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I. INTRODUCTION

In the last years, the modernization issue has become one of the most popular among political scientists interested in the study of Public Administration. Probably the reason for this interest is somehow linked to the fact that the Public Administration has been creating a new paradigm for management and a new theory regarding its relations with society since the beginning of the 1980’s. From this perspective modernization of Public Administration is commonly understood as the implementation of the New Public Management (NPM) paradigm in developed countries. The analysis and measurement of this kind of modernization processes taking place in different national contexts is in fact a quite fashionable activity.

This paper deals both with the process of modernization in Spanish Public Administration and with the role played by the bureaucracy in it. Nevertheless, if we used the term modernization as an equivalent of the paradigm shift previously mentioned we should conclude that very little modernization has taken place in our country. There are several factors contributing to the explanation of this phenomenon. Among them we shall stand out the fact that while the United Kingdom or the United States were designing and implementing the NPM paradigm, Spain was undertaking the process of building a highly decentralized and welfare oriented democratic regime.

In this paper we shall argue that the real content of Spanish Public Administration modernization has to do with the adaptation of public organizations to the new political system. Accordingly we shall analyze the role of the bureaucracy as it faces these political transformations. Although some modernizing initiatives inspired by the NPM have taken place in Spain, these changes are fragmentary and discontinuous in nature and lacking of a clear sense of leadership and consistency.

The analysis of the modernization process in Spain starts with a brief exposition of a general theory of Public Administration modernization in order to show why its focuses of interest did not provide a proper basis for Spanish modernization. For example, one of the main goals of the NPM is the transformation --the reduction-- of traditional welfare states; in the Spanish case, however, the goal along the 1980’s and part of the 1990’s was the building of a welfare state. Later on we shall proceed to analyze the State transformation process and to explain the role of the bureaucracy in it. We shall finalize by presenting some concluding remarks.

II. A THEORY OF MODERNIZATION IN PUBLIC ADMINISTRATION

In general terms, the transformations observed in the Public Administration of developed countries share some of their most salient features. They deal with a whole collection of phenomena such as the concern for public efficiency, with the subsequent privatizations and deregulations (Savas, 1982); the search for quality in the provision of public services with subsequent customer focused activities (Barzelay, 1992); phenomena of territorial and functional decentralization (Delcamp et al., 1994; Hood and Shuppert, 1988); the main participation of the non governmental organizations in the administration of social services (Powell, 1987); the attempts to reduce the excess of laws and regulations and, at the same time, create means of protecting against corruption (OECD, 1997); or the reduction of staff in the public sector and the rethinking of public employment structures (Ziller, 1993; Wise, 1994). One PUMA document (OECD, 1995) summarizes the key reform thrusts of the overall paradigm shift as greater focus on results, increased value for money, devolution of authority, enhanced flexibility, strengthened accountability and control, client and service orientation, strengthened capacity for developing strategy and policy, introduction of competition and other market elements and changed relationships with other levels of government.

There are a lot of causes influencing this paradigm shift. According to our opinion, four of them should be considered among the most important ones: firstly, the radicalization of the characteristics of modernity, with the subsequent fragility in the cause and effect relations in a world which is becoming more and more complex and interdependent, and the difficulty for the governments in controlling this technological machinery and its undesired effects (Giddens, 1994); secondly, the globalization of the problems and solutions and the irrepressible development of the information society, research and technology; thirdly, the development of human needs and desires in developed countries, a phenomenon that, linked to democratic election processes and its incapacity to reject demands, causes an excess of inputs on administrative machinery that can not be processed in an environment aware of the lack of resources, and finally, the change in economic thinking, with the progressive withdrawal of the Keynesian blank check to the governments, increasingly pressed to justify their actions in terms of efficiency with a growing rigor.

As a result of this, the traditional reference to a social, democratic and law-ruled State, product of an incomplete although effective consensus between the political powers and influencing groups in society, experiments significant breakdowns in its components and in the consensus surrounding it. Obviously, there are significant differences according to the countries and their circumstances. First of all, the Welfare State conflicts with significant financial problems which causes it to go through a crisis which is difficult to get out of. Democracy is faced with a continual and persistent feeling of popular frustration with political parties, groups of interest -especially recognized trade unions- and even mass media; political institutions of representative democracy have tremendous difficulties in channeling the concerns of the public to legitimate public policies. The Rule of Law suffers the consequences of the difficulty in coordinating diverse interests and constructing a rulemaking process where rational dialogue predominates over political chicanery, with the subsequent delegitimization of the laws and the tendency to law violations (Habermas, 1995). The consequence is that either a new point of agreement must be found, or the ideological debate caused by the lack of models agreed and common values as a reference must be accepted. 

