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Introduction

Foreign immigration from impoverished countries to Spain began to be a significant
phenomenon in the mid 1980s (during many years most of the foreign residents in Spain
were Western European nationals). At that time the first Foreigners Law LO 7/1985 was
passed (followed by a regularisation process), just before Spain joined the European
Community. In this report, publications and studies on immigrants and immigration
policy-making at the central, regional, local and international level are compiled. As it
will be shown, the literature related to the subject in different ways is relatively ample,
although the number of publications using the concept of governance is sparse. Most of
the research is published in Spanish language, but a few contributions are in English and

Catalan language.

1. The making of Spanish central immigrant and immigration policy

The first studies on international immigration in Spain were published in the mid 1980s
noting the general situation of this kind of population (Colectivo Io¢é, 1987). A couple of
years later some Non-Governmental Organisations (NGOs) published a document
denouncing the situation of undocumented immigrants due to the toughness of the
Foreigners Law (Amnesty International et al., 1989). However, it is in the early 1990s
that some publications started to take into account the Spanish immigration policy. On
the one hand, Raimundo Aragéon Bombin (1991), who was then the head of Direccion
General de Migraciones linked to the Labour Ministry of the central government,

published an article outlining the need of an active immigration policy based on the



control of the migration flows and the immigrants integration. That year a second
extraordinary regularisation process for undocumented immigrants took place in Spain,
whose legal framework was analysed by Elvira Posada (1991). Marc Carrillo (1992) and
Pep Manté¢ (1992) studied the rights of foreigners and their juridical status, while
Antonio Izquierdo (1993) analysed the parliamentary debates at the Congress of
Deputies in Madrid that lead to a ‘Non-statutory Bill’ passed in March 1991. As
Izquierdo noted, on 26 June 1990 the Izquierda Unida parliamentary group (United Left)
submitted a motion to the Congress of Deputies, which asked for a regularisation of
those foreigners who had resided and worked in Spain, for the right for families to
reunite, and for a draft immigration Law to be prepared; it also urged the government to
prepare a report on the foreign immigrants situation in Spain. The answer of the
Socialist party government (PSOE) to this motion was a communication to the Congress
of Deputies, dealing with the situation of foreigners and with the basic guidelines of a
policy. On 13 March 1991, almost all parliamentary groups (with the exception of
Izquierda Unida) agreed on a draft resolution (which was passed by 219 votes in favour
and 11 abstentions). Izquierdo (1994) also studied the consequences of the 1991
regularisation process. Furthermore, a general approach to the foreigners’ legislation
was carried out by Corredera and Diez (1994), and Lorenzo Cachoén (1994) summarised
the relevant practical actions carried out from 1991 to 1994 as a result of that ‘Non-
statutory Bill’: the second regularisation process, the reform of the administrative
structure (including the creation of an Inter-Ministry Commission on Immigration, the
creation of immigration offices in the provinces, creation of the Direccion General de
Migraciones on the ashes of the former Instituto Espariol de Emigracion, and the reform
of the Ministry of Justice and Home Affairs), the modification of the visa and asylum
policies, the creation of programmes for immigrants’ social integration, and the fixing of
quotas for foreign workers.

In the mid 1990s, Alegria Borrés (1995) directed the publication of a book on the tenth
anniversary of the first Foreigners Law, analysing the influence of the European
integration on the Spanish legislation on immigration, the constitutional position of
foreigners in Spain, the situation of foreigners before the penal process, the evolution of
the administrative treatment, and the foreigners evolution in the social arena. In this
sense, Raimundo Aragéon Bombin (1996), once out of power due to the Partido Popular
victory that year in the polls, also analysed the first decade of foreigners’ legislation in

