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Abstract

This thesis studies the Spanish social protection system from a gender perspective.
The period investigated is between 1978 and 1996. Two primary research questions were
found relevant for the investigation. First, to what extent- and in which way- does the social
protection system in Spain affect gender differently in terms of outcomes for men and
women? Second, what are the potential factors that explain that degree of gender difference?
Two main issues were set up as hypotheses for the analysis of this second research question:
the extent to which gender equality issues are targeted as objectives in the social protection
policy process; and, whether women are represented as social actors in the policy-making
process.

Using secondary statistical data and legislative documents on entitlement rules, the
first question is analysed by assessing men and women’s access to benefits in cash
administered by the public social security system. Additional consideration is given to social
services in kind and the income tax system as complementary sources of social provision.
Elite interviews and documentary material are undertaken as primary research material for
the second part of the investigation. The focus has been on patterns of neo-corporatism,
policy access of women’s policy machinery, gender equality strategies and the discourses and
ideologies that embrace social actors’ intervention in the policy process.

The thesis starts with an overview of the existing literature. The first chapters
concentrate on theoretical issues and background of the country under study. Chapter 4
locates several ways in which gender stratification is sustained in the social protection
system. It will be shown how labour market segregation and specific configuration of benefits
through entitlement rules explain two-track access to social security for men and women.
Chapter 5, chapter 6, and chapter 7 have identified internal and external factors conditioning
the inclusion of gender equality as a relevant issue in the policy process and the intervention
of women’s policy machinery in policy-making. Bringing together the findings from the
previous chapters, chapter 8 identifies a distinctive gender and welfare model common to the
countries of southern Europe, outlining challenges for the future of their social protection
systems.
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Chapter 1

Introduction

Building on the insights provided by feminist analysis of welfare states, this
thesis, ‘the Gender Dimension of the Spanish Social Protection System’ is an attempt to
contribute in two ways to the debate on the relationship between gender and the welfare
state. On the one hand, by focusing on one country, in this case Spain, which has not been
the subject of much attention by scholars in the field. On the other hand, by offering an
explanation of the relations between gender and welfare systems based on political
constructions of notions of social citizenship.

Considering the first aspect, I argue that the Spanish experience with its particular
features associated with specific patterns of socio-economic and political development,
and as a welfare state that is approaching EU medium size, will contribute to a wider
understanding of gender and welfare state relationships. Spain has very frequently been
neglected in comparative studies of European welfare states. The literature on
comparative social policy, either from mainstream or feminist analyses, has in general
failed to include systematically, the countries of southern Europe' within the analysis.
The late development of the welfare state in Spain and the lack of comparative statistical
data are the two main factors that explain Spain’s absence from much comparative
research. However, the existence of convergent elements with other welfare state models
and divergent components resulting from the concrete historical evolution, produce
specific patterns of welfare protection and, eventually, important repercussions on gender
relations.

Thus, the present study joins an increasing field of research interested in knowing
whether the countries of southern Europe can be considered as a distinct regime-type in
its own. In this sense, and as Lijphart (1971) argues, certain types of case studies, such as
this one, are closely connected with the comparative perspective and might indeed be

considered as implicit parts of the comparative method.

! Greece, Italy, Portugal and Spain are the countries commonly included within the southern or
Mediterranean model.



In relation to the second aspect, focusing attention on the political factor of the
gender dimension of a social protection system is, in my judgement, important for several
reasons. Gender stratification patterns can be more or less predicted according to the type
of welfare regime. Of course, the degree and the form in which welfare states are
gendered matter. A welfare system relying primarily on income maintenance schemes
will, in principle, have stronger connotations for gender relations than a more universal
rights-based welfare. In this sense, part of my concern is to find out how differences
between men and women exist in the provision of benefits. However, a comprehensive
understanding of how such a reality has been shaped, can only be reached by studying the
concrete way in which the policy process has been configured.

Moreover, by concentrating on the political aspect, offering an explanation that
situates gender relations and women’s politics centre stage, the study aims not only to
describe a concrete sphere of intervention but also to discover the relevance of gender
roles in the organisation of society. Evoking the principle policies affect politics and
politics affect policies, the starting point of this research is that the way policies are
organised is crucial for the empowering of groups traditionally excluded from politics and
at the same time, the possibility to act politically challenges existing definitions of

policies.

Context of the research

In the most recent years, welfare state research from a gender perspective has been
expanding in different directions. What used to be two unconnected spheres of
investigation, are now complementary and interactive perspectives. Gender is at present
recognised as a fundamental variable in shaping welfare states. Equally, welfare states are
seen not just as determining class but also gender relations.

The best example of this shift can be found when comparing the first introductory
paragraphs of two influential volumes in the field, edited by Diane Sainsbury.

“Feminist and mainstream theorizing and scholarship on welfare states have been

informed by different research paradigms resulting in distinctive contributions. As yet

there has been little effort to confront the two perspectives and to combine their insights

in analysing welfare states and gender. Instead mainstream researchers have largely

ignored feminist scholarship, and feminists have primarily engaged in a critique of



mainstream analysis. The result has been an intellectual impasse which needs to be

overcome” (Sainsbury 1994: 1).

Five years later, Sainsbury writes:
“The past decade has witnessed an exciting reorientation in welfare state research. The
gender division of welfare, previously a neglected area of study in comparative
scholarship, is currently a major focus of interest. Crucial to this reorientation have been
feminist critiques of mainstream analyses of welfare states and the combining of feminist

and comparative perspectives” (Sainsbury 1999: 1).

Gendering Welfare States by Sainsbury (1994) was a crucial book in my early
approach to this field. Almost all the contributions in that volume appear at different
moments in the theoretical framework of chapter 2. In the latest volume, Gender and
Welfare State Regimes (Sainsbury 1999), the progress made from the point of view of
assessing welfare variations from a gender perspective is phenomenal, although Spain is
absent in the cross-national comparisons. Moreover, the political dimension that received
little attention in previous studies of gender and welfare states is now integrated along
with other indicators of variation of the relationship between gender and welfare states.

Thus, the research builds on an analytical framework where gender and welfare
states are seen in a dynamic relationship. Scott (1986) theorised gender as a constitutive
element of social relationships and as a primary way of signifying relationships of power.
By the former she understands the effect gender has in social and institutional
relationships and by the latter, the implication of gender in the construction of power
itself. Both dimensions of the term recognise that gender relations in society define
structures of differentiation, inequalities and hierarchies (Orloff 1996). In this sense,
gender is not only a descriptive variable, i.e. differences between men and women. It is
also an analytical category. Gender relations conceptualise the very reality of welfare
states.’

Conversely, the welfare state is understood as being not only a consequence of
economic, political and ideological systems, but also as a powerful institution that in
certain ways gives shape to economic, ideological and political realities. It is considered

not only as a mechanism that intervenes and corrects the structure of inequality of a

2 Jones and Jénasdéttir (1988: 9) defined gender as an analytical category in political theory as “to perceive
gender as at least an analytically distinct set of social relationships”.
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society, but also as a stratification system on its own, an active force on the structure of
social relations (Esping-Andersen 1990).

From this perspective, the relation between women and the welfare state is not
established as linear but as relational. A linear understanding would consider that
women’s dependency is either strengthened or weakened by the welfare state. A relational
vision emphasises its contradictory nature. That is, what several feminists have called
“paradoxical”. Women’s position within the private sphere plays a very important role in
the configuration of the welfare state and also, the welfare state becomes crucial in the
achievement of gender equality in society. As Pateman (1989) puts it, the paradox
consists of the patriarchal structure of the welfare state as an institution that has also
brought challenges to patriarchal power and helped to provide a basis for women’s
autonomous citizenship.

Therefore, when assessing the gender dimension of welfare states, this
antagonistic relationship will have to be estimated. Doing so implies looking at the
importance of the family along with the state and the market in welfare provision, in order
to assess the role of women as providers of welfare. Also, the existence of policies that
allow women’s emancipation from family obligations needs to be appraised, such as
policies that encourage women’s entrance to the labour market and policies that promote
the combination of paid and unpaid work.

However, I do not assume that either categories or gender roles are internally
homogeneous. Central variables such as race, age, education, income or labour market
position produce divisions within each gender category. Women’s interests might
therefore differ. Policies designed for women’s roles as mothers and carers do not affect
all women, for the simple reason that not all women are mothers or carers. Even for those
that do perform that role, such policies only affect them in a concrete period of their life
cycle. Similarly, not all men benefit equally from welfare provision given on a
breadwinner basis, simply because not all men are breadwinners.

Nonetheless, as far as these categories and roles are socially constructed and tend
to explain the norm, there is a case for analysis. As several authors have outlined, the
recognition of multiple identities between men and women does not undermine the case
for political agency. As Lister (1997: 77) points out, “the recognition that the category

woman is not unitary does not render it meaningless”.



Why the social protection system?

Initially, social protection schemes were developed to secure the income of
individual workers facing risks of the life cycle. These risks were mainly produced as a
consequence of temporary or permanent spells from the labour market. The first attempts
of social insurance programmes were motivated by the productivity needs of
industrialised economies and by the interests of the political elite to preserve the
hierarchical structures of society by containing potential social conflicts. Thus, strictly
speaking, when these insurance schemes were first created, issues such as equality or
redistribution between members of society, were not relevant objectives. On the contrary,
to secure individual income in the face of certain risks often meant to secure differences
in the life standards of individuals acquired through lifetime.

The development of social protection schemes under democratic political systems
soon gave a social dimension to these individual rights. As Baldwin (1990) argues,
concerns that had formerly been individual became political in its broad sense. Thus, for
instance, a pension given by the state to someone reaching old age embodies certain
definitions of citizenship in its social expression. Is the pension given on the basis of age?
Is it tied to the labour market? Is it on the basis of family dependency?

This understanding of social protection benefits as citizenship rights becomes very
relevant from a gender point of view. Although citizenship has been claimed as being
neutral, feminism has identified its gender constructions. Rights and obligations embody
strong assumptions about gender roles. The very definition of risk can have a gender bias
since social protection schemes represent an area of intervention where the family, the
market, and the state are strongly inter-linked. When the state decides not to intervene in
certain circumstances, the decision hits on families as primary institutions of social
protection. Also, by identifying certain risks and not others, benefits rely on assumptions
of what social needs are identified as such, and how they should be protected. Thus, the
way in which social protection systems define risk and the social bases of the protection
offered, i.e. understandings of equality and solidarity, not only reflects, but also shapes,
structures of power and social relations. As Baldwin (1990) notes:

“Social insurance has not been a neutral system. It has not just mirrored economic and

demographic changes or the evolution of risk incidence. Rather, it has directly affected

12



how such developments have been perceived and received in the political forum (1990:
16).

Thus, policy outcomes and structures need to be acknowledged when studying the
gender dimension of a social protection system. The analysis of policy outcomes will
focus on patterns of stratification in the performance of men and women in the different
protection schemes. The study of the policy structure will have to pay attention to how
risks and needs are defined and how they are articulated in the actual configuration of
benefits. As far as political options and decisions condition final outcomes, the
configuration of the policy process has an impact on gender relations.

The assessment of the policy process will have to assume its multidimensionality.
That means that there are several factors intervening in the policy process and that they all
influence the final outcomes. Every single factor that intervenes in the course of action of
policy formation has a specific responsibility for the final outcome. Therefore, the actors
that intervene in the process, the problems they aim to solve, the identification of
alternatives and the viability of possible solutions, are all issues that need to be identified.

Thus, the interest from a gender perspective is to develop a focus of analysis that
underlines the role of women and the relevance of gender related topics, all the way

through the agenda setting to the implementation stage.

Research questions and methods

I set out the research proposal by suggesting two main questions: To what extent —
and in which way- does the social protection system in Spain affect gender differently in
terms of outcomes for men and women?; and what are the potential factors that explain
that degree of gender difference?

The first research question tries to distinguish patterns of dissimilarities in the way
men and women are protected and the principles by which men and women’s social rights
are defined -whether they are obtained on a labour market basis, through family
dependency or individually-. More specifically, I attempt to find out to what extent
gender differentiation is affected by processes of claiming benefits and by the existence of

different programmes for family and labour market needs, and redistributive mechanisms.
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Social protection in Spain is organised around four main entities. The National
Social Security Office (Instituto Nacional de Seguridad Social), which manages the
following cash benefits: old-age pensions, permanent invalidity, widow’s pensions,
orphan’s benefits, benefits for family members, cash benefits in the case of temporary
incapacity for work, family benefits and maternity allowances; the National Health Office
(Instituto Nacional de Salud) gives benefits both to the persons insured in the sickness
insurance funds and to the population which have no resources. Agencies of the
autonomous devolved regions have transferred powers. The National Employment Office
(Instituto Nacional de Empleo, INEM) manages all unemployment benefits and here also
bodies of the autonomous regions have transferred powers. Finally, the National
Migration and Social Services Office (Instituto de Migraciones y Servicios Sociales,
IMSERSO) is in charge of migration affairs and controls additional social services and
also administers social assistance allowances and non-contributory benefits. While the
National Health Office is subordinate to the Ministry of Health, all the other bodies are
subordinate to the Ministry of Labour and Social Affairs.