As a consequence of these and other reasons, the Administration is, in the first place, strongly questioned as the only center responsible for determining the general interest in society. It is also questioned as an efficient organization and as an organization effective in the rendering of quality services to its clients. The Administration has lost its traditional limits, being a diffused organization; in this way its lines of collaboration with private business and non governmental organizations -privatizations, contracting out, deregulations, etc.- have been extensively developed, which makes it difficult to know where the Administration begins or ends. At the same time, it continues to produce autonomous or semiautonomous agencies in order to deal with emerging new problems, but it also causes the disappearance of certain para-governmental organizations, quite usual at the peak time of the welfare state. Finally, the Administration faces territorial decentralization processes, with the subsequent creation of new intermediate governments, while it looses part of its capacity to make autonomous decisions abroad due to development of different international bodies, the revitalization of the existing ones, and the strengthening of confederational arrangements like the European Union. Around all this series of challenges the known responses take shape under the name of modernization or NPM. During the 1980 and 1990s Spain was trying to build a federal democracy and an European Union welfare state, the consequence is that some of these challenges were very far from our real concerns.

III. THE FRANCOIST PUBLIC ADMINISTRATION MODEL

The Francoist Public Administration did not arise out of the blue, quite the contrary it is deeply rooted in Spanish tradition. Particularly as of the 1950s, its most characteristic traits were extreme centralization, institutionalization of the major role played by the bureaucratic elite, and a bolstering of the Weberian traits that it already had. Generally speaking, “political institutions are created by other political institutions” (Orren and Skowronek, 1999:.402). In this case, even considering the Civil War as rupturing factor, the Francoist Administration interacted with previously existing institutions, incorporating many status quo traits. Thus, once the initial repressive phase ended – which in certain segments of the population reached dramatic levels, for instance teachers ,  a quarter  of whom suffered some type of repression and 10 per cent of whom permanently lost their right to teach in public schools (Morente, 1997) – Francoism began to abandon its tendency to use the Administration as a loot bag and began a process of relative professionalization  which culminated in the 1963 Act.

In Spain in the 18th century, “a rigorously closed but non-nobility bureaucratic cast” (Nieto, 1997, p. 68) began to arise and consolidate. With the advent of the liberal constitutional government in the 19th century, the spoils system was introduced in the Spanish administrative system and several attempts to regulate it – the López Ballesteros statute (1827), Bravo Murillo statute (1852), O’Donnell statute (1866) – lacked the capacity to configure an effective Public Administration. Improvements were either not implemented at all, or when they were, they were denaturalized. Nevertheless, the need to base selection on merit, to establish professional careers, to guarantee salaries by law, to ensure retirement pensions and recognize leave for illness gradually took hold both in the public opinion and in legislation. Even so, the chance of being laid off for political reasons persisted throughout the century.

The merit system began to consolidate in Spain with the Maura statute in 1918, although it certainly suffered subsequent ups and downs. Barring exceptional cases, it was finally guaranteed that no one could be laid off from the Public Administration for political reasons. In addition, the public competitive examination system was bolstered. Meanwhile, the rights of special corps were also recognized and consolidated. From this time on, the Public Administration was articulated in self-disciplined corps with a hierarchy that took control of the administrative power. These corps are “groups of persons entering the Public Administration by means of the same selection process, subject to the same legislation and assigned analogous tasks” (Baena, 1984, p.55 ). It is true that these groups are also segments of society that exert pressure and control and tend to use the government institutions for their benefit.