an article where he acknowledges the influence of some trade unions, NGOs and



immigrants associations in the policy-making. Those years a number of studies on
NGOs and immigrant associations at the Spanish level were published analysing the
institutional capacity of this kind of organisations (Alonso, Garcia, 1995), reflecting on
their influence on social integration (Bel Adell, 1994), and studying the associative
performance of significant national groups like Moroccans (Del Olmo, 1996). At that
time, Javier De Lucas (1996) - from Universitat de Valéncia - wrote on the role of Spain
in the building process of a fortress Europe, Carolina Mayeur (1997) — a top civil
servant in the previous Socialist government - on the contradictions, hypocrisy and
perverse effects of immigration policies, and Carlos N. Celaya (1997) studied the main
political parties’ response to immigration in Spain, taking the year 1996 as a reference.
In his article, the key points of the campaign speeches made by PSOE — Spanish
Socialist Party — and PP — Popular Party — during the legislative elections in March of
1996 were analysed comparing them to previous campaigns. Secondly, he also studied
the main approaches of the political representatives in response to different situations in
which problematic immigration issues required the taking of certain decisions, like the
massive expulsion of immigrants from Melilla, problems in social service assistance or
errors in immigration policy. As a conclusion Celaya noted that the so called
immigrants’ pressure at the Southern border was influencing the treatment of the
immigration question as a whole for both political parties.

In the second half of the 1990s, four doctoral theses dealing with immigration policies,
immigrants’ political participation and foreigners’ legislation in Spain were submitted.
On the one hand, Margarita Tarabini-Castellani (1997) presented a thesis on the rights
of the foreign workers paying special attention to the situation of those undocumented
and including a constitutional analysis of their juridical status (some pieces of her work
were published in Tarabini-Castellani, 1998). On the other hand, Liliana Suarez-Navaz
(1998a) presented a thesis on the rebordering of the Mediterranean and published an
article on the impact of the foreigners’ legislation on the living together of foreign
workers and Spanish nationals (Suarez-Navaz, 1998b). More concretely, based on a
diachronic and ethnographic research focused on the relations between African foreign
workers and Spanish peasants, she explored the significant ethnic and class
transformations taking place in the control of ‘illegal’ immigrants, constructed as
outside and criminalized labour, enables the state’s intervention over local issues, thus
transforming consuetudinary labour practices, informal economic strategies, and local

notions of autonomy and justice. Consequently, Suarez-Navaz found that the presence



of immigrants in the labour market enabled the state to further modernisation, not just at
the economic but most fundamentally at the political and cultural levels, in the process
of construction of an ordered citizenship. Moreover, John Casey (1998a) presented a
thesis exploring the role that NGOs play in the public policy process and evaluating the
impact of such political participation. An analysis of the theoretical literature from
diverse social science disciplines revealed that NGOs participation is likely to be
conditioned by the political opportunities offered by the polity in which they operate;
the nature of the policies they are addressing; the characteristics of the organisations
seeking to participate and the resources they command; and the network of actors
involved. These four factors were used by Casey to construct a framework for
evaluating the outcome of NGOs participation in the development of public policies on
immigration in Spain. As the main result of the documental analysis, he concluded that
Spanish NGOs had not yet been able to establish themselves as strong independent
actors in the immigration policy process. In another text published that year, Casey
(1998b) analysed the two main aspects of the Spanish immigration policy: the regulation
of the admission and the integration processes. Finally, Ricard Morén-Alegret (1999)
presented a thesis on the relation of governments, social organisations, global capital
and foreign immigration in Spain and Portugal. This was an international comparative
research addressing the complexities of integration processes, socio-political
participation and policy-making mainly based on qualitative interviews done to over one
hundred key informants and the analysis of relevant documents. As conclusion, he noted
that the increasing domination of capital logics over the population (i.e. systemic
integration) was making more difficult socio-political participation, social integration
and socially-friendly public policies (most of the thesis was published as a book in
Morén-Alegret, 2002a).

The turning of the century saw some works dealing with more specific aspects of
immigration policies, like an approach to granting nationality as a way to foreign
immigrants’ integration (Rodriguez-Drincourt, 1999), an article on the Foreigners Law
impact on foreign women (Bedoya, 2000), a study on the influence of the Census
registration of foreign immigrants in obtaining social rights in Spain (Solanes, 2000), a
comparative research on the immigration national juridical models in Spain and France
with references to the German and American cases (Marzal, 2000), and a analysis of
opinion surveys on immigration carried out in Spain along the 1990s (Diez Nicolas;
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immigration policy model, and other authors offered general approaches to 15 years of
immigration policies in Spain, noting the need of more integration policies (Arango,
2000; Blanco Fernandez de Valderrama, 2001; Ruiz Lopez, Ruiz Vieytez, 2001). In this
sense, Cristina Blanco undertakes a critique of the Plan Greco (2000-2004) launched by
the Spanish government because it is focused more on the idea of immigrants adaptation
than on immigrants integration. A compilation of the Integration Plans in Spain can also
be found as appendix in a book directed by Gema Martin Munoz (2003), including the
ones launched from the central government, the Madrid regional government, the
Andalusian goverment (Junta), and the Catalan govern (Generalitat).