In the present study, the empirical analysis will concentrate on all the cash
benefits and allowances included under the National Social Security Office.® The reasons
for choosing social insurance as the main focus of attention lie in the fact that in Spain,
and contrary to other social protection schemes such as the British, social protection is
overwhelmingly supported by social insurance, and other non-insurance programmes
have less importance. The ‘Minimum Income Scheme’ (RMI), for example, which
provides income support for people in extreme situation of need is completely
decentralised and independent of the national social security system. The analysis of these
latter benefits, therefore, goes beyond the time and space constraints of this research.
Similarly, unemployment protection, although it is a key element of social protection, will
not be analysed in the empirical research since it is not included within the rest of cash

benefits in terms of data collection, administration and regulation.

3 The public system of cash benefits of the social security system (pensiones publicas de la Seguridad
Social) consists of a main contributory scheme and a secondary non-contributory means-tested scheme.
Invalidity, retirement and surviving are the main risks covered under the social security system. Widow
benefits are the most important category of survivors although orphan and ‘in family favour’ also exists as
two minor categories (see appendix 3). The contribution-related statutory social insurance has a general
scheme (employees in industry and in the service sector) and special schemes for the workers of other
economic sectors (agrarian workers, self-employed, seamen, miners, and domestic service). While the
specific contribution requirements of the special regimes will be analysed (chapter 4) the data on cash
benefits gathers all regimes. Data by regimes and by sex could not be obtained from the official statistics of
the Ministry of Labour and the INSS.

14



However, apart from cash benefits, discussion also extends to social services in
kind and the income tax system as two elements that are complementary to cash benefits
(see chapter 4).

The assessment of the social security benefits is carried out by looking at the
criteria for initial and ongoing eligibility, accessibility and generosity of all benefit types
and how it affects men and women differently.

Considering the eligibility criteria, attention will be paid to the conditions of
entitlement for each benefit, such as the contribution record (number of years of
contribution required to qualify for the benefit) and the requirements of affiliation to
social security (earning requirements, and other restrictions such as age, marital status,
years of marital cohabitation, etc.). Women’s access to benefits will be analysed by
looking at the percentage distribution by age and sex in all contributory and non-
contributory benefits.

The ‘generosity aspect’ will be studied by comparing average and minimum
benefits between men and women in different age groups. The analysis will also
concentrate on the redistributive mechanisms that operate within the social protection
system, such as minimum pension policy, occupational schemes and the calculation used
for initial pensions. These mechanisms are very relevant for women since they are created
to break the relationship between contributions paid and the income received from the
benefit.

The differences between individual and derived benefits, that is, benefits given on
an individual basis or benefits given on a family basis, in terms of access and quality of
the benefits, will also be studied since it largely explains patterns of gender stratification.

The treatment given to maternity and family benefits will also be explored to
determine to what extent the system of protection allows for a real reconciliation between
paid and unpaid work. Social services and taxation also need attention as complements to

cash transfers. Changes produced over time will be assessed.

The second, and larger in scope, research question concentrates on the policy
process. In particular, the analysis will focus on the key social security reforms. Using the
outcomes of the previous question contextually, two main issues are set up as hypotheses

for this part of the analysis:
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- To what extent are women represented by social actors or as social actors in
the policy-making process?
- How are gender equality issues targeted as objectives in the social protection

policy process?

The study of social actors’ participation in the policy process implies the analysis
of the balance of power between the actors involved in the decision-making processes. In
this investigation I will pay attention to patterns of neo-corporatism in the development of
policy-making. By corporatism I refer to the description of a union system between the
state administration, employers associations and trade unions for taking on
responsibilities of economic and socio-political issues (Fithrer 1996). I argue that how
these power relations are configured has an impact on policy-making and on women’s
policy intervention and structures of gender roles.

The Ministry of Labour and Social Security and the two main trade unions at
national level - UGT and CC.00.- (departments of institutional relations) will be
analysed as the two main social actors intervening in the policy process. The Ministry of
Labour and Social Security, through the INSS (National Institute for Social Security) has
been responsible for the policy-making and implementation of social security reform.
Trade unions are legitimised social actors in social security reforms although not always
intervening directly.’

The analysis of the policy process will also require the examination of a number
of factors that might also determine the contents of the agenda. These factors range from
institutional arrangements, structural constraints and policy legacies and play a part in
jeopardising the chance to introduce gender oriented policies.

While the relevance of the political factor in welfare state formation has been
considered by focusing on the class coalition and the political structure between right and
left political formations, a gender perspective will have to pay attention to how all these

elements interact and affect gender relations.

4 What is commonly the third party in corporatist and tripartite agreements, the employers’ organisation
(CEOE) is not taken into account in this analysis. For two main reasons: firstly because the CEOE has not
been a decisive power in most of the social security reforms. Secondly, because this organisation does not
have any section or department devoted to women or gender issues. Representing the core entrepreneurial
world, the employers organisation is not considered as a social actor that would act in the interest of women
as either citizens or workers.
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A main concern will be to assess the policy influence and access of women’s
advocacy institutions in the policy process. I use the concept of women’s advocacy
institutions or women’s policy machinery to refer to institutional bodies, which have as a
main objective the promotion of gender equality. The concept is taken from McBride and
Mazur’s (1995) work on comparative state feminism. These authors use the term
‘women’s policy machinery’ to describe any structure established by government with its
main purpose being the betterment of women’s social status. I will refer to the term in a
broader sense, including the governmental structure, the Women’s Rights Institute,
Instituto de la Mujer, and also the bodies responsible for gender issues inside trade
unions, Women’s Secretariat of CC.00O. and Women’s Department of UGT.?

The concept of ‘policy access’ also comes from the afore mentioned study of
McBride and Mazur (1995).° I will apply it to my own research to refer to the capacity of
women’s advocacy organisations to intervene directly, as part of the policy process, or
indirectly, by acting upon the actors involved in the process, in those policy arenas
dealing with social protection issues. This part of the investigation also aims to discover
the extent to which gender policies are strategically integrated with other public policies
or whether they are designed and implemented in isolation. The organisational strength of
the women’s advocacy groups is meant to be fundamental to whether gender equality and
discrimination in the social protection system obtains specific consideration. Policy
formulation and implementation are considered as political processes, from this point of
view, the absence of women from the decision-making processes has negative
implications for the excluded group. Therefore, a basic assumption will be that a greater

presence of these women’s advocacy groups in the policy process contributes to integrate

’ The feminist movement as such will not be considered as an autonomous social actor for two main
reasons. Since the beginning of the 1980s the political demands of the feminist movement have been
articulated through public institutions (the IM) and organisations (trade unions). The IM represents the
institutionalisation of the feminist movement and hence it is logical to assume that the chances of political
success of the women’s movement’s demands will have to be analysed through this administrative body.
Moreover, it has to be taken into account that social protection is a field where decisions are mostly taken
within a labour relations framework. While in other areas of intervention grassroots movements or civil
society organisations might exercise pressure upon political decisions, the chance to exercise pressure in
this particular field come from within the actors legitimised in the process (in this case, the government and
the trade unions).

¢ MacBride and Mazur (1995) in their analysis on Comparative State Feminism used the concepts of ‘policy
influence’ and ‘policy access’ to investigate the general effectiveness of state feminism in several countries.
‘Policy influence’ refers to the participation of each women’s policy office in the formation of feminist
policies that promote the status of women and/or undermine patterns of gender hierarchy. ‘Policy access’ is
the degree to which women’s policy machinery develop opportunities for society-based actors to exert
influence on feminist policies.
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gender issues into the policy agenda. The issue is theoretically dealt with in chapter 2 and
empirically analysed in chapter 6.

Moreover, the research will also pay attention to what the different strategies
towards gender equality and demands of the women’s advocacy institutions in shaping
policy outcomes have been.

Furthermore, it is important to evaluate how gender issues, in relation to the social
protection system, have been conceptualised by the actors intervening in the policy
process. The discourses and ideologies that embrace actors’ strategies will be assessed by
examining in depth ‘solidarity’ (solidaridad) as a strategic concept. Notions of solidarity
were very present in the interviews I had conducted. The word appeared so many times in
the interviews with policy-makers that I had no option but to place the meanings of the
word in context and look for its implications when viewed from a gender perspective. I
would argue that the definition of ‘solidarity’ as a key concept in the articulation of the
social protection system is usually taken for granted. However, from my point of view,
this supposition can be questioned and the concept might be redefined when looked from
a gender angle. The investigation will look at the way in which notions of solidarity rely

on assumptions about ‘familialism’, which includes unpaid work in the private sphere.

The empirical material used for this part of the research is a combination of elite
interviews and documentary material (see appendix 1). Documentary and interview
analyses are two complementary research strategies both dealing with the same empirical
units (social actors in gender and social policies) and are used for the same ends (research
questions and sub-hypotheses testing). The interviews are particularly important in this
type of research. Since the direction of the research questions obliges a study of what is
not there as much as what is there, in the sense that gender equality issues have not
motivated policy changes in the social protection system, the verbal testimonies of the
actors involved in the process are needed.

In addition to these accounts, documents are a valuable tool to analyse how
changes in policy-making and choices in public policy affecting gender relations have
been explained, sustained and constructed by the different social actors at a particular
period of time. As socially constructed realities, institutional texts are inextricably linked
to the social contexts in which they are produced (Miller 1997). Documentary research is
also used to provide an exhaustive knowledge of the external circumstances determining

options and decisions in the policy process. Finally, the use of two complementary
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methods for this qualitative research gives more opportunities for reflexive elaboration

and thus contributes to the validity of the analysis.

Structure of the thesis

The thesis is divided into two parts. The first part, in which this introductory
chapter is included, concentrates on theoretical issues and background of the country that
is the object of study. Chapter 2 starts with the development of feminist analyses of
welfare states from a uniform and unilateral vision to a more complex picture of
paradoxical and contradictory relations between women and welfare systems. The
understandings of welfare state performances and the indicators used to measure welfare
state development are criticised, from a gender point of view, for the use of a notion of
social citizenship that excludes gender. Mainstream theory is challenged by feminism
through the creation of a number of indicators that are either complementary or
alternative to the pre-existing ones. The chapter finishes with the attempt to integrate the
views on welfare states from a gender perspective within wider debate of challenging
notions of citizenship.

The historical and contextual framework of welfare state development in Spain is
analysed in chapter 3. The chapter offers a description of the evolution of the Spanish
welfare state, with a particular focus on the social protection system, through basic socio-
economic and political processes. The analysis tries to identify convergent and divergent
patterns in relation to the main European welfare state models and the repercussions of
these factors on gender relations.

Chapter 4 is of an empirical nature, and provides an overview of the performance
of men and women in the social protection system, in terms of access and quality of the
benefits. The variable ‘sex’ is analysed, together with age, using the information that is
available offering a complete view of benefits’ distribution. The study of the conditions of
entitlements and type of benefits provides a comprehensive view of how the system is
organised and what the repercussions are in terms of gender relations. The study of the
basis of entitlement helps to clarify whether policies reinforce existing gender relations or
transform them. The chapter aims to address a number of questions: to what extent is
gender differentiation affected by processes of claiming benefits and by the existence of

different programmes for family and labour market needs? Can we distinguish patterns of
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dissimilarities in the way men and women are protected? Are men and women’s social
rights based on equal principles of independence and autonomy?

The material of chapter 4 provides the context to the following chapters. From the
empirical evidence of gender patterns of stratification and inequality in the social
protection system, the research moves towards the policy process’ analysis. Thus, the first
part provides a framework for the second part and also poses a number of unresolved
questions to be adopted by the following empirical chapters.

Using the literature on policy-making, chapter 5 attempts to explain how the
political agenda was configured from the beginning of democracy. It deals with the
importance of policy legacy, policy objectives and policy discourses in determining the
agenda’s objectives. It examines what the constraints and/or the motivations have been
for the consideration of gender issues in the political agenda and in the final
implementation of the policies. Finally, it looks at how the power relations between the
social actors, in particular the existence of corporatist relations, might have had an
influence on final outcomes.

The empirical analysis developed in chapters 6 and 7 continue along the path
initiated in chapter 5. Thus, these chapters share a common goal: to understand what the
factors are that have conditioned the introduction of a more gender oriented social
protection system, motivating or constraining policy change from the previous system,
once democracy was established. Chapter 6 focuses on the policy access of women’s
advocacy groups. Chapter 7 unravels the false nature of apparently neutral notions of
solidarity, in which the social protection system is rooted. Gender is understood by its
absence. Social provisions rely on assumptions about gender and family roles that interact
with the state and the labour market.

The last chapter ties together the analysis of the previous chapters reflecting the
major research findings. The chapter also tries to reflect upon the implications of my
findings for the theoretical understanding of the relationship between the welfare state,
gender inequalities and notions of social citizenship. The chapter will return to the issue
of welfare state regimes and gender regimes. The findings of my research will enable me
to consider whether Spain can be placed alongside the major welfare and gender
categories or whether it forms, along with the other southern European countries, a
distinctive gender and welfare typology. Attention will also be paid to the social and

economic challenges that social protection systems are currently confronting.
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Finally, appendix 1 “Considerations on methods” offers additional information on
some methodological aspects of the empirical chapters. Appendix 2 gathers together the
secondary statistical data used in chapter 4 and appendix 3 is a selected audit of the main

benefit types.
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Chapter 2
The Gender Dimension of the Welfare State

Introduction

The study of gender and welfare state engages with key debates in feminist theory.
From the feminist perspective, the point of departure in an analysis of the gender
dimension of welfare states has been to focus on the public/private division. What is
needed, it has been argued, is a theoretical focus that outlines the implications of a
systematic gender difference in terms of access to social rights based on the public/private
dichotomy. These dichotomies, widely used to explore the nature of women’s
subordination, are also relevant for understanding the complex relationship between
gender and the state, which also relates to notions of citizenship. The present chapter
investigates the specific form that these dichotomies adopt in the analysis of gender and
welfare state relationship. Attention will be paid to the changes in the perception of the
problem and the alternatives to mainstream analysis from a gender point of view.