And it was these elite corps which Franco entrusted the management of the political and administrative system. During the authoritarian regime, “bureaucracy was still structured around corps, but the corps had a rigid, almost military-like hierarchy. The higher corps were not only in charge of the discipline of their own members, but the discipline and functioning of the corps beneath them as well. Thus, the central government barely had work. All it needed to do was give orders to the higher corps who then gave orders to the others. The price to pay, however, was very high: extraordinary remuneration, inordinate and uncontrolled power, and, most of all, the occupation of decisive areas of the apparatus” (Nieto, 1997: 72). More than 90 per cent of the Director General and Under-Secretary posts were occupied by members of the elite corps (Álvarez, 1984). Some of these posts required a degree in law and passing certain tests involving memorization and proof of juridical knowledge (Parrado, 1996). Nearly two thirds of the prevalent corps were jurists, including the diplomatic corps. If we add the members of the military to these corps, we have the basic system of social control on which the directive structure of the Spanish Public Administration was definitively based. During the last phase of the regime, this was linked to an attempt to establish a rule of law system without democracy. In this government model, the formal respect for law and the Public Administration’s strict compliance attempted to conceal the fact that the laws stemmed from a parliament that was not elected by the people and was controlled with an iron grip by the executive power and elite corps. It should, however, be mentioned that the Administration was controlled by a relatively independent special administrative judges that followed regulated procedures and hearing of the plaintiff was a basic requisite.

In short, the Francoist Administration attempted to follow Weber’s typical model of bureaucracy, with strict procedures, selection based on merit, political neutrality, impersonality, etc. There was a slight difference between this and a bureaucracy in a democratic system and that is that the political guidelines and the laws themselves were, to a large extent, also approved by the bureaucrats themselves.

IV. THE TRANSITION AND CONSOLIDATION OF DEMOCRACY IN SPAIN

With the death of the dictator in 1975, a period in the history of Spain that is known as “the transition to democracy” began. Following the theory put forward by Lipset (1987), democracy’s full stability requires both the legitimacy and efficiency of the system. This means that the various democratic governments, in order to consolidate democracy, had to face a congruous political process for democratic development. In 1982, the democracy was to a large extent already relatively consolidated. Despite the economic crisis and disenchantment due to sluggish social change, a growing majority of citizens(49 per cent as opposed to 10 per cent in favor of the dictatorship) felt democracy was the most appropriate regime for Spanish society
. Democracy then enjoyed legitimacy as a value in and of itself  (Maravall 1995b) because there were dimensions of efficiency, such as public liberties and fundamental rights that are not only economic and were perceived in a positive light by citizens (Montero, 1992), and because the legitimating influence of the new regime even made it possible to defer positive results (Alcántara 1992, 1995). However, in order to become fully consolidated and then institutionalized, this democracy also needed to cover basic functions and solve the problems that both society and lobbies considered fundamental. This required an ambitious modernization program
 hinging around Spain’s membership in the European Economic Community.

To do so, the Socialist governments began in-depth economic reforms. On its first day of government, the new Socialist government devalued the currency and hiked fuel prices. It then began an industrial modernization policy, reformed legislation on labor and capital, and reorganized the national health and social security system (Subirats and Gomá, 1998). The effect of these reforms began to be felt as of the second half of 1985 and particularly as of Spain’s membership in the European Economic Community in 1986. For the five ensuing years, the Spanish economy’s growth rate was twice that of the average for Europe, the inflation gap with the rest of Europe was brought down from 5 to 1.5 percentage points, and the budget deficit went down by 1.9 per cent of the GDP (Maravall, 1995a). This economic success was culminated during the mandate of the new conservative government by Spain’s by meeting all of the convergence criteria for European Monetary Union in 1998. All of this was achieved despite the 1992-94 recession which brought out the Spanish economy’s major structural problems.

In addition, social demands began to be met as of the beginning of the transition, although it was during the socialists governments’ terms that social spending, after an initial phase of austerity, expanded the most. From 1974 to 1982, budget expenditures increased by 29.3 per cent in real terms while health increased by 8.3 per cent and education by 66.4 per cent. The increases in budget expenditures for the 1982-1989 period in real terms were 55.5 per cent in pensions, 30.6 per cent in health, and 94.0 per cent in education. All of this was done over a period when 2.6 million more persons benefited from pensions, 10 million more persons benefited from health care, and twice as many children aged 14 to 17 attended school. Over the 1993-1996 period, this process was affected by the priorities set in labor deregulation, selective privatization, and a charity approach to universal social services by Convergència i Unió (CiU), a Catalonian Nationalist Party, supporting the socialist government (Subirats y Gomá 1998).