The Foreigners Law reform (LO 4/2000) and counter-reform (LO 8/2000) occurred in
year 2000 linked to the political shift after the legislative elections of that year (when
Partido Popular obtained absolute majority) and the significant events and debates on
immigration policies occurred in Spain in 2000 and 2001 (protests and riots) were
studied by Victor Pérez-Diaz, Berta Alvarez-Miranda and Carmen Gonzalez-Enriquez
(2001) analysing the reports of the parliament and senate debates, internal political
parties documents, the media coverage, opinion surveys and focus groups. One of the
main ideas outlined in their study is the preoccupation among significant parts of the
population for achieving an effective immigration policy to overcome a sensation of
impotence.

On the other hand, the relation of the Spanish welfare-state with immigrants is
researched by Rosa Aparicio and Andrés Tormos (2002) using interviews to key
informants and focus groups. As conclusion, these authors note that the idea of welfare-
state is not in the immigrants’ minds before arriving to Spain although they know that
once in Spain they will be able to have access to certain public services. Foreign
immigrants have similar access to children education and health services than the
Spanish population but the access to services linked to labour rights is not so common
due to the difficulties in obtaining a proper work contract.

In 2002, within the framework of the-3rd Congress on Immigration in Spain, Mercedes
Moya (2002) discussed the different ways of understanding being foreigner in Spain
according the legislation, the administrative practice and the labour situation; Angeles
Solanes (2002) critically approached the extraordinary immigrants regularisation
processes held in Spain while mentioning possible alternatives; Esther Marquez (2002)
analysed the Spanish parliamentary debates on immigration policies, paying special

attention to the evolution of the Socialist party; Sonia Garcia (2002) studied the



available legislation to protect minor immigrants rights in Spain; and Cristina Blanco
(2002) and Miguel Pajares (2002) discussed immigrants’ social integration policies in
Spain.

That same year, Michael Donaldson, Ares Montardit, Lluc Pelaez, and Maria Jesus
Montserin (2002) published a paper using the concept of governance to approach the
history of the anti-racist movement in Spain in relation to the changing Foreigners Law.
According to these authors, there has not been a clear influence (especially at the central
government level) of the critical anti-racist network in the public policy-making (except
a few cases at the local level) in favour of the movement. However, the network was
able to introduce the immigrants’ situation in the political agenda of some institutions
and it built cognitive frameworks of reference for the movement itself, the public
institutions and a significant part of public opinion that, even if supported dominant
values, opened up positions towards discursive strategies closer to the network of
critical collective action (for instance, today everybody use the word integration).

Social participation related to immigration is also addressed by other more recent
publications. Thus Sonia Veredas (2004) systematises some factors conditioning the
Moroccan and Peruvian immigrants’ participation in their associations or more
spontaneous movements for collective expression; Alberto Martin Pérez (2004) analyses
the influence in policy-making of immigrants’ political participation through their own
associations as dependent from the public institutions will, and the consequences of
their activities in the debate about ‘new ways’ of citizenship; and Concha Carrasco and
Blanca Ruiz (2004) reflect on the social movements transformation related to the
immigrants arrival in Spain, characterised by the importance of social assistance and
charity and the weakness of political participation.