The gender and feminist examination of welfare programmes and structure also
encounters the broader contemporary debate about the nature of state intervention and

social citizenship in present changing societies.

Early feminist views on the welfare state

The early approaches to the relationship between women and welfare states were
polarised. The first broad perspective can be seen in terms of what Orloff (1996) titles ‘the
social reproduction of gender hierarchy’. The various schools of thought that come within

this perspective, although differing broadly,’ shared a suspicious -if not a wholly

! Radical Feminism understood the welfare state as an institution that reinforces the subordinate position of
women through discourses of motherhood and caring as a female responsibility. They have tended to give a
biological explanation to the universal oppression of women. The strategy of Radical Feminism in terms
of the welfare state has been the creation of separate alternative resources for women. Socialist feminists
have also understood the welfare state as maintaining male domination over women by focusing on
women’s role as family members (mothers and wives) with the whole range of domestic and caring
responsibilities. Socialist Feminism concentrated on capitalism as a system of oppression for men and
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negative- idea of the potential capacity of welfare policies to enhance women’s
independence. The basic idea was an understanding of the state and its social policies as
maintaining social control and gender hierarchies under a patriarchal society. Thus,
control was achieved through a number of legitimated means such as the gendered
divisions of labour, the family wage system or the traditional family (Orloff 1996). The
opposing position can be seen in terms of the potential for welfare states to ameliorate
gender inequalities. Gender and welfare state relations are analysed from the assumption
that welfare states work to reduce social inequalities and provide an effective instrument
in reducing poverty among women.

These two main first incursions in gender and welfare state studies had two main
problems. On the one hand the studies were for the most part made from the particular
context of one country -overwhelmingly English-speaking and Nordic countries-
reinforcing a fairly unified view of such relationship. On the other hand, by concentrating
on women’s position in comparison with men, features of gender differentials were
generally neglected. Gender refers not just to two sexes but also to the cultural and social
constructions of masculine and feminine roles, emphasising not only the specific
conditions of each category but also their mutual dependency.

The uniformity and linearity of these two visions could not allow for an
understanding of the complexity of national and historical variations and different patterns
of gender roles. Feminist scholars have lately began to recognise the complexity,
multiplicity and at times contradictory nature of women-state relationships. Although
recognising welfare states as systems of stratification and inequality between men and
women, the emancipatory potential of welfare state policies is also pointed out. Policy is
now seen more as an instrument that might promote different types of gender relations.
From this point of view, efforts have been made to either complement mainstream
measures to equally integrate men and women or suggesting alternative dimensions to
assess gender differences in welfare state’ outcomes. This contemporary approach also
brings the recognition of the existence of different state formations and its implications in

terms of gender.

women. Hence, one major concern has been to locate domestic labour within an analysis of productive
relations.
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The interaction between mainstream and feminist analysis has been particularly
fruitful over the last decade. However, before examining this relationship in more detail,

the key features of mainstream theory need to be explained.

Mainstream analysis of the welfare state. Notions of citizenship

Mainstream theories have always privileged the market-state nexus in welfare
state’s analysis. By so doing, only the class divisions are placed at the centre, leaving
outside other types of social divisions such as gender division. The classical approaches to
the study of the welfare state were based on the basic key variables of class, state, market
and democracy. But despite these common traits, the approaches differed widely.

Classical political economy maintained that state’s intervention was an obstacle to
the healthy functioning of the market. Adam Smith, its main advocate, saw the production
and exchange of goods and services within the formal economy as the only way to
provide individual welfare (Pierson 1991). Marxism saw the state under a capitalist
society as an instrument for the reproduction of social relations and in the interest of the
capitalist class. The distribution of welfare under a capitalist society is meant to reflect
market capacity rather than real needs (Pierson 1991).

Social, political and economic changes that took place during the 20" century -
processes of industrialisation and urbanisation- would soon indicate the congruence of
state provision of welfare and the development of a capitalist economy. Under this
century’s challenges the first studies of welfare states concentrated mainly on the origins
of welfare states and in examining differences and similarities between specific welfare
state formation. Some authors, collectively represented as the ‘industrialisation approach’
focused on the industrialisation process as the main explanatory factor in welfare state
origins (Wilensky 1975). According to this view, economic and social changes brought by
industrialisation forced the states to develop welfare programmes independently of
particular political formations. From a different perspective, the ‘class mobilisation
approach’ (Korpi 1978) placed the driving force of welfare state formation in the political
power of left wing parties and trade union organisations. Finally, the ‘state-centred view’
concentrated on the specific features of a given state as the main influence in the building

of a welfare system (Heidenheimer and Heclo 1976).
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However, given the evidence of different welfare state formations, current trends
have focused on the construction of “ideal types” defined through certain dimensions of
variation to draw a more accurate picture of welfare state formation and reflect more
complex and multivariable explanations. A common feature of all mainstream studies
however has been the emphasis placed on market-state nexus, with a unified point of
departure: the concept of citizenship as an element that determines origins and
characteristics of the welfare state.

T.H. Marshall’s paper “Citizenship and Social Class” published in 1950, was an
attempt to understand the welfare state in terms of the development of citizenship rights
and their relationship with class. Citizenship is defined as a status, which is enjoyed by a
person who is a full member of a community. The author identified three components in
the notion of citizenship: civil rights, institutionalised in the law courts; political rights:
that guarantee the right to participate in the exercise of political power in the community;
and social rights, embodied in the welfare state, defined as the right to participate in an
appropriate standard of living. Marshall’s theory constitutes a progressive, linear model of
the acquisition of rights, which follows a chronological order in all societies with civil
rights coming first and social rights last. In this sense, Marshall’s notion of citizenship is
clearly based on the Anglo-Saxon experience which makes it difficult to apply to other
countries’ experiences, such as Spain where, as we shall see, to a certain extent social
rights came before political and civil rights. The development of welfare states in
different countries shows that the process of citizenship is much more complex than a
linear model. Moreover the non-linear mutual interdependence between civil, political
and social rights is also evident in another way. As Lister (1997: 34) explains “social
rights, at least in theory, enable citizens to exercise their political and civil rights on equal
terms and create the conditions for full social and political participation”.

However, what makes Marshall’s theory so important is his view of the
contradiction between the principles of citizenship and the operation of the capitalist
market. This relation between citizenship and the labour market is analysed by Marshall
in terms of class. The analysis is very similar to the one developed by Hegel, what Donald
Moon calls Hegel’s dilemma: “the moral dilemma that arises when citizenship is
undermined by the operation of the capitalist market” (Pateman 1989: 182). The market

leaves some individuals deprived of the resources for social participation and so they
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become exiles from society. The problem therefore is that if full citizenship is considered
to be achieved through the participation in the labour market, then those who cannot

participate are deprived of such rights.

Esping-Andersen’s Three Worlds of Welfare Capitalism (1990), one of the most
influential studies of comparative welfare states’ analysis of the last decade, uses two
indicators that are directly influenced by Marshall’s notion of citizenship: de-
commodification and social stratification. In his own words:

“ Few can disagree with T.H. Marshall’s proposition that social citizenship constitutes

the core idea of a welfare state. (...) The concept must involve the granting of social

rights. If social rights are given the legal and practical status of property rights, if they are
inviolable, and if they are granted on the basis of citizenship rather than performance,
they will entail a de-commodification of the status of individuals vis-a-vis the market.

But the concept of social citizenship also involves social stratification: one’s status as a

citizen will compete with, or even replace, one’s class position” (Esping-Andersen 1990:

21).

Therefore, what is meant by de-commodification is the degree to which social
rights are guaranteed independently of pure market forces; when a person can maintain a
living without reliance on the market. The concept determines the type of citizenship
given in a society.

Furthermore, the concept of social citizenship also helps determine social
stratification. From this perspective, the welfare state defines a specific type of
stratification in our society:

“The welfare state in not just a mechanism that intervenes in, and possibly corrects, the

structure of inequality, it is in its own right a system of stratification, an active force in

the ordering of social relations” (Esping-Andersen 1990: 23).

Using the two indicators, together with an analysis of the employment structure,
Esping-Andersen distinguishes three regime-types of welfare states in contemporary
capitalist societies: conservative, liberal and social-democrat. Each one of the three
regimes goes hand in hand with a particular attitude towards de-commodification, a

specific form of social stratification and a distinctive labour market regime. The
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conservative or corporatist welfare regime provides de-commodification in a limited
form. It defends the preservation of status differentials where rights are attached to class
and status and there is no commitment to full employment since women are discouraged
from working. The liberal type minimises de-commodification effects and social rights
are guaranteed on a minimum basis. The social-democratic type maximises de-
commodification. The access to social rights is based on the principle of universality. This
type of welfare is committed to full-employment.*

Finally, the three elements are influenced by the particular way in which the class
structure has been organised. Esping-Andersen redefines the influence of the political
factor substituting the existing ‘class mobilisation’ approach previously described, by the
‘class coalition’ thesis. Three historical forces are included in this category: the pattern of
working-class political formation, the political coalition building in the transition from a
rural economy to a middle-class society, and the past reforms towards the institution of
class preferences and political behaviour. Applied to the regime-types, while the strength
of left-party mobilisation explains the foundation of social-democratic regimes, the
negative or insignificant effect of this variable helps to understand the formations of the
liberal and conservative regime. In the last, Catholic-party strength and a history of
absolutism were principal forces in welfare state formation.

The class coalition thesis underlines the importance of an understanding of power
in terms of social relations more than in terms of social categories (Esping-Andersen
1990). From this perspective, the patterns of power alliances, such as neo-corporatism,
and the structure of not only working class and labour parties but also of right-wing party

power, are considered of great importance in social policy outcomes.

The feminist critique to mainstream approaches. Challenging citizenship

The basic problem, from a gender point of view, is that the study of citizenship
does not lead these authors to deal theoretically with gender. The attention paid to class
does not lead Marshall or Esping-Andersen to a particular mindfulness of women’s

position. By asserting the connection between social rights and social class, the

2 The archetypical examples for each regime are: the USA, Canada and Australia as liberal welfare states.
Australia, France, Germany and Italy as the representatives of the conservative type. The Scandinavian
countries representing the social-democratic regime type (Esping-Andersen 1990).
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problematic relationship between citizenship and dependency in the family is not
considered. Hegel’s dilemma has been analysed by Pateman (1989) in terms of gender,
establishing what she calls the Hegel’s second dilemma. In her opinion this dilemma is
based on that category of individuals who are exiles from citizenship not because they do
not find any one to buy their labour-power at a living wage, as happens in the first case,
but because they are incapable of working. This incapacity to work prevents their
integration into civil society as citizens. These groups are mainly women since “women
naturally lack the attributes and capacities of the individuals who can enter civil society,
sell their labour-power and become citizens. Women, Hegel held, are ‘natural’ social
exiles” (Pateman 1989: 183). As a result, women are, quite often, not incorporated into
the welfare state as independent citizens but as members of the family.

As has already been outlined, the understanding of this unequal position of women
in citizenship and the welfare state, constitutes the core preoccupation of feminist theory.
It highlights the problematic nature of the ideological foundations of apparently neutral
concepts, in this case, the notion of citizenship. As Lister (1997: 3) stresses “the
reappropriation of strategic concepts such as citizenship is central to the development of
feminist political and social theory”.

Thus, as has been argued before, there is a necessity for a theoretical focus that
outlines the implications of a systematic gender difference in terms of access to social
rights based on the public/private dichotomy. The meaning of citizenship for women
needs to focus on other ‘non visible’ issues that have also given shape to the configuration
of the welfare state. The public/private division in the study of welfare state and social
policy is articulated in terms of two further dichotomies: those of

dependence/independence and productive/reproductive.

Binary oppositions

Citizenship has been constructed through an intrinsic division between the
attributes and capacities of the two sexes. The central criterion for citizenship has always
been independence and such independence has always been associated with male
“attributes” and “abilities”. Men, but not women have been seen as possessing the

capacities required of ‘individuals’, ‘workers’ and ‘citizens’. Pateman (1989) outlines
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three elements of independence: the capacity to bear arms, the capacity to own property
and the capacity for self-government. In the democratic welfare state, she notices,
citizenship is related to the last two dimensions. On the one hand, men’s status as workers
depends on their ability to contract out the property they own in their labour-power, on
the other hand, the institution of marriage gives the right and obligation to men to be the
breadwinner of the family.

If the meaning of independence is associated with men, the one of dependence has
female attributes. Women are still not property owners to the extent men are and
moreover, women enter into the protection category in terms of the dichotomy
breadwinner/ housewife. “The category of ‘breadwinner’ presupposes that wives are
constituted as economic dependants or ‘housewives’, which places them in a subordinate
position” (Pateman 1989: 186). Moreover, women’s economic dependency underpins the
sexual division of labour. It creates and legitimates those inequalities both inside and
outside the home. At the same time, it encourages male work incentives and, thereby,
their relative independence of state monetary support. At this point,
dependence/independence leads to the productive/ reproductive dichotomy, which is also
constructed through the sexual division of labour. These two categories are particularly
relevant in the discussion about the welfare state because they can make visible the way
through which the welfare state can reinforce or attenuate women’s subordinate position
in the “reproductive” and private area by promoting certain types of policies.