All of this came at the same time as a process of decentralization. As of 1978 Constitution, 17 sub-national governments were recognized. Regional parliaments were created and very significant jurisdictions were transferred to regional governments. “In fact, the Public Administration of these governments has increased both in terms of its employment and its public spending, particularly in social welfare, at a higher rate than the central government. In addition, a system of overlapping intergovernmental relations has been developed which has increased the interdependence between governments and intergovernmental policies and programs.” (Carrillo, 1997:145). At the beginning of the 1990s, the breakdown of Public Administration budgets in Spain already reflected the progress made in decentralization: 61 per cent for the central government, 26 per cent for the Regions,  and 13 per cent for local government
.. This process is still progressing, although at a slower pace. Finally, expenditures in basic infrastructure should be noted. In 1991, the figure reached 5.6 per cent of GDP, twice the OECD average, with resulting improvements in the road systems, railroads, ports, airports and reservoirs. (Boix, 1997).

Meanwhile, the legitimacy of democracy has increased. In 1996, 81 per cent of Spaniards considered democracy to be their preferred form of government
 .This link between efficiency and legitimacy must be called into question. Legitimacy was high in Spain during periods when efficiency was not perceived positively. We must acknowledge that “legitimacy and efficiency are different not only from a conceptual point of view, but also from an empirical point of view” (Montero, Gunther and Torcal, 1998: 17). This ostensible contradiction could be linked to the fact that citizens understand that inefficiency can be due to a given government’s poor exercising of power or to passing circumstances, such as international economic recessions, that cannot be attributed to the government and even less so to democracy. Specifically, not even during the times of greatest inefficiency did the vote for anti-democratic alternatives increase significantly (Maravall and Santamaría, 1989). One should not forget either that social safety nets protecting against inclement economic conditions steadily increased in Spain. Recessions were therefore perceived in a more attenuated way. In any event, in overall terms, Spaniards have perceived a relationship between democracy and an improvement in the quality of life.

At the same time, the demand structure for a welfare state held steady. In 1995-96, 62 per cent of Spaniards considered the government responsible for the welfare of all, 74 per cent agreed or very much agreed that the government should reduce the differences between the richest and poorest segments of society, and 43 per cent said they would be willing to pay more taxes in order to improve social services. The statistics also support the decentralization process (69 per cent are in favor either of the current model or a more decentralized one) and the move towards the building of Europe (73 per cent of Spaniards are in favor of European unity)
. In short, the process of democratic consolidation in Spain can now be considered complete.

V. THE SPANISH ADMINISTRATION DURING THE TRANSITION AND CONSOLIDATION OF DEMOCRACY

With the advent of the 1978 Constitution, five major principles for Spanish Public Administration were asserted (Palomar, 1996):

1.
Principles of merit and capability are determining factors for admission to the civil service.

2.
The right to union membership is guaranteed and there is no express prohibition of strikes, although both these factors are recognized to have special implications for civil servants.

3. 
An obligation is established to approve an incompatibility system for public employees in order to avoid conflicts of interest.

4.
Impartiality is guaranteed in exercising the civil service, and layoffs for political reasons are prohibited.

5.
The obligation to regulate civil servants under the Ley de Estatuto (Statute Law) is established.

Within the framework of the previously mentioned process of democratic consolidation the implementation and development of these and other constitutional principles forced public powers to develop three major programs of action that had a noticeable effect on the Spanish Administration, specifically democratization, decentralization and building of a welfare state. We shall proceed now to examine how each one of these affected the bureaucracy and how the bureaucracy reacted.

A. Democratization produced noticeable changes in the working environment of the Spanish Public Administration. The advent of parliamentary control, the media as a control factor, the presence of political parties competing with different electoral offers, and the figure of the rational elector (Carrillo and Nalda, 1993) voting depending on the services received and how tax money is spent led to a necessary readjustment in the Spanish civil service.

The 2 August Act 30/ 1984 was the first response in along these lines. This piece of legislation introduced an entire array of management tools to attempt to improve the efficiency and transparency of personnel management within the public administration. This law’s most significant feature, aside from its decentralizing aspects, was the notion of job positions as key elements in personnel management. Until this law was enacted, the Spanish Public Administration was structured merely around various corps of civil servants, as previously mentioned. With this new law, while maintaining the various corps, the Spanish Public Administration set the groundwork of its basic new structure with job positions. Those already in existence were analyzed and classified and lists of jobs were made in order to organize personnel according to the needs of the various organizations and their services. Requisites for each position were also developed. Until the advent of democracy, the corps, particularly the so-called elite corps, as we have already seen, were incubators for technocrats and high-ranking officials in the authoritarian regime (Nieto, 1984; Bañón, 1978). These corps had also contributed to creating a sort of Administration within the Administration, a set of endogamic groups that divided up power, information, and spheres of influence regardless of the citizens’ will. By virtue of the principle of the integration of the elite and transitivity or fluent communication (Pizarro, 1990), these groups also enjoyed a privileged relationship with lobbies, thereby generating impenetrable political styles. The advent of political parties and the development of a civil society with an awareness of its voice in public affairs necessarily had to lead to a certain curtailing of their power and influence. One should interpret the 30/84 Act’s including job positions as key personnel management tools from a political perspective. However, the Socialist government chose not to take the bold step of eliminating the corps system but instead chose a middle ground.