A complex theoretical and empirical approach to immigration policies in Spain is the
one offered by Ricard Zapata-Barrero (2004, 2003) from Universitat Pompeu Fabra. His
premise is that in Spain there is a process of creating an accommodation culture for
immigrants. He studies the demographic context via statistical work; the social context
via mass media analysis of immigration issues coverage and public opinion surveys; the
political context via the analysis of the annual reports of the ombudsmen in the central
Spanish government, the Catalan government and the Andalusian government, together
with the analysis of parliamentary debates in Catalonia, Madrid region, Andalusia and
the central Spanish parliament; and the institutional context via the study of the network
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conclusions of Zapata-Barrero the following ones can be underlined: there is a need for
creating a framework of relations between the central government and regional
governments, it is necessary to improve the perception that most people have of the
involvement of employers’ organisations, public institutions and political parties in the
management of immigration policies; there is a consensus in fostering a combination of
policies of equality and policies of difference to manage the process of creating an
immigration society; there is a common perception that immigration policies have to
avoid exclusion, assure the living-together and defend solidarity; at the level of
admission policies, the most realistic is to accept that borders should be partially open,
and at the level of the social policies, the priority should be in integration policies; the
receivers of the immigration public policies should be both foreign immigrants and
national citizens and the main aim should be to accommodate both groups in the current
process of social change.

Finally, as contributors to the 4™ Congress on Immigration in Spain, there are other
authors that can be mentioned in this report. Thus Vicens Aguado Cudola (2004)
presents a paper on the changes of the general administration of the state and the
immigrants social integration policies noting that the Partido Popular governments
allocated immigration competencies in the Home Affairs Ministry, while the PSOE
governments allocated immigration competencies in the Labour and Social Affairs
ministries; Francisco Javier Duran Ruiz (2004) presents a paper comparing the
European legislation on permanent permits for immigrants and the Spanish legislation
and finding as a result that there are too many limitations to advance towards a
citizenship; and Angeles Solanes Corella (2004) presents a paper on the lack of a
multidimensional immigrants’ integration policy in Spain, noting that their integration
in the labour market is precarious, the access to social services is dependent on
registration in the census (empadronamiento) and this can be controlled by police, and a

serious debate on voting rights for immigrants has still to be announced.

2. The regional and local level

At the regional and local level, most publications have been focused on Andalusia,

Catalonia, and Madrid - both Zapata-Barrero (2004) and Martin Mufioz (2003) combine



these comunidades autonomas (CCAA) with the central government -, followed by
Murcia and the Canary Islands.

At this level, a crucial turning point was the publication of the so called Girona Report
(Informe de Girona) that included 50 proposals on immigration in Spain (CAONGCG,
1992). It was written by a group of experts in this matter based in this province (mainly
linked to the civil society) that got together specially for the occasion. This report had an
impact in the local, regional and national public policies arena, and some of their
proposals have been in the political agenda until today. A few years later, John Casey
(1996, 1998) addresses the role of NGOs in the immigration public policy-making in
Catalonia taking into account, among other issues, the influence of this report in the
elaboration of the first Catalan government plan on immigration in 1993.

On the other hand, Maluquer (1992, 1997) directed the publication of two reports on
social services to immigrants in Barcelona province, that were followed by an Atlas of
public resources for foreign immigrants (Crespo, Delgado, 2000), all of them including
chapters on the characteristics of the existing NGOs and immigrants’ associations.

Also in Catalonia, Jordi Guillot (2003) coordinated a book on immigration and local
governments, containing a couple of chapters dealing with immigration local policies in
this part of the Iberian Peninsula, Marta Comas (2001) coordinated a volume on the
public services and the immigrants’ associative involvement to help the under-18s
immigrants in Catalonia, and Ignasi Camdés Victoria (2004) analysed the immigrants’
labour insertion programmes carried out by some local governments finding that they
are strategic tools for immigrants integration. An international comparative research of
the Barcelona and Lisbon local government policies on immigration based on
qualitative interviews to key informants and documental analysis was carried out by
Ricard Morén-Alegret (2002b), finding that both local governments launched local
advisory councils on immigration which have been more helpful for these governments
than for immigrants themselves. The immigrants’ associations that participate in these
councils are formal actors (usually funded by public institutions) that perform as safety-
valve organisations. In any case, these councils are spaces from where governance
networks can be born. Furthermore, in Barcelona it was created a permanent observatory
for immigration with the joint participation of the local government and some NGOs
and trade unions aiming to share data on the evolution of immigrants’ characteristics

along time (Parés, Pont, 1997).



