press.

Pemén, Juan M. 2009. “El sistema espafiol de autonomias territoriales: apuntes para un
diagnosticad’ Revista Aragonesa de Administracion Publica 35:11-74.

Requejo, Ferran. 2005. Multinational Federalism and Value Pluralism (ThesBpaase).
London: Routledge.

Requejo, Ferrarz010. “Revealing the Dark Side of Traditional Democracies in Plurinational
Societies: The e of Catalonia and the Spanish ‘Estado de las Autonomias.
Nations and Nationalism 16 (1): 14558.

Romero, Joan. 2006. Espafa inacabada. Valencia: Universitat de Valencia.

Romero, Juan, and Joaquin Farirtfd.1. “Redescubriendo la gobernanza mas alla del buen
gobierno. democracia como base, desarrollo territorial como restl2aletin de la
Asociacién de Geografos Espafidi€s295-319.

Schmidt, Manfred G. 200X Thesen zur Reformpolitik im Foderalismus der Bundesrepublik
Deutschland. Politische Vierteljahresschrift 42)3474-491.

15



Simeon, Richard. 2006'Federalism and Social Justice: Thinking Through the Tangie
Territory, Democracy and Justice: Regionalism and Federalism irteives
Democracies, edited by Scott L. Greer, 18-43. Basingstoke, UK and New York:
Palgrave Macmillan.

Solé-Ollé, Albert 2009. “Evaluating the Effects of Decentralization on Public Service
Delivery: The Spanish Experienteln Does Decentralization Enhance Service
Delivery and Poverty Reduction?, edited by Ehtisham Ahmad, and Giorgio Brosio
257- 284. Cheltenham, UK: Edward Elgar.

Stepan, Alfred, Juan J. Linz, and Yogendra Yadav 2011. Crafting State-Néatidiasand
Other Multinational Democracies. Baltimore, MD: The Johns Hopkins Uniyersit
Press.

Subirats, Joar2006. “Multi-level Governance and Multi-level Discontent. The Triumph and
Tensions of the Spanish Modeln Territory, Democracy and Justice. Regionalism
and Federalism in Western Democracies, edited by Scott L. Greer, 175-200.
Basingstoke, UK and New York: Palgrave Macmillan.

Tajadura, Javier. 2008Constitucion y derechos historicos: legitimidad democratica frente a
legitimidad histérica’ Teoria y Realidad Constitucional 22:137-192.

Toboso, Fernando. 200&ey Organizational Choices for Financing Regional Governments
in Democratic Spa.” Revista de Analisis Econémico 21)(B1-82.

Tudela, José. 2009El Estado autonémico treinta afios después: ensayo de una valoracion.”
Teoria y Realidad Constitucional 24:191-242.

Universitat Oberta de Catalunya. 201iagndstico de percepciones Catalufia-Esfafia.
DYM Market Research.

Viver, Carles.2010a. “El reconeixement de la plurinacionalitat de 1’estat en 1’ordenament
juridic espafiol. In Nacions a la recerca de reconeixement: Catalunya i el Quebec
davant el seu future, edited by Ferran Requejo, and Alain-G. Gagnon, 213-236.
Barcelona: Institut d’Estudis Autonomics.

Viver, Carles. 2010b. “The Impact of the Global Economic Crisis on the Political
Decentralisation in SpaihL 'Europe en formation 358 (Winte): 61-90.

Watts, Ronald L. 20Q9'Spain: A Multinational Federation in Disguise?”” Paper prepared for
the conference “The Federalization of Spain-Deficits of Horizontal Cooperation,
Saragossa, Spain, 27-28 March.

16