Maintaining the corps meant that they also had to be reorganized in order to co-exist with the new importance attached to job positions. In order to do so, the job positions were broken down into 30 different grades. Grade thirty, the normal level for deputy Directors General or personnel at similar levels, is the highest level in the civil service excluding political positions. In principle, the job descriptions could be ascribed indifferently among all of those that fell under the new law (judges, public prosecutors, and law enforcement bodies are not included) with the only limitation being that the civil servant in question belong to the grade that the job corresponded to (A, B, C, D or E). However, in the lists of the jobs approved and published, the reservation of certain jobs for certain corps was widespread, particularly in cases of the elite or most specialized civil servants. This is important to note in order to understand how the elite corps’ structure of power and influence maintained its capacity to manipulate the implementation of this system.

From another standpoint, the process of adapting to democracy generated another major effect and that is the will to develop a labor regime within the Public Administration. In other words, there was an attempt to broaden the number of personnel subject to collective bargaining and working conditions very similar to the private sector. This attempt failed, to a large extent due to the Constitutional Court’s sentence 99/1987 which implicitly affirmed that the vast majority of the personnel in the Spanish Public Administration should be civil servants, regardless of the rigidity that this may involve. Despite this, the search for flexibility and the new challenges that the Administration had to face led to a significant hiring of personnel subject to collective bargaining, particularly on a local level and in specialized agencies. 

Finally, another one of the results of the democratization process was the attempt to control the appointments of management positions within the Administration. While the purely political offices are Ministers and Secretarios de Estado (immediately below the minister), the political and administrative management offices are Undersecretary and Director General. Finally, Deputy Directors General are purely bureaucratic, managerial offices. These managerial offices on the three different tiers, political, political and administrative, and administrative, as previously mentioned, had been monopolized by elite corps during the authoritarian regime. During the UCD governments (1977-1982) there were no major upsets to the balance of power and the bureaucracy continued to play its leading role. But the arrival of the Socialists in power, which meant a far-reaching political change, required the attempt to control this strategic level. To begin with, the Secretario de Estado figure, which had never existed before, was created directly under the Minister. The number of Directors General (DG) was also vastly increased. In 1973 there were 76 DGs while in 1983 there were 179, in 1991 227, and in 1996 316. Yet during the Socialist governments only a third of the persons appointed to these offices were socialist militants and roughly 80 per cent of them also belongs to the elite bureaucracy (Parrando, 1996). This should be contrasted with the UCD period during which “only” 49.5 per cent of the Director Generals appointed were bureaucrats. Moreover, in the most traditional public policies developed under the classical ministries, the control of the decision-making positions by the corps belonging to the ministry was spectacular: 81 per cent of the Directors General in the Ministry of Economy have been Finance Inspectors and 100 per cent of the Directors General in the Ministry of Foreign Affairs were diplomats from 1992-1996.

In short, it would seem that the succession of Socialist governments gradually gave in to esprit de corps pressure and they accepted the model legalized in 1918 as inevitable. A congruous although perhaps somewhat hasty conclusion to be reached from these figures is that the bureaucracy in the central administration did not only maintain its power during this period, but actually increased it. But this conclusion should be called into question. To begin with, Regional governments began to function during this period, thereby reducing the power of the central administration. Furthermore, there were more militants among these regional government high officials than in the central administration. In Catalonia, for instance, two thirds of the high officials in the Generalitat (regional government) belonged to either the Convergència or Unió  parties (Matas, 1996). Spain also joined the European Union during this period and there began to be a high degree of “Europeization” of certain policies such as industry and energy.