At a province level, Jos¢ Maria Mancebo (2001) explains in his doctoral thesis the
migratory phenomenon that takes place in Girona province from 1985 until 2000,
highlighting the different processes of regularization that happened at that time. From a
conceptual framework derived from the systems theory, the origin and evolution of the
migratory process in Girona department is explained. The analysis of interdependent
systems, as familiar reagroupation, the second generation, the migrants included in the
different quotas offered until 2000, and the foreigners who obtained documents due to
the 1991 regularization process, allow the shaping of a latent structure of the
immigration process in Girona province.

At a more general scale, Eliseo Aja (2000) published an approach to the involvement of
Comunidades Autonomas in immigration policies, the trade union CC.00. (2003)
compiled the regional plans for immigrants’ social integration, and Jos¢ Garcia Afidn
(2003) discussed different ways of comparing the regional government immigrants’
integration plans in Andalusia, Catalonia and Navarra, signalling the difficulties in
selecting the more significant variables to be compared.

Futehrmore, several members of the Migration Research Group based at Universitat
Autonoma de Barcelona are currently carrying out a research coordinated by Ricard
Morén-Alegret on immigration, territorial and socio-economic changes and governance
in Spanish rural areas and small towns, comparing the situation in Emporda county
(Girona province), Marina county (Alacant province), Costa and Andévalo counties
(Huelva province), Campo Arafiuelo and Vera counties (Céceres province), and Bierzo
county (Leon province). This is an overlooked subject in the field because so far most of
the attention has been focused on big urban areas. Some preliminary results of this
research line have been recently published (Morén-Alegret, 2005).

The immigrants’ integration policies have been also analysed in Murcia region
(Gonzalez Ferrer, 2003; Madrid Izquierdo, 2004), and the political parties’ discourses
on immigration have been studied through press analysis in the case of Lanzarote, in
Canary Islands, finding a big difference in treatment when the immigrants mentioned
are Africans or Europeans (Cabrera Socorro, 2002). Permanent observatories on
immigration have been set up as well in some regions like Asturias, where cooperative
observation and participative evaluation go hand in hand with the involvement of civil
society and the regional government (ACCEM, 2004).

In 2000-2001 Joan Subirats, director of Institut de Govern i Politiques Publiques at

Universitat Autonoma de Barcelona, was responsible of the Spanish part of a European



research project on immigration policies in Italy, Ireland and Spain, that included an
analysis of the experience of the Icaria Programme, in Osona, a Catalan county. A paper
studying this case was published by Lluc Pelaez, Michael Donaldson, Robert Gonzélez
and Ares Montardit (2002). These authors outline the evolution of governance and
immigration in Catalonia at the end of the century, taking into account the institutional
network, the informal network, and their capacity of political incidence. The Icaria
Programme started in the early 1990s, it was inspired by the Girona Report and it was an
opportunity for the local government and local NGOs to work together in the
management of resources for immigrants. A network of local governance was created
during a decade having an impact at the following levels: symbolic dimension (both in
the management of public policies and its activities out of them), substantive dimension
(creation of new management structures and new regulation frameworks), and operative
dimension (management of public funds). However, this network entered a crisis in
2001 due to the difficulty in making compatible in the long term the different mood that
public administrations and NGOs have in managing resources.

Furthermore, Gunther Dietz (2000) has also studied from Universidad de Granada the
NGOs devoted to improve immigrants daily life in Andalusia, while the management of
immigrants’ integration by NGOs is also addressed by Sandra Gil Araujo (2004) in a
case study on the Centros de Atencion Social a Inmigrantes (CASI) located in Madrid
region based on qualitative interviews and documental analysis. She concludes that the
CASI network is a way of distance governing typical of neoliberal times because it
breaks the welfare-state logic, mixing up immigrants’ integration with cultural diversity
as a problem to national identity, and transferring the management of social issues to
NGOs and private companies. However, the influence of powerful actors like
employers’ organisations in the Spanish immigration policies is an under-researched

1Ssue.