However, the use of these two categories for gender analysis carries some
problems. Basically these arise from the use of categories that belong to an ideology
(Marxism) that, like the rest, has been gender blind. In very broad terms, the Marxist
concept of reproduction applied to women would focus on the way that women at home
have an indirect relationship to capital, through the function of reproducing the male
labour force. As Pascall (1986) sees it, this analysis is valid in the sense that it places
domestic work within the economic system, but it is problematic because women’s
relationship to capital is examined at the expense of women’s relationship to men.
Therefore, the analysis of reproduction needs to be placed within the broad understanding
of the public/private divide. The way in which women have been relegated to the

reproductive, dependent and private realm has to be seen not only as a consequence of the
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dynamics of the economic system but also as a consequence of cultural and ideological
patterns.

In fact, more than just a division of labour, the foundation stone of citizenship has
been a very powerful gendered construction of irreconcilable categories. The opposition
between independent male/dependent female, public man/private woman, male
citizen/woman non-citizen assembles a whole web of antagonistic meanings, which not
only has material evidence - to own or not to own private property- but relates also to a
non-material emotional and physical world of interpretation. While the public male
citizen is a disembodied and rational individual, the private female is embodied and
emotional (see Valcarcel 1991; James 1992; Amor6s 1997).

At this point, we should be able to recognise why social policy and welfare state
analyses have been frequently made from the productive world and not from the world of
reproduction.

“The difficulty is that the analysis is confined to productive relations. Thus most serious

theoretical work on the welfare state concerns relations between capital and labour and

the nature of the state in a capitalist society (...) reproductive relations are subordinated to

the productive process, and are not themselves analysed” (Pascall 1986: 21).

The dependence/independence and productive/reproductive dichotomies, or more
generally the public/private division, have significant implications in terms of the welfare
state. By making the notion of citizenship only relevant to the public, independent, and
productive sphere, the connection or the importance of the private, dependent, and
reproductive world is completely ignored. And yet “the public character of the sphere of
civil society/state is constructed and gains its meaning through what it excludes: the
private association of the family” (Pateman 1989: 183).

Within this framework, the claims for women’s social benefits have been seen as a
forced election between two different citizenship statuses. Either the caring and maternal
activities women perform at home are recognised as a relevant citizenship category,
bringing ‘motherhood’ to a political status (see Pateman 1992) or they are accepted under
the “neutrality” of the term, participating equally with men in the public sphere and
therefore vindicating the right for equality in a universal conception of citizenship. These
two routes have important policy implications. Welfare states might establish strong

family policies to enable women to raise children and do the caring having the protection



of the state, either through tax deductions or cash benefits. Conversely, social policy
might also promote women’s access to paid work and include them in the traditional
labour market-state link for protection. Moreover it also determines the feminist strategies
in terms of whether they place the emphasis on women’s status under citizenship as carers
Or as wage earners.

However, the question is, are these two routes to welfare truly incompatible? To
start with, the dichotomies dependent/independent and production/reproduction may
obscure two important facts. First, the ‘dependence’ of women means also that men are
dependent on them for care and servicing. Women’s status in the home is not absolute but
is conditional upon their being simultaneously depended on by others. For many women,
being a dependent is synonymous not with receiving care but with giving it. Second, it
also obscures the extent to which a proportion of the female population belongs under
different conditions to the “productive world” of the labour market. The confinement of
women at home can sometimes be more ideological than real.

For that reason there has been a wide range of literature that tries to ‘deconstruct’
the dichotomies, to disentangle the ways in which each part of the binary division
includes and contemplates the other. The issue hints at the wider debate on the difference
versus equality dilemma for feminism. The ‘equality versus difference’ debate has
produced one of the most vivid discrepancies among feminists, although scholars have to
a large extent recognised the false nature of the opposition. As Scott (1988: 44) argued,
the problem is solved by the “unmasking of the power relationships constructed by posing
equality as the antithesis of difference and the refusal of its consequent construction of
political choices”. In the case of dependence versus independence, by breaking the binary
thinking, a third concept emerges and the connection between the two poles takes the
stage. Lister (1997) for instance, talks about the trichotomy of dependence, independence
and interdependence to underline the mutual reliance of the two categories. From here,
welfare states have the policy option of not just privileging one citizenship status over
another but significantly enhancing the combination of both. Taking this complementary
view, the feminist strategy regarding citizenship finds a way to integrate the two sides of
the old dilemma. Equality and difference can be combined in a definition of citizenship
that challenges the sexual division of labour. The share of domestic responsibilities can be

promoted, so that men and women have the chance - or the obligation- to combine unpaid
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work at home with paid work. Also, the public infrastructure for the caring of dependant
children and adults can be made available and more flexible ways to enter and exit the
labour market can be fostered.

This deconstruction also stands for the breaking of the gender categories that the
dichotomies have rigidly defined. By allowing for variation within each category a more
complex picture arises. This is the case not just for the ‘unified woman’ but also for the
‘universal man’. Men have also been trapped into a category where variation from the
norm has equally been neglected. However, as previously argued, the recognition of
multiple identities within the two categories does not have to undermine the case for

political agency.

Revising welfare state dimensions of variation

Having raised the gender issue, it can now be understood what is problematic in
Esping-Andersen’s indicators of de-commodification and social stratification. In the case
of de-commodification there are several critiques made with a feminist insight. First, the
category fails to acknowledge the extent to which women already operate in a
‘decommodified’ domestic sphere and the extent to which their involvement in that
sphere is a necessary basis for the ‘commodification’ of labour (Clarke and Cochrane
1993). The three components that define the degree of de-commodification are strongly
connected to the market. Here we return to the discussion of Hegel’s dilemma, those
individuals that are temporarily social exiles, because for different reasons they cannot
participate in the labour market. What Pateman calls Hegel’s second dilemma reappears
here, since women are not represented in the concept of de-commodification as
independent citizens. Second, as Meyer (1994) argues, the social basis for de-
commodification is not the same when we refer to men or to women. The foundation of
the concept of de-commodification, the idea that the potential of social policy can best be
measured by looking at an individual’s degree of independence from the labour market is
based on:

“The assumption that attachment to the labour market is the norm for all citizens and
ignores the material and social reality of women, for whom a weakening of personal

dependence through employment is an emancipatory step” (Meyer 1994: 81).
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In this case, the welfare state can act as a commodification factor for women. Daly
(1994) has also remarked that women’s decisions to enter into and exit from the; labour
market are not determined by social security provisions to the same extent that men’s are.

In the case of social siratification, none of the indicators used by the author to
measure that concept takes into account the different access to social benefits in terms of
gender and yet it is, as we have shown, a determinant factor in the effective functioning of
the welfare state. The basic problem is that social stratification is mainly defined in terms
of class inequalities and therefore it tends to devalue the significance of other inequalities,
such as those related to the gender dimension.

Finally, the importance of the political factor in the evolution of welfare state
regimes might obscure the fact that coalitions between social institutions and political
parties might have supported in an implicit and unspoken common agreement the
maintenance of sexual divisions of labour. These power relations might also determine the
possibilities of women’s movement in policy intervention.

Feminists have also emphasised the relevance of other spheres of the welfare state
in determining gender relationships. Mainstream analyses have concentrated overall in
social provisions and have not paid so much attention to the tax systems and provisions in
kind, such as social services. However, the nexus between the state, the market and the
family is built not only through social provisions in cash but also through these other
spheres of the welfare state. The tax system is an important instrument for promoting
preferred types of families and relationships within families. The different taxation
mechanisms can reward or penalise women’s work outside the home. Furthermore, state’s
provision in kind is also a fundamental component of the welfare state that influences in a

crucial way the link between the market and the family.
Gender dimensions of the welfare state

Hence, when the interest is to appraise the impact of state policies on gender
relations and vice versa, the Gordian knot becomes how to find gender dimensions based
on an understanding of gender interests. This has been the most recent search for several
feminist scholars of different backgrounds. Their starting points differ, some have chosen

to use or complete existing mainstream typologies and dimensions to examine gender,
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while others have decided to construct new categories and theorise alternative
dimensions. Furthermore, some studies are based on comparative research while others
are single case studies. However, despite these differences, they all contribute to the
debate of the gender dimension of welfare states.

Some authors have made an attempt to modify or complement concepts -such as
independence from the labour market- that are fundamental to mainstream theories. Orloff
(1993), Bussmaker (1994), O’Connor (1993) are three major exponents of this scheme.
Orloff puts forward the incorporation of two new dimensions to the concept of de-
commodification. These two dimensions are access fo paid work and the capacity to form
and maintain an autonomous household. For the first case, the starting point is that
commodification is potentially emancipatory for women and, therefore, de-
commodification has to be changed by “a new analytic dimension that taps into the extent
to which states promote or discourage women’s paid employment and the right to be
commodified” (Orloff 1993: 318). The second dimension is meant to deal with the effects
of state social provision on gender relations. The way she proposes conceptualising it is
through an indicator of self-determination that would include independence from markets
and marriages and a dimension based on women’s movements.

O’Connor (1993) has also emphasised the necessity to incorporate in notions of
economic independence other types of independence that will be more likely to reflect
women’s lives. In particular she advocates supplementing de-commodification with a
concept of personal life, insulation from personal and public dependence as well as from
market pressures.

In a similar way Bussemaker and Van Kersbergen (1994) search for a concept that
would take into account independence as changing patterns of work and care, rights and
needs between individuals, the state, the family and the market. As they argue, the
concept “has to deal not only with economic independence but also with independence
understood as the possibility of making choices and of insulation from emotional or
psychological dependence” (1994: 24).

These works throw light on the direction to follow when the interest lies in
analysing the relationship between women and the welfare state. Their contributions
recognise the potential of social policy, not only by looking at an individual’s degree of

independence from the labour market but also other types of dependency. As we have
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seen, de-commodification is not an adequate indicator in two main ways. On the one
hand, de-commodification does not consider the role the state can play as a commodifier
agent for some social groups like women. On the other hand, de-commodification
obscures the fact that women’s independence might not be so strongly connected with the
market but with their possibility to be free from caring and family responsibilities. Both
aspects are considered, in one way or another, by the authors mentioned above.

The impact of state policies on gender needs to be assessed by looking also at the
specific features of policy structure. The potential impact on gender stratification can be
predicted by examining the needs identified, the risks covered and the entitlement to
benefits. A policy structure that identifies risks on a labour market basis or that provides
benefits not on an individual basis but on family dependency grounds, surely has an
impact on gender stratification. As Daly (1994) puts it, to study the range of risks
covered, the conditions of entitlement and the constructions of female and male labour,
implies conceiving the welfare state as a set of ideological practices. To analyse the risks
and needs identified in the configuration of policies implicitly means focusing on the
denial of other social risks and needs. The failure to recognise or meet certain needs based
on the different gender roles is another way through which policy might create or enhance
relationships of dependency.

Equally important is the assessment of the outcomes of policy definitions since
there might be policies, which claim to be gender neutral and, yet, produce unequal
results. An example can be seen in the use of time as a resource that has been applied by
some authors to the different access for men and women to social provision. Time policies
tend to be a strong mechanism for the eligibility of entitlement for social benefits and
therefore they should be analysed together with de-commodification for an understanding
of under what conditions certain benefits are provided. Bryson, Bittman and Donathistead
(1994) have juxtaposed paid and unpaid work and time use in studying the welfare state
of Australia and Finland. According to their findings, patterns of time spent in paid work
are far more similar between men of the different countries, than they are between men
and women in their own countries. Scheiwe (1994) has also incorporated time in her study
of the gender dimension of the German pension system, arriving at the conclusion that
time is a key factor in explaining gender differences in access to retirement pensions and

pension differences between men and women. While the analysis of stratification in
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mainstream theory has considered the German welfare state as ‘status maintenance’ of
different classes of employees, the gender system as an interacting stratifying structure is
ignored. Scheiwe distinguishes between ‘female’ and ‘male’ time models. ‘Female times’
are characterised by larger time investments in unpaid care activities and servicing work
outside the labour market and to discontinuous time patterns of employment or
substandard working hours. ‘Male times’ assume full availability for paid work on time
schedules that inhibit simultaneous fulfilment of caring responsibilities outside
employment. In the German regime, Scheiwe argues, ‘female times’ are particularly
disadvantaged because benefits are strongly dependent on long employment periods and
because the dependent status of ‘wife’ is encouraged through social security provisions
and tax law. “Women less frequently than men meet substantial time requirements, and
this results in gendered tracks into different pension types” (Scheiwe 1994: 136).

In this sense and applied to the labour market, Maruani (1994) advocates the
analysis of the social construction of sexual divisions within the labour market. She
proposes replacing what has been the central concept in the sociology of work - “work” -
by the concept of “employment”.’ Focusing on employment provides the possibility to
examine the problems women have in accessing the labour market, and the conditions of
those integrated in it. By so doing, the attention shifts from distinguishing just between
who works and who does not work, to attending to the conditions and circumstances of

employment (full time/part time; stability/instability) and non-employment.

A constant in the proposals we have seen is the necessity to recognise a gender
dimension of social rights through defamialism, that is, women’s rights outside family
dependencies. Other authors draw attention to the need to consider the economic
dimension of citizenship for women. As Hobson (1997) puts it:

“As welfare states become less and less willing to support benefits for mothers to remain

at home (...) there is a need to develop theories that incorporate gender dimensions of

economic citizenship” (Hobson 1997: 4).

? The definition of work implies an examination of the conditions under which the professional activity is
carried out (organisation and conditions of work, salaries, qualifications, etc.). Employment involves
dealing with the problems of unemployment and “under-employment” (unqualified jobs, part-time
contracts, etc.), and the access to the labour market (Maruani 1994:51).
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With this in mind, Hobson proposes a model of gender disadvantage to analyse
gender equality policies. According to the author, a model that incorporates gender
disadvantage shifts the focus towards the institutional mechanisms and structures that
produce gender disadvantage since systematic patterns of inequality are to be found in
social relations of groups and institutional settings. Laws and policies reflect these

relations and codify them.

However, the operationalisation of all these gender dimensions is still unclear in
most of the cases. While the authors have mainly worked towards the conceptualisation of
the new dimensions, their application in empirical analysis remains a hard task. The
alternatives seem to work better as criticisms than as real replacements. What still remains
problematic is the measurement of dependencies that do not belong to the market,
dependencies outside the market sphere such as personal or psychological ones. Several
authors have dealt with the issue of how to measure the economic contributions of the
unpaid work women do at home. There are two major obstacles for the integration of
unpaid work carried out in the private sphere into the economic structure. Firstly, there is
a problem of definition and secondly, the methodological and technical trouble of data
gathering. Regarding the first one, Duran (1994) holds that the pitfall stems from the
consideration of the activity of ‘care’ not as a specific activity or right but as a
responsibility and obligation. According to the International Labour Organisation, the
definition and measure of tasks is easier when the process of transformation is visible.
The difficulties are greater in those tasks that do not imply physical movement or
transformation (ILO 1986 quoted in Duran 1994). However, this is not the case for
intellectual or educational activities where the monetary value assigned is not directly
linked to any visual transformation of goods. Moreover, as Salvador (1997) indicates,
caring and domestic activities are hard to measure in monetary terms only when they take
place in the private realm of the house. When the very same activity is performed by any
public or private institution, then the product does have a market price. Therefore, and
according to the author, domestic production and market production only differ in the
nature of the relations of production and not in the nature of the final product nor in the

efforts made or the goods used for that final product.
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In the second place, most of statistical sources and analytical tools used for
analysing social issues do not integrate gender and, frequently, the problem is how to test
theoretical concepts that cannot be tested empirically. An eloquent illustration of this is
the attempt by Millar (1997) to analyse the gender dimensions of poverty. According to
the author, there is a conceptual and methodological problem in measuring poverty from a
gender viewpoint. The unit of analysis is the household or the family through the concept
of ‘family income’, which is a single measure resulting from the combination of all the
sources of income coming into the family. However, as the author points out, the concept
of family income starts from two key assumptions. First, that everyone in the family
shares the income equally and they share the same standard of living. Second, that the
source of the various components that make up the family income is irrelevant, all money
coming into the home is equally available to be used in the same way. The outcome of
this in terms of gender is that the category ‘family income’ obscures gender differences in
the extent and experience of poverty, the concept then is not only a research tool it also

plays an ideological function.

Gender and welfare state regimes

Despite the difficulties, there have been significant attempts to elaborate
alternative clustering of welfare states to the ones defined by mainstream theory. The first
try was the breadwinner model elaborated by Lewis (1992). She proposed a different set
of criteria for constructing social policy regimes based upon variations in attachment to
the male breadwinner ideology: strong, moderate, and weak breadwinner outlook. By
studying the male breadwinner model the idea is to reveal the interaction of public and
private spheres of life in the organisation of welfare which also implies the awareness of
the role of women’s unpaid work as providers of welfare. Recently, Ostner (1997) has
introduced the breadwinner model within a broader concept of individualisation to
compare welfare states. The concept involves two dimensions. The first one is the
economic independence analysed through the strength or weakness of the male
breadwinner model. The second one is independence from family obligations, measured
by the existence of laws that enforce family obligations and the availability of full-time

public services for children and the elderly.
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The breadwinner model has been criticised for representing men and women in a
very uniform manner. In relation to women, Daly (1994) has argued that:

“Lewis and Ostner speak of a two dimensional relationship to the state - mothers and

workers- but modern welfare states are more likely to encourage combinations of

activities on the part of women, and indeed to pursue contradictory and even ambivalent

policies rather than to operate to a singular role construction” (1994: 113).

Men are also fixed into one category - as workers/breadwinners- but men’s
relation with the welfare state does not only go in one direction, their family status is also
highly relevant for welfare benefits. Arguably, the breadwinner model is probably too
North-European centric. Countries such as those in the South of Europe can be included
within the strong breadwinner category along with other European countries and that can
obscure fundamental cultural and social patterns that differ broadly from other countries.

There have been more recent attempts to categorise gender regimes recognising a
more complex reality. Sainsbury (1996; 1999) adds the individual model and the separate
gender regime to the breadwinner model through a number of dimensions to explain the
variation among the Scandinavian countries. These dimensions are: familial ideology;
principles of entitlement; basis of entitlement; recipient of benefits; taxation; employment
and wage policies; sphere of care; and caring work. Each model shows different patterns

throughout all the dimensions.
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Table 2.1: Three gender policy regimes

Regime Attributes ~ Male Breadwinner Separate Gender Roles Individual Earner-
Carer
Ideology Division of labour Strict division of labour =~ Shared tasks
Husband = earner Husband = earner Father = earner-carer
Wife = carer Wife = carer Mother = earner-carer
Entitlement Unequal among spouses Differentiated by gender  Equal
role
Basis of Entitlement  The principle of Family responsibilities Citizenship or residence
maintenance
Recipient of Benefits Head of household Men as family providers  Individual
Supplements dependants Women as caregivers
Taxation Joint Taxation Joint Taxation Separate taxation
Deduction dependants Deduction dependants Equal tax relief
Employment policies Priority to men Priority to men Aimed at both sexes
Sphere of Care Primarily private Primarily private Strong state
involvement
Caring Work Unpaid Paid component to Paid component to

caregivers in the home

caregivers in and
outside the home

Source: Sainsbury (1999: 78)

Sainsbury uses these three models to argue that countries belonging to the same
regime-type, the social-democrat one, demonstrate quite different types of gender

regimes.*

Korpi (1999) has also tried to integrate gender into a comparative perspective of
policy variation. The author has placed gender together with class into an analysis of
different dimensions of inequality in the three main types of welfare states across eighteen
countries. He has established three typologies of gendered welfare state institutions
selected to reflect the ways in which public support to families is organised in a society. In
the dual earner model women are encouraged to participate in the labour market,
parenthood is combined with paid work and there is redistributive caring work within

families. In the general family support model women are responsible for caring, and they
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enter into the labour market as secondary earners. Finally, the market-oriented model
allows market forces to dominate the shaping of gender relations. A number of indicators
are created for each typology’ and the influence of political tendencies and women’s

performance in the labour market is also taken into account.

Table 2.2: Gender Policy Models.

Dimensions General Family Dual Earner Market Oriented
Support
Social insurance Cash child allowances  Earning-related Minimum ‘safety nets’
programmes for parents maternity leave
and children
Taxation Family Tax Benefits Individual Individual
Social Services Public day-care services Public day-care services Informal help. Market
for older children for children 0-2 years Resources
Public care for the
elderly
Employment Women’s participation =~ Women’s participation =~ Women’s participation is
is not encouraged is encouraged encouraged
Social Insurance State Corporatist Encompassing Basic Security
Welfare Regime Corporatist-Statist Social-democrat Liberal
Political Tendency Confessional/Conservati Left Conservative-centrist
ve-centrist
Class Inequality Medium/High Low High
Gender Inequality Medium/High Low Medium

Source: from Korpi’s typologies 1999.

These typologies carry the problem that in fact all typologies have to face, there
can be infinite combinations and crossings between the typologies. Any typology
eventually breaks down at several points when both different policy spheres and different

countries are brought into the analysis. In this sense, both attempts seem to rely heavily on

* Denmark is the nearest to the individual earner-carer model. Norway is the closest to the separate gender
roles regime. Finland is a combination of both and Sweden has moved from a separate gender roles regime
towards a individual earner-carer regime (Sainsbury 1999:81).

®> General Family Support: cash child allowances, family tax benefits to infants and to economically non-
active spouse and public day-care services for older children (Belgium, Germany, France, Italy, Austria,
Ireland and the Netherlands). Dual earner support: provision of day-care for pre-school children, policies
for earnings-related maternity and paternity leave and policies supporting public care (Denmark, Sweden,
Finland and Norway). The countries described as having a market oriented gender policy model (the UK,

41



the countries that have been used as a reference. I would argue that if the countries of
southern Europe were brought into the analysis, a new category could emerge.
Nevertheless, these are two genuine attempts and I shall keep them as a reliable reference

for my case study.

Women as policy agents

Finally, several experts have pointed out the importance of considering the
political participation as a dimension of the relationship gender-welfare states (Hernes
1987; Siim 1988; Lewis 1992; Orloff 1993; O’Connor 1993), understanding political
participation as the influence over policy issues and control of power position. This
implies an analytical focus that outlines, on the one hand, women’s role in policy-making
and their representation in the formal channels of politics and on the other hand, the
impact of political structures on gender roles and gender relationships. Women
participation in politics needs also to direct attention towards women’s contribution in
more informal forms of politics (Lister 1997).

The role of women as active agents in policy-making has received less attention
from the feminist literature than their representation as recipients of social programmes.
However, given the interdependence between social and political rights, political
participation falls into another dimension of citizenship. It is often the case that the
development of women friendly social programmes is directly connected with women’s
involvement in the construction of the policy. Also, women’s access to social rights has
given them the possibility of political participation. An understanding of citizenship as
participation speaks for an expression of human agency in the political arena. In Lister’s
(1997: 36) words, “citizenship as rights enables people to act as agents”. Sen (1992) has
taken a broader view to suggest that aspects reflecting agency, what he calls ‘the
capability to achieve functionings’, meaning the capacity of individuals to choose, should
be considered as fundamental components of inequality. The lack of power is generally

associated with fewer chances to make decisions.

USA, Australia and Canada) are those that show the lowest values in the rank-order in terms of the two first
models (Korpi 1999:14).
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Behind the issue of political participation lies the assumption that women have
interest that are different from and potentially in conflict with those of men, which makes
the case for women’s interests to be represented by women in the policy arena. Phillips
(1996) gives an example of this through her idea of a ‘politics of presence’, as compared
with a ‘politics of ideas’. ‘Politics of presence’ she argues, is a necessary step to
overcome the problem of exclusion from politics. “Issues of political presence are largely
discounted, for when difference is considered in terms of intellectual diversity, it does not
much matter who represents the range of ideas” (Phillips 1996: 141). The politics of
ideas, according to the author, cannot truly account for the experience of those groups that
have been excluded from the political arena. Political equality needs, thus, the active
representation of those affected, since policy proposals elaborated for certain groups but
without their involvement may leave out important concerns.

However, the issue of women’s agency can of course be contested: do women in
politics share common goals? Are women politicians more able to achieve women-
friendly policies? Do they represent women as a group? Sapiro (1998) takes a similar
stand to Phillips’ idea of a ‘politics of presence’. According to her, women’s exclusion
from politics is not acceptable simply because participation is a fundamental political -
value in a democracy. This participation, Sapiro argues, has to be claimed independently
of whether women define themselves as having special interests requiring representation.
Women might not be conscious of the different social position they hold in relation to
men:

“Part of the political relevance of some groups is that they have been systematically

denied the means with which to form themselves into an interest organisation: self-

consciousness and identification” (Sapiro 1998: 165).

Women working in politics might not work for women’s interests at all. However,
the fact that institutional agencies for women’s rights represented through what is known
as state feminism, 6 together with other women’s advocacy groups, are created to represent
women’s interest and promote equality, can be hardly disputed. The question is to what

extent these institutions are actually effective in promoting the rights of women and

¢ The term state feminism broadly refers to the institutionalisation of feminist interests. As McBride and
Mazur (1995) explain, state feminism is integrated by feminist employed as administrators and bureaucrats
in positions of power and women politicians advocating gender equality policies.
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creating policies and practices that will reduce gender inequalities. The answer would
require the assessment of what the strategies are, that are pursued by these groups in
targeting gender inequality. The mere presence of these institutions is only one factor
among many others, determining the extent to which governments respond to women’s
interests.

In this sense, Fraser (1997) describes three different gender equity models that
support alternative ways to deal with the relationship between gender and the welfare
state. The ‘universal-breadwinner strategy’, a vision that, according to the author is
implicit in the current political practice of most US feminists and liberals, aims at
integrating women into labour market. The centre of this model is state provision of
employment-enabling services. The ‘caregiver parity model’, followed by Western
European feminists and social democrats, attempts to place care work at a level with
waged work in terms of social rights, giving priority to state provision of caregiver
allowances. Finally the ‘universal-caregiver model’, the strategy which Fraser thinks is
best suited to gender equity, results from a combination of both, defending the right of
both men and women to do caring and earning equally. The issue will be raised and

further discussed in the following chapters.

Further implications

Although different analytical constructs from different perspectives have been
examined, several unifying themes are revealed. The main idea is that the market-state
nexus as a framework to analyse the welfare state is not satisfactory when women are
brought into the picture. The family has to be included along with the market and the
state. This has a number of implications: unpaid work has to be considered along with
paid work. Attention to other types of independence apart from independence from the
market is necessary, which means that the welfare state has to be seen not only as a de-
commodifier agent but also as a commodifier (the extent to which state encourages - or
discourages - women’s independence from caring and family responsibilities). The fact
that social provision is shaped by sexual divisions of labour and that, equally, social
policies affect women and men in a variety of different ways has to be recognised. There

is also a need to focus on the social construction of sexual divisions within the labour
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market: women’s access to the labour market and their conditions of employment.
Finally, the dimension of political participation has to be integrated within gender and
welfare state studies.

Today, a challenge to the nature of social citizenship rights is being demanded by
other groups and social movements -i.e. ecologist and pacifist movements-. The dominant
market paradigm that has framed welfare state development has been questioned and there
is growing concern with uncovering patterns of oppression. The claims for this
transformation go hand in hand with aspirations of political representation.

These demands gain strength when the problem becomes not just a question of
justice but also a question of efficiency and social sustainability. The economic and social
conditions under which welfare states developed have experienced profound
transformations. Changes at both the macro and micro levels of society are generating
unknown patters of social inclusion and exclusion with which welfare systems are
currently confronted.

On the one hand, there are profound changes in the nature of work. There is a
great degree of fragmentation and diversity in the working histories of individuals that
bring high complexity in determining the new needs and obligations of the different
population groups. The links to the labour market are becoming more and more fragile,

unstable and unpredictable for more people. As Offe and others (1996) argue:
“The capacity of the labour market to absorb wage labour under normal working
conditions - professional, continuous, full-time productive activity within enterprises- is
falling. The areas at the margins of the employment system, where the connection
between wage labour and subsistence is uncertain, is beginning to grow” (Offe,

Miickenberger and Ostner 1996: 203).

As a result, social programmes relying primarily on protecting labour market risks
are not attending to the new demands and new needs that arise in society after shifts in the
productive world.

Social and cultural changes also pose a threat to existing patterns of state
protection based on the old definition of gender roles. The male breadwinner-female
housewife family organisation provided the normative picture of most families but these
gender roles are no longer tenable. Contemporary societies have more diverse and less

predictable ways of organising social, family and individual life. If welfare states were, in
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the “old times”, providing an effective protection to women, even if such protection was
based on their status of dependency, now, with the new economic, social, and
demographic changes, that protection is not just unequal but is also inefficient. Women
are not so able to secure their existence on a continuous basis within marriage, since
marriage is a status that affects a lower proportion of people. The very conditions of the
‘marriage contract’ have changed, divorce has become a frequent phenomenon and
women have larger life expectancy than men.

This growing disjunction between existing social protection schemes and new
risks and needs due to changes in the social and economic structure and changes in the
life cycle, is for many authors a major cause of welfare state crisis. As Esping-Andersen
(1996) argues:

“Part of the welfare state crisis today may be simply a question of financial strain and

rising unemployment. In part, it is clearly also related to less tangible needs for new

modes of social integration, solidarity and citizenship” (1996: 27).

Although this issue will be raised again in the last chapter, it is worth outlining
here, summed up by Fraser’s (1996: 219) idea of a new post-industrial welfare state, that
we need “something new, that would be suited to radically new conditions of employment

and reproduction”.
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Chapter 3
The Spanish Welfare State in Context

Introduction

This chapter offers a description of the evolution of the Spanish welfare state,
paying specific attention to the social protection system, in relation to basic economic,
political and social transformations to provide context for later gender analysis. The
chapter will focus on the impact that the different changes in the political, economic,
demographic and social spheres have had on gender relations.

The focus on the historical evolution is particularly important. Spain has not been
the object of attention of sustained social policy contemporary research. The late
development of the welfare state compared with that in other European countries, the
absence of international data sources and the distance from contemporary developments
in Europe have kept Spain outside mainstream analysis of welfare states. The few
attempts to place Spain in a comparative framework initially aimed at constructing a new
typology of ‘late comers’ or the ‘Latin Rim’ for the countries of southern Europe
(Leibfried 1991; Castles 1995). However, these categorisations have usually strengthened
the view of welfare state underdevelopment at the cost of recognising more complex
patterns of welfare state formation in these countries, stemming from a significant degree
of historical difference. Recently, and thanks to an increasing interest in the field, several
authors have been more concerned with identifying the distinctive context and
particularities of welfare formation and provision in southern Europe (Ferrera 1996;
Rhodes 1997).

In this chapter and in the following one, the Spanish welfare state will be analysed
paying attention to what I believe are two complementary perspectives. On the one hand,
the convergent elements with other welfare state models and on the other hand, the
divergent components resulting from specific historical evolution. I would argue that the
development trajectory of the Spanish welfare state is hard to explain using existing

theories of political influence in welfare state formation. The common and specific

47



features have had different repercussions on gender relations and might bring new insights

to the relationship between systems of welfare and gender.

First steps

A unified system of social protection in Spain came as late as the 1960s. Before
that date, different limited systems were created mainly to protect industrial workers. The
first of these systems came during the Restoration (1876-1923). According to Guillén
(1990), the period was significant in terms of its ideological formulations. Certain
ideological groups within government -particularly Social Catholicism and Liberal
Krausism - supported social reforms and social intervention by the state. Several laws
were passed, one of the most significant was the Industrial Accident Registry in 1900,
which was the first public protection for death and survival as well as for permanent
invalidity of workers. The protection consisted of fixed compensations to cover the
expenditure of burial and for the surviving dependants.

In 1908 the National Institute of Insurance (/nstituto Nacional de Prevision) was
created, considered as the pioneering institution of the future Spanish social welfare
system. In 1919, the most complete and sophisticated system of protection of this period
was constituted, the Compulsory Workers’ Insurance (Retiro Obrero Obligatorio). It was
a contributory system for workers with very strict conditions of eligibility. The system
was financed by the contributions of the employees and a strong contribution of the
central administration -around 25% of the total budget according to De La Villa (1985).

Nevertheless, the social protection programmes of this period considered the
coverage of a very narrow set of risks. These were schemes only available to industrial
low-income workers. Not surprisingly, the incipient model of social protection for
workers coexisted with clear patterns of gender stratification that was institutionally
encouraged. As Nash (1996) argues, the subordination of women under the Restoration
was formally supported by a number of legal codes relying on the principle of gender

discrimination.’

! The Civil Code of 1889 established the dependency of the spouse to her husband. The wife had the
obligation to obey, he was the legal administrator of the marriage goods and of her salary. Women could
not undertake any public action without the husbands’ consent (Nash 1996).
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However, the Restoration’s social projects were never adequately implemented.
The dictatorship of Primo de Rivera (1923-1930) dismantled the project before it was put
into practice.

The Second Republic (1931-1936) re-adopted the plans for the expansion of a
system of social insurance but the sudden outbreak of the Civil War (1936-1939) left their
projects unfinished. Factors that prompt Guillén (1990) to consider the years after the
Restoration period as the “backwardness” of the Spanish welfare state.

In terms of women’s rights, the Second Republic introduced fundamental changes
in the legal treatment of women and the family (Cousins 1995). The Republic took away
power from the Church, and the new Republican Constitution introduced new laws that
favoured gender equality, such as the female suffrage, divorce by consent, and the
abortion law reform. The Francoist regime however quickly modified these new laws,
before any actual results were visible. The historical events that followed interrupted what
could have been a way towards gender equality in several spheres.

Moreover, the Second Republic was a positive framework for the development of
the feminist movement in the sense that it opened up the educational and professional
opportunities of a large number of women, creating what Scanlon (1990: 87) calls the
“social bases of feminism”. However, the general repression of freedom in the following
decades and the lack of historical roots of the feminist movement worked against the
consolidation of any incipient process. Feminism developed in this period at the
theoretical level led by a reduced number of politicians and intellectuals. Although their
work could not challenge the social order at that time, they became the reference for the
future development of Spanish feminism at the end of the 1960s, beginning of the 1970s.
The sharp political and social tensions of the period could not provide a positive
framework for the creation of a common basis for feminists of different political and
social background. As San José (1986: 40) points out, “the Spanish feminism never
enjoyed a free and independent development, it was dragged by the more general conflict
between the left and the right”. The author also argues that women at that time were more

directly identified with class origins than with gender divisions. There was a clear

2 Feminism could not develop in Spain at the end of the 19" and beginning of the 20" century given the
absence of the ideological and material factors that favoured the development of the feminist movement in
other countries. According to Scanlon (1990) these factors are the growth of middle class, the existence of a
political liberal tradition, a solid framework of parliamentary democracy and a protestant culture.
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distinction between a bourgeois and liberal feminism and a socialist feminism. Although
both groups demanded equal rights for women, liberal feminists emphasised the rights of
middle class women while socialist feminists gave priority to working class women.

Thus, class was an additional factor that marked the character of Spanish feminism.

The Francoist social insurance programmes

The real beginning of some kind of welfare state started after the Civil War under
a non-democratic political system. The Franco’s regime (1939-1975) developed social
policy under what Moreno and Sarasa (1992) call a “reactionary despotic system”. In the
social policy area, the regime combined the action of the Catholic Church and of National
Fascists (Falange) to develop a social insurance system based on charity and beneficence.

The regime is generally divided into two main periods: from 1939 to 1960 and
from 1960 until Franco’s death in 1975. The first twenty years were characterised in terms
of social policy as an assistential state almost exclusively dedicated to (low income)
industrial workers in an isolated economic context (autarky).’ Given the absence of
political rights, the concessions in social rights can only be seen in terms of a mechanism
of social control to the service of an authoritarian power. In 1947 the Compulsory
Insurance of Old Age and Invalidity (SOVI) was created, the field of application and the
risks protected were much wider than the previous one, in that non-professional invalidity
was covered for the first time. In 1955 the risks covered by SOVI were extended to death
and survivors with the creation of widow and orphan benefits.

At the organisational level and due to the insufficiency of the SOVI system, the
National Insurance scheme were complemented with private insurance funds
(mutualidades laborales), financed by the contributions of the employers and the
employees. The system had a unitary structure, although the differences between the
professional and occupational categories in the extent of risks protected still remained.

Nevertheless, both systems were still lacking in many aspects. SOVI was clearly
insufficient in terms of the protection provided and the benefits of the private insurance

funds implied an additional source of unequal protection among workers. The

3 The Spanish economy was preserved from external competition. Strong protectionist mechanisms were
maintained to keep the “autonomy” of the productive system.
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combination of both schemes often meant a duplication of resources and a lack of
efficiency in the management area.

Although these two first decades of the regime cannot be considered as
introducing universal social rights, the period is important in terms of social policy, since
most of the provision was later included under the Basic Law of Social Security (Ley de
Bases de la Seguridad Social) of 1963.

The weakness and inefficiency of the social protection system was compensated
through the existence of a strong “traditional” family. During the first two decades of the
regime, family programmes were a central part of the social provision system. In fact they
were a complementary source of income for many workers (Valiente 1996). The first
family allowances were constituted in 1938 -subsidios familiares- financed by the state
and the contributions from employment. The beneficiaries were mainly civil servants and
dependent workers. In 1954 family allowances became monthly payments for families
with dependent children and a dependent spouse. Also in that year, the family bonus -plus
de cargas familiares- was also created as a complementary family programme. This
consisted of a supplement to the salary paid to workers with children. The bonuses were
totally financed by the employers. Additionally, the state provided different sorts of loans,
benefits, preferential treatment on tax, transport, school fees, etc. and even prizes for large
families -i.e. families with at least four dependent children.

According to Valiente (1996), family policies under Franco had two main features:
pro-birth and anti-feminism. Increasing the birth rate was an open and declared objective
of the regime. As the author argues, “family policy was not a hidden or implicit policy but
a recurrent theme in the rhetoric and propaganda of the regime” (1996: 102). Franco
aimed at stimulating population growth reinforcing a specific family model: a male
breadwinner family instituted by Catholic marriage and composed of as many children as
possible. For women this meant the incompatibility of domestic and caring activities with
any paid job. The family was understood to be a hierarchical unit. Indeed, the majority of
the benefits were generally paid to the male breadwinner and the amounts of the benefits

increased in the case of an economically dependent wife.
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The profile of women and family policies under Franco was ideologically defined
and encouraged by the powerful Catholic Church and the Falange.* Apart from the family
programmes, other measures were taken to constrain women’s activities outside the home
and the institution of marriage itself. The right of divorce, introduced during the Second
Republic, was made illegal and the ‘family law’ was restored as a responsibility of the
Church. Equality between legitimate and illegitimate children was removed, adultery and
the use of contraception were penalised and the rights of women outside and inside
marriage were severely restricted (Cousins 1995). From 1938 married women had to

obtain permission from their husbands to work outside the home.

Thus, in its very rudimentary form, the foundations of the welfare state in Spain
displayed certain similar patterns with the conservative-corporatist Bismarkian type of
welfare state. That is, the system of social protection started to be shaped as a limited
professional system with earning-related benefits, separate insurance programmes for
different occupational categories, and financed mostly by contributions from the insured
and the employers. Rights were attached to class and social status, largely dependent on a
traditional conception of the family, where men are the family breadwinners and women
are discouraged from working outside the realm of the house. As in the corporatist
welfare state model, this configuration of the protection was determined by the social and
political power of the Church.

However, we cannot ignore the fact that the socio-economic structure of the
country differed broadly from the countries where Bismarkian welfare states first
flourished. On the contrary, the uneven growth, large territorial disparities, the weakness
of the institutions and the co-existence of informal economies alongside the formal ones,
were all common features of the countries of southern Europe (see Ferrara 1996; Rhodes
1997). The underdevelopment of the social protection system during the first two decades
of the Francoist regime placed a considerable distance between the actual organisation of
society and the ‘model’ used as a reference. This is particularly true in the case of
women’s role. Although the regime supported the sexual division of labour between the

productive and reproductive spheres, Spain’s agrarian and subsistence economy could not

* The Seccién Femenina was a Falangist organisation that mobilised women (especially young women)
across the country. The activities carried out in this organisation were all related with what was defined as
“female work”, i.e. domestic and caring work.
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afford to keep women at home. Most families undertook some form of self-employed
activity where the work of all its members was necessary. The confinement of women at

home was in this case more ideological than real.

The institutionalisation of the welfare state (from 1960 to 1975)

During the 1960s, though still under dictatorship, several circumstances created
the basis for the development of real welfare benefits. The Authoritarian Welfare State, as
Rodriguez Cabrero (1989) termed it, developed within a context of important national
changes. An unprecedented economic growth took place. Autarchy was progressively
abandoned and the country began a process of international economic competition,
although some protectionist policies were maintained. The new economic movement was
shaped by the Stabilisation Plan of 1959 which, through different liberalising economic
measures, promoted the introduction of new instruments of production, the restructuring
of existing manpower patterns, and an increase in productivity (Guillén 1992). Full
employment was reached although this is not a reliable indicator given that a considerable
proportion of the active population migrated to other European countries. Female
employment rates increased rapidly evidenced particularly in the service sector and
mainly due to the development of tourism (Harrison 1978).

Economic growth triggered significant processes with a clear impact on everyday
life. Massive migration movements from rural to urban areas provoked a rapid
urbanisation development, and changes in traditional social and cultural patterns, such as
secularisation processes, became visible.

One of the most important changes that took place during the 1960s was the
transformation of family life and sexual patterns. As a consequence of women’s
participation in paid work, the birth rate began to fall after 1964. The traditional role of
women within the family started to break down.

Thus, although political change did not come until the late 1970s, the behaviour
and attitudes of the majority of society had already transformed the ‘Spanish family’ (De
Ussel 1991). The emergence of new social transformations fostered the expansion of the

social protection system in an environment of economic growth.
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The Basic Law of Social Security (LBSS) - operationalised by the 1966 Law of
Social Security (Ley de Seguridad Social)- was the first attempt to unify and integrate the
social protection system through a financing basis of distribution, public management and
an important economic contribution from the state. From the very beginning, the LBSS
showed signs of structural deficiencies in organisation and management. In fact, not too
long after its creation, a new legal reform was again necessary. Nevertheless, the LBSS is
identified as a fundamental step, at least in theory, towards the creation of a ‘universal’
system of protection. Under the LBSS, social expenditure was consolidated as first
function of the public expenditure, and attempts were made to increase the
universalisation of the social security system and to improve public education and health.
There was also a considerable increase in the proportion of population now covered by the
protection of the public services.

As Rodriguez Cabrero (1989) pointed out, it was at this moment that the welfare
state developed towards its institutional basis, being strongly based on income-
maintenance social security programmes. The social security system, under the Basic
Law, was compound of a number of occupational regimes’ that received special treatment
in terms of the length of contribution periods and amounts of the contributions. Therefore,
the protection varied greatly among the different types of workers.

As for family programmes, their importance in the system of social protection
decreased substantially. Their value was rarely updated which meant that with the impact
of inflation, the real value of these benefits between 1960 and 1970 went down. Moreover
due to the new socio-demographic patterns of Spanish society, certain programmes such

as those aimed at supporting large-size families, became obsolete.

The general progress in terms of social policy was still highly conditioned by the
political situation and by the corporatist nature of the social protection system. In fact,
several authors point out that the changes that occurred in the economic and social

provision fields have to be deciphered more as a question of adaptation than the regime’s

5 The General Regime is the central body of the system and gathers together all dependant workers of
industry and services as well as those professional categories that are not given separate treatment through a
special regime. In total there are five special regimes that, given their specific conditions of time, space or
production, require special treatment. These regimes are: Seamen workers; Miners; Agrarian (dependent
and self-employed); Self-employed workers and Domestic Service (dependent workers of domestic service
in private households).
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initiative to change. According to Giner and Sevilla (1984), the openness of the country in
economic terms first and social terms later, during the 1960s, was not a planned strategy
of the Francoist regime. As the authors argued:
“It is a mistake to attribute economic development and social mobility (after 1959) to the
intentions and designs of Francoism. These occurred under the pressure of exogenous

factors and with largely unintended consequences” (1984: 116).

Therefore, the social reforms of the 1960s meant overall a change in the dynamic
of growth. The national social security system remained in the form of a general scheme
for workers and several specific schemes for other professional categories, a large
proportion of the population continued to be uncovered. However, it implied the change
from a residual/assistential state towards an institutional state based on the social
insurance principle. Although constrained by the political situation, the reforms of the

1960s created the basis for the real takeoff of the welfare system a decade later.

During the early 1970s there was a second wave of social reforms brought about
by the social conflicts of the late 1960s, the end of economic boom and the growing
demands of the urban population for social welfare. National and international pressure
created a crisis of legitimisation forcing the regime to provide more generous social rights
through an expansive social expenditure policy (Desdentado 1987).

Laws concerning education, social security and social assistance were introduced,
accelerating the extension of welfare benefits and services. In 1970, the General Law of
Education modified the structure of the education system.® New legislation introduced in
1972 and 1974 were both attempts to correct the deficiencies of the social security system
in terms of its management and rationalisation. These laws had as major objectives the
increase in the intensity of protection, basically through the increase of the quantities of
the benefits,” and more flexibility in the conditions of entitlement, particularly invalidity
and widow benefits. The immediate consequence of the application of this law was a
certain increase in the number and also in the amounts of both these benefits (Desdentado

1987: 117).

® The law established compulsory education until 14 years of age, unified secondary schooling and
pretended to build a more meritocratic system (Bonald 1998).
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In the opinion of Rodriguez Cabrero (1989), such extension of welfare benefits
and the redistribution from profits to wages between 1970 and 1975 were the grounds on
which the political democracy could be built as a process of political consensus. During
this decade, social expenditure had its maximum annual growth in relation to the GDP. It
increased from 37% of public spending in 1960 to 55% in 1970 and 65% in 1978. The
process of universalisation was intensified. The main areas of investment were public
cash benefits, education and health. However, the increase in public expenditure was also
forced by high rates of unemployment -also connected with the return of migrants from
Europe-. The expansion of social expenditure in a period of economic recession was, to a

large extent made at the expense of an increase in public debt.

The welfare state under the 1978 Constitution

After the death of Franco, the ‘reformers’ of the regime headed by Suarez® began a
fruitful dialogue between the government and the still illegal opposition initiating the
transition to democracy.

The way in which the political transition to democracy took place was, to a large
extent, a result of already existing changes of mentality and values among Sparﬁsh
society. Perez Diaz (1993) outlines the importance of the transformation of civil society
during the 1960s and 1970s to explain the success of the political transition. By the time
the transition took place, large sectors of society already identified themselves with
democratic values. Moreover, Perez Diaz mentions how certain institutions had already
initiated important movements towards democracy, which would afterwards facilitate the
consolidation of the democratic process. The Church began a clear process of distancing
from Francoism and the University system contributed to create an identity oppositional
to the authoritarian regime itself. In the mid 1960s the economic, social and cultural
institutions of Spain were already preparing themselves to live in a democracy, which
explains, according to Perez Diaz, the considerable speed of the process of political

change.

7 In this sense an important step was to reduce the distances between reference wages and real incomes for
the assignment of pensions and not for administrative fixed rates
® Leader of the Christian-democrat party UCD, prime minister after the first general election in 1977.
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The changes brought by the 1960s provided also a positive framework for the
awakening of the feminist movement. The traditional views concerning women’s role
started to be challenged. As Astelarra (1992) has pointed out:

“With the reappearance of clandestine organisations and the emergence of opposition

groups, a space was created for the participation of women’s groups that criticised the

traditional concept of women’s role. Although they mobilised a small proportion of

Spanish women, these groups nevertheless launched the first criticism of Spanish

patriarchal society” (1992: 43).

With the death of Franco, numerous women’s associations became more strongly
active.” Thus, Spanish women’s movement was defined by the political context in which
it was born, that is, the democratic movement against the dictatorship. Most women’s
organisations were linked to anti-Franco and semi-clandestine opposition.

The feminist movement concentrated on two complementary sets of issues. They
were involved with the general demands of left parties on political, social and civil rights.
At the same time, these organisations were more specifically devoted to highlighting
discrimination against women. The 1975 United Nations call for the International
Women’s Year, was an impulse for the feminist movement. As Threlfall (1996: 116)
argues “the UN’s call for non-governmental organisations to take action over sex
discrimination both encouraged and protected the Spanish women’s movement”. The first
Congress of Women’s Liberation held in secret and attended by 500 women, was,
according to different authors, the starting point for the transformation of feminism into
an organised and consolidated movement. A year later, the first Catalan Women’s
Congress (I Jornadas Catalanas de la Dona), supported by 4.000 women, represented the

consolidation of the movement.

The 1978 Constitution, formulated with the agreement of all political parties, was
clearly the first success of the democratic transition. The Constitution became, from that
moment, the basic instrument of welfare state and social security regulation, signifying a

benchmark in the orientation of welfare state policies. Certain welfare state’s areas,

9The most active women’s organisation was the ‘Women’s Democratic Movement’ (Movimiento
democrdtico de mujeres), closely linked to the Spanish communist party (PCE) and with an active
opposition role against the dictatorship.
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particularly health and education, were defined as fundamental components of universal
citizenship’s rights.

The Constitution established the catalogue of civic, political, and social
democratic rights. In terms of social security, the document designed a model of social
security that consisted of a mixed system of social benefits that included the health
assistance, contributory and non-contributory public cash benefits and social assistance
and services.'

In terms of the equality between the sexes, the Constitution introduced the formal
equal rights of men and women in every sphere, from legislation, to education, politics
and employment. Others measures adopted were the legalisation of contraception (1978),
equal pay legislation (1980), divorce by consent (1981) and equal rights of men and
women inside marriage and of children born outside and inside marriage (1981) (Cousins
1995).

However, as will be explored in more detailed in chapter 5, key issues of women’s
rights were not incorporated to the final document. The Constitution did not have any
reference to birth control and abortion rights, two important demands of feminists. These
issues were an important source of confrontation between left and right, and given the
consensus character of this policy process, they were the kind of issues that had to be left
aside. Feminists inside left political parties soon became, as Threlfall (1996: 116) puts it,
the “opposition within the opposition” in the sense that they had to convince their male
colleagues of the necessity to include gender issues in the political agenda.

Notwithstanding, the Constitution was the first legal document in contemporary
Spain to establish formal gender equality and it was under the UCD centre-right
government of Sudrez that important rights for women were recognised in practice.
However, unlike most of the centre-right and conservative parties in other European

countries, the UCD did not implement family policies. In fact it was during UCD’s period

' At the organisational level the competencies were divided between the different territorial levels. The
central administration becomes responsible for the legislation and formulation of all social protection
policies and for the economic management of the social security system. The regional entities become
responsible for the management of certain benefits such as assistential and non-contributory benefits. The
Constitution also considered the further development of the decentralisation process in the organisation of
programmes and resources. The management of social protection is grouped in four main administrative
entities: National Institute of Social Security (INSS), National Institute of Employment (INE), National
Institute of Health Care (INSALUD), and National Institute for Old Age and Disability contingencies
(INSERSO).
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in office that budget for most family programmes were reduced in practice because
benefit levels were not adjusted in line with inflation.

According to Valiente (1996) there are three main factors that explain the almost
complete absence of family policy issues in the UCD public discourse and political
priorities. First, other matters such as the creation of a legal framework for political action
had priority in the consolidation process of democracy. Secondly, the consensus stance
that characterised the transition implied that actors had to concentrate on those issues
where agreement was possible. In that sense, family programmes were the types of issues
to avoid because they contained echoes of the Francoist rhetoric. And thirdly, the absence

of a unified public institution specialising in family affairs.

Limits and potentialities of the expanding welfare state (from 1982 to 1990)

The transition period is said to culminate with the first victory of the socialist party
PSOE in 1982." Two contradictory processes in the field of social and economic policy
marked the first two terms of office of the socialist governments. The necessity of
modernising the economic apparatus and achieving a greater convergence with Europe led
to a political economy that was trying to accomplish a higher degree of flexibility and de-
regulation in the labour market. The political weakness of the first years of democracy
and the context of the economic crisis were not a favourable environment to accomplish
structural reforms in the productive apparatus that were, however, urgently needed.
Additionally, the international context of progressive economic globalisation imposed
measures of de-regularisation, labour flexibility and public expenditure restrain in all
nation states. Thus, as a major legacy from the previous period and under the pressure
from outside, one of the main objectives of the first years of PSOE rule was the
modernisation of the productive apparatus. The government fostered a process of
economic ‘rationalisation’, timidly initiated by the previous UCD government. This

process involved macro-economic reforms concerning large economic sectors and

"' PSOE obtained majority in the first three general elections (1982, 1986 and 1989). In 1993 it lost
majority and formed a government with the support of the nationalist Catalan party CiU. PSOE’s period of
office ended in 1996 when the conservative party PP won the elections and formed government with the
support of CiU.
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restructuring of ‘unproductive’ industries.”> Two important social consequences were the
moderation in wage increases and the reduction of workers in these economic sectors
through early retirement and unemployment benefits. High levels of unemployment
appeared revealing its definite structural character.” These policies were coupled with a
stabilisation in the level of social spending."* Moreno and Sarasa (1992) argued that the
heavy financial burden linked to these policies and the large resources needed to
accomplish the ‘competitive rationalisation’ of industries have prevented the Spanish state
from becoming an important machine of job creation.

Parallel to this neo-liberal economic policy, issues of equality and social rights
became legitimate political values. PSOE’s commitment to social-democrat ideals and the
integration of Spain into the European Union in 1986 were factors that enhanced the
development of the welfare state. As Rodriguez Cabrero (1998) points out, the European
Union, while imposing liberal economic polices, also favoured the maintenance and
development of social protection systems, highly legitimised from the political point of
view as being an important part of the social capital and political culture of the European
Union.

The widening of the Spanish welfare state was achieved through the
universalisation of some of its spheres. The balance has been partly achieved through a
high degree of universalisation in the areas of education and health, which have had a
redistribution effect on family incomes. The health system' started its transformation
from a previous configuration along professional lines and financed through workers and
employers contributions to a universal system totally financed by the state. The state was
also fully responsible for the education system' in its financing and public offer,
introducing a principle of equality of opportunities aimed at balancing out the differences
between private and public education.

The policies targeted at universalising rights and income redistribution showed

positive effects on certain spheres of social life. In relation to poverty rates, different

2 The share of employment in the different economic sectors changed substantially over the period of a
decade. In 1975 the share of employment was 22% in agriculture, 38% in industry and 40% in services. In
1985 the relation was 16%, 32%, 52% respectively (European Commission 1999).

1 In 1984-1985 the unemployment rate was over 20% (Perez Diaz 1993).

* Almost half of the public spending growth during the first years of the Socialist government was
dedicated to the payment of public debt interest (Moreno and Sarasa 1992: 26).

' Royal Decree 137/1984 and the General Law of Health (Ley General de Sanidad).

'8 Organic Law of Education (Ley Orgdnica de Derecho a la Educacion) LODE 8/1985.
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studies (Del Rio and Ruiz Castillo 1997; Ayala and Martinez 1999) have demonstrated
the decrease of the levels of poverty during the 1980s. Throughout the decade, there was a
reduction of traditional forms of poverty, particularly among old people. According to
Ayala and Martinez (1999), the extension of contributory and non-contributory retirement
and invalidity benefits helped to contain poverty levels. “The data reveals that during the
1980s Spain was, together with Italy and France, the EU country where poverty rates for
people over 65 of age were the most reduced” (1999: 660).

The improvements in education, health and well-being of the society generated the
acceleration of socio-demographic changes already initiated in the precedent decades
noted earlier. The speed of the changes created what Garrido (1992) has called the ‘two
biographies of women’. The life experiences and the personal expectations of younger
and older generations of women were increasingly divergent. The decrease of birth rate
has been unprecedented from 1977. The number average of children per woman decreased
from 2.9 in 1970 to 1.9 in 1982 and 1.2 in 1992 (IM 1992), and since then has dropped
below the replacement rate. Moreover, the age of women giving birth for the first time
increased (IM 1992).

The institution of marriage also experienced profound changes. The marriage rate'’
decreased from 8% in 1972 to 5% in 1982, and the increase of separation and divorce
since 1981 (when it was legally re-established) until 1990 has been 120% in the case of
separation and 140% in the case of legal divorce (IM 1992).

Contradictorily, however, socio-demographic changes were not coupled with
labour integration of women. Although, from 1980 there has been a constant increase of
female activity rates,'® which runs contrary to the previous era, when female participation
in the labour market fluctuated, depending on economic cycles (Carrasco and Mayordomo
1997), female employment rates were still very low in comparison with men and also in
comparison with the other European countries. The activity rate (as a percentage of the
working age population) was 34% for women in 1985 (80% for men) and 41% in 1990

(78% for men). These percentages, although considerably lower in comparison with most

17 Number of marriages by 1000 inhabitants.

'8 From 1980 to 1995 total activity rate increased to 2.5 million people of which 2.1 million were women.
That means that approximately 85% of the increase in activity rate was female. Considering age, the most
spectacular increase in the activity rates has been for women between 30 and 40 years of age. The age
group from 30-34 increased from 38% in 1984 to 56.3% in 1990 and 61.4% in 1993. The next age group
(35-39) went from 31.9% in 1984 to 49% and 56.9% in 1990 and 1993 correspondingly (CES 1994: 56).
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European countries, have been approaching the EU standards (50.9% in 1985 and 54.8%
in 1990). However, as the employment and unemployment figures show, the significant
increase in activity rates does not always imply improvement in employment prospects
for women. The employment rate (as percentage of the working age population) was 25%
in 1985 (64% for men) and 31% in 1990 (69% for men). Again, the distance in relation to
the EU average has decreased, but is still significant (45% EU average female
employment rate in 1985 and 49.4% in 1990). Unemployment was high for both men and
women, but much higher for the latter: 25% in 1985 (20% for men) and 24% in 1990
(12% for men). EU average was 11.7% for women and 8.8% for men in 1985 and 9.8%
for women and 6.3% for men in 1990 (European Commission 1999). Youth
unemployment (percentage of the population from 15-24) for women was also much
higher in Spain than in the rest of the European countries including those of the south
European countries.”” The high levels of long-term unemployment also affect women
significantly.” During the 1980s, long-term unemployment was concentrated among
young people seeking first employment, a decade later, however, the profile was adult
women with family responsibilities, with job experience and intermediate educational

levels (Gutiérrez and Guillén 1998: 24).

At the organisational level, the 1980s were also characterised by two other
important features. Firstly, there was a progressive decentralisation of the public
administration and, secondly, the administration initiated a partial process of privatisation
in certain spheres of the welfare state. Considering the first point, the administrative and
political decentralisation means that the home nations and regions (Comunidades
Auténomas) started to assume responsibility for the planning and implementation
processes of social policy. However, the decentralisation process has not occurred equally
in all spheres of the welfare state nor has it been a homogeneous process. Some regions,
the ‘historic home nations’ like Catalonia and the Basque Country, have obtained more

power and responsibilities than other regions. Goma and Subirats (1998) have attempted

' In 1985 female youth unemployment was 19.7% in Spain; 14% in Portugal; 14.5 in Italy; 14% in France;
and 10.8% in the UK. In 1990 the figures were 16.8% in Spain; 6% in Portugal; 13.2% in Italy; 9.5% in
France; and 6.4 in the UK (European Commission 1999).

» Long-term unemployment (% of the labour force) 1985: Spain 16.2%; Portugal 7.1%; Italy 9.2%; France
6.3%; Germany 4.0%; and the UK 4.0%. In 1990: Spain 14.8%; Portugal 3.2%; Italy 9.9%; France 5.4%;
Germany 2.5%; and the UK 1.5% (European Commission 1999).
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to measure the degree of input of each governmental level in the elaboration of public
policies. In the case of the different welfare state domains, the authors conclude that while
in health, education and housing policies, the decentralisation process has largely
transferred central state responsibilities to regional governments, in the social protection
sphere the state remains responsible for the planning and the implementation of the
policies. Decentralisation has merely occurred in the administration of assistential and
non-contributory benefits.

In relation to the second aspect, there has been an increasing role for private and
voluntary organisations (particularly the Catholic organisation Céritas and the Red Cross)
in the financing and administration of social provisions. The Church and the Non-
Governmental Organisations receive state funds from income tax (IRPF). Regional
governments and local councils give economic incentives and grants to those institutions
dealing with social issues. The main groups of attention are the elderly, handicapped and
immigrants, and increasingly victims of domestic violence and ethnic minorities.
However, the co-operation between these institutions has been scarcely institutionalised

(Rodriguez Cabrero 1998).

Continuity in the social protection system

Despite the major progress in the extension of the welfare state, the social
protection system displayed unequal results. Although, from the 1980s the socialist
government did accomplish strategic shifts of content in certain policies such as taxation,
education, health and territorial policy, such changes did not impinge on the social
security system that remained largely occupational. The historical legacy was in this case
translated into an adaptation of the old model without any major questioning of its
foundations.

The legal reforms taken during this period aimed at consolidating and
strengthening the professional system. Thus, the central point of the legislation in 1985
was the reform of cash benefits, particularly the law aimed at reinforcing the professional,

contributory and proportional character of retirement and invalidity benefits.”

2! The contribution period providing access to benefits was extended (from 10 to 15 years) and the period
defined to calculate the amount of the retirement pensions was also widened (from 2 to 8 years).
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Parallel to the strengthening of the contribution principles, reforms were carried
out to separate the nature of the protection between a core professional scheme and an
assistential and subsidiary non-contributory scheme. The 1989 reform of the financing
structure of the social security differentiated the sources of financing in relation to the
nature of the protection given, distinguishing between contributory benefits financed
basically through social contributions, and non-contributory benefits financed through
taxes. This distinction became even clearer with the 1990 Law, which established the old
age and invalidity non-contributory benefits, for persons in need and without enough
€CONomic resources.

Thus, although efforts had been placed on universalising the cash benefits system
and the protection of unemployment, the Spanish social protection system continued, after
these reforms, to be mainly a system of income maintenance to those citizens who have
made contributions to the system during their working life. Income maintenance is based
on occupational status and there are different schemes for private employees, civil
servants and the self-employed, often with widely differing regulations concerning
contributions and benefit formulas. This trait of income maintenance coupled with labour
flexibility creates a polarisation with regard to the protection offered. It provides a
reasonably large degree of protection to the main sectors of the labour force well
integrated into the core labour market. However, there are important social groups that do
not belong to the formal economy on a continuous basis, and therefore have weak
subsidisation. Critically, this is largely the case for women. A large proportion of the
female population are outside the labour market and those that are in paid work are in
precarious and unstable employment.

The difficulty for women in accessing the labour market and the characteristics of
the system of social provision have contributed to a slowing down of the emergence of
new patterns of socialisation and the breaking off of traditional sexual roles. The promises
of modernisation take longer to consolidate. The family continues to be a vital institution
of social protection for a large proportion of citizens. This has encumbered the progress
for women’s economic independence, and equally made it hard for many individuals to

receive care and protection outside the family.
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The political interest in gender equality

Changes in the political culture fostered the consideration of gender equality as an
accepted political value. PSOE came to power with a manifesto commitment to gender
equality and promotion policies. There was an explicit political desire to change the
situation with reference to gender inequalities. It was under the first socialist government
that the feminist movement was for the first time given a space within a framework of
political and institutional representation. The ‘institutionalisation’ of the feminist
movement or state feminism, as it has been called in other countries with similar
experiences, was formalised in 1983 with the creation of the Women’s Rights Institute
(Instituto de la Mujer). This public body has had relevant implications for the evolution of
gender issues in Spain.

The creation of the Insitututo de la Mujer (IM) was a demand of the feminist
movement in the early 1980s, learning from the experiences of several European
countries, particularly France and Italy. According to Valiente (1996) the most important
factor in the creation of the IM was the acceptance within the PSOE government of the
demands made by certain sectors of the women’s movement during the late 1970s and
early 1980s. These sectors, Valiente argues, were frequently ‘double activists’, that is,
women equally involved in the socialist party and the feminist movement, with a clear
conception of gender discrimination in the different spheres of Spanish society and with a
considerable influence within the socialist party and therefore within the government.
From 1984 until 1995 the budget of the Institute tripled in nominal terms, which indicates
the commitment of the Ministry responsible of the Institute” towards its consolidation.
The relationship between the institutional body for gender equality and the Ministry of
Social Affairs were fluid given that the two heads of the Ministry during that period were
women clearly identified with the women’s rights movement.

In short, several factors, both at national and supranational levels created a
favourable environment for the development of the feminist institution. As Threlfall
(1996) argues:

“It is doubtful that any other European country experienced a comparable phenomenon,

not just because the government that acted as its patron was re-elected four times, but
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because the earlier European reigns of social democracy occurred before second-wave

feminism was in full swing” (1996: 124).

The policy of the IM focused on two equal opportunities’ schemes (1988-90 and
1993-95). These programmes were created under the direct influence of the Action
Programmes of the European Community. The main goals have been from the beginning
the study, information and report of sexual discrimination and the definition of the
governmental strategy towards gender equality. The procedures have consisted of
measures of positive action mainly in the areas of education, employment, and political
activity.

It is worth noting that the emphasis placed on equal opportunities policies for
women was directly correlated with a rejection of family policies by the IM, most of the
feminist movement and socialist feminists, since family policies were still considered as a
Francoist inheritance. The family was seen as a site of oppression for women, and
therefore efforts were made to act politically on behalf of women alone and not in the
name of women as part of a family unit. As Valiente (1996) notes, the best family policy
was, at that time, a non-policy.

Other bodies for gender equality at regional and local levels were also created.”
The IM also gave an important percentage of its budget to fund women’s organisations
across the country.

A second political resolution adopted by the socialist government was a quota
system created in 1988 by decision of the party congress. The goal was to achieve the
representation of women in all levels within the hierarchy of government’s bodies in a
percentage of no less than 25%. The participation of women in parliament within the
sociali