Generally speaking, when analyzing the institutional system of public policies in Spain, although the central administration’s high degree of involvement in all of them is surprising, it is also true that the Regional and European involvement has also increased (Subirats and Gomá, 1998). Furthermore, although it depends to a great extent on the individual policy, the network of actors intervening in these policies tends to be plural, and although an opaque style remains prevalent to a large extent in some areas, things do seem to be becoming more transparent.

It is therefore advisable to nuance any conclusions drawn from the fact that the bureaucracy has held high-ranking positions and the gradual reservation of certain positions for different corps during the Socialist’ terms of government. Both of these facts show how the practices and plays on bureaucratic power have endured within the central administration. Yet generally speaking, the central administration itself now has a new framework for action, a situation with many more actors where external influence permeates the decision-making process. The bureaucracy’s sources of legitimacy, its role and its identity are in the process of shifting from the almighty position they had to a much more plural and demanding environment (Bañón and Tamayo, 1997). 

Finally, bearing in mind what has been mentioned under this heading, it is necessary to indicate that the central bureaucracy maintained a fundamental role during the transition and consolidation of democracy, and that the attempts to relegate it to a minor role failed even when, logically, its power was reduced as new, competitive actors appeared on the scene. Perhaps this reduced, yet relevant role was the best choice during the period of change that Spain was undergoing at the time, since expertise and experience could be garnered from bureaucrats without their holding a quasi-monopoly on decision-making. There is a final aspect that should be examined, and that is whether or not the Regional and European bureaucracies have begun to fill the gaps that the central administration has left. However, these issues go beyond the scope of this study.

B. Decentralization. According to the principle of self-organization in the 1978 Constitution, each level of government (central, regional and local) shall establish its own independent model of Administration, although it is the central government that must define the common guidelines for the system. As a result, and the ensuing implementation of the Comunidades Autómonas (Regions), led to a choice in the civil service between  a unitary system (in which all the regions had systems similar to the central government), a diverse system with very broad common guidelines, or a mixed system. The model chosen by the 30/84 Act, within the maneuvering room provided by the Constitution, was relatively uniformist (Carrillo and Nalda, 1993), although it left some minor elements of decentralization . The Regions, however, even with their maneuvering room, chose to copy the central administration taking the good and the bad.

From a standpoint that is not directly juridical, the transformation brought about by decentralization had a noteworthy effect on the distribution of civil servants among the various administrations. As illustrated in Table 1
 both transfers and increases in personnel in the Regional administrations increased dramatically. Between 1982 and 1988 the increase was thirteen-fold, jumping from 44,475 to 671,467. This ascent has not yet stopped. Transfer of jurisdiction in Education and Health in the Regions that have not yet fully received these competencies in 1999 will give way over the next few years to a foreseeable increase of 260,000 regional employees and a corresponding reduction of the central administration. At the end of the process, as is normal in any decentralized system, most of the public employees will work for sub-national administrations in social welfare programs in areas such as health and education. Specifically, in 1994, 306,570 persons worked in health, 130,537 of whom worked for the central administration and 176,033 for regional administrations. In non-university education, out of a total of 350,617 employees, 133,548 worked for the central administration and 217,069 for the regions. If we add university employees, we get a total of 750,000 public employees, a third of the total public employment
..

This process of personnel transfers and the civil service model should be analyzed in the light of the bureaucracy. On one hand, it is true that the increase in the volume of regional administration employment has been enormous, but it is also true that the amount of employees still working in the central administration is still abnormally high for a decentralized government. In the United States
, out of 18,745,000 public employees, 11,103,000 work for local administrations, 4,600,000 for state administrations, and 3,045,000 for the federal administration. In Germany, out of 4,720,000, 195,000,000 work for the Länder, 1,360,000 in the local administration, and 1,390,000 for the federal administration. Finally, in Sweden, out of 1,450,000 employees, 1,200,000 work for the local administration, and 250,000 for the central administration. In Spain, counting public entities and companies, 45% of all public employees still work for the central administration. Among other reasons, this is due to esprit de corps resistance to ceding jurisdiction and resource to other administrations. The Socialist government itself acknowledged this resistance when passing the 22/93 Act and creating the Employment Plans. One of the goals of these Plans was “to place available personnel in the areas or sectors that need them”.

Also, the initial transfer of the public service model to the Regions should be analyzed using the theory of institutional isomorphism. According to this theory (DiMaggio and Powell, 1983), institutions function in a grid or inter-organizational field that should be considered when an organization is