3. The European and supranational level

The international level is the less approached. Gemma Aubarell, Helena Olivan and

Xavier Aragall (2003) studied the links between immigration and co-development

looking to the inclusion of co-development programmes in the immigration policies at

the central and regional level and the NGOs participation in them (some of these
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programmes were devoted to the immigrants’ return, the management of flows and
integration processes, but most of them had cooperation for development as main aim),
and Josep Ibafiez (1995) studied the Spanish foreign policy facing the immigration from
Northern Africa, both in its bilateral relationships with the Maghreb countries and in
multilateral spheres, including its diplomatic moves in the European Union and its
contribution to various Mediterranean cooperation projects. Furthermore, some authors
have analysed the influence of European immigration policies on the Spanish ones (De
Lucas, 2000; Duran Ruiz, 2004; Jiménez Piernas, 2002). On the other hand, Anna
Terron (2004) has analysed the relation of the Spanish governments with non-European
countries on migration issues, including the bilateral agreements signed so far. The
Europeanization of Spanish immigration policy is a matter taken into account by a few
scholars (e.g. Borras, 1995; De Lucas, 1996; 2000). However, the role of Spain in the
making of the common European immigration policy has been noted by policy-makers
invited to meetings on immigration policies (e.g. Guervos, 2005), but there is a lack of
academic studies about it. Nor there are researches about the influence of private actors
in the making of this common European immigration policy and the impact in Spain of

European networks like Local Integration/Partnership Action (LIA) are missing issues.

4. Diversity: multicultural, intercultural and cultural identity. A variety of debates

In Spain, traditionally, debates on cultural diversity and identity had been often related
to regional and national differentiation (Basque, Catalan and Galician countries were the
most relevant cultural identities asking to be included in the public arena). These
debates in the past were some times related to internal migration. Furthermore, in a
more marginal situation and without specific territories, Roma people (gypsies) had

been also included in discussions about cultural identities in Spain.

Since the late 1990s, the arrival of an increasing number of foreign immigrants has
changed the main focus of the debate (even if internal migration is still very significant).
As early as in 1990 was organised in Girona the first Summer School on Interculturality
(Escola d’Estiu sobre Interculturalitat). 1t is an annual meeting of teachers, social
workers, civil servants and academics and other professionals related to foreign
immigration (e.g. Carbonell, 1996). Since then, the concept “interculturality” has been

preferred by many scholars, activists and professionals as an objective to be reached
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(e.g. Aramburu, Zegri, 1994). As time went by, some local and regional governments
(plus certain central government organisms) have included ‘intercultural mediators’ in
their policies (e.g. Navarro, Pascual, Rojas, 2002). Furthermore, a wide variety of
education initiatives have also included an inter-cultural approach. Thus, for instance, in
the 2nd Congress on Immigration in Spain organised in Madrid in 2000 a whole Session
was devoted to this question (e.g. Garcia Castafio, Granados, 2000). Since then, many
other works have been published (e.g. Alcedo, Rubio, 2005). At the same time,
multiculturality became a target of a wide variety of criticisms from anthropological
perspectives (e.g. Delgado, 1998). However, more recently, Zapata (2005) has
approached multicultural dynamics in Spain from political sciences paying more
attention on the role of political parties, electoral processes, public administrations, etc.

Religious matters have been also a growing focus of research in Spain. There have been
general studies on minority religious groups (Estruch et al., 2004) and, building on the
basis of previous works, Jordi Moreras (1999) published a key book on Muslims that
has been followed by other publications written by a few authors on this specific

religious group, including international comparative studies (Ramirez, Mijares, 2005).

5. Final considerations

A significant number of the studies compiled in this report are descriptive accounts of
legislation and integration policies based on documental and law analysis. Some authors
have paid attention to the immigration policy-making of governments using both
qualitative interviews to key informants, public opinion surveys and documental
analysis. The political parties’ discourses on immigration and their influence in public
policies have also been studied via press and parliamentary debates analysis. There has
been a growing interest in including NGOs in the studies on immigrants’ integration and
immigration policy-making, however governance is a concept included just in very few
studies. In the conceptual arena, integration is the most used term, although it is often
understood as immigrants’ adaptation or assimilation, while accommodation culture is
suggested by some authors.

On the other hand, the situation of immigration policy-making in rural areas and small
towns is under-researched (most of the attention has been devoted to the big urban

areas), and the influence of Spanish governments or private actors in the making of
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European immigration policies and the impact in Spain of European local government
networks are missing issues. More comparative studies at European and international
level are needed. Furthermore, ambitious pan-European researches on the regional and
local diversity within countries regarding the implementation of immigration policies

will be useful.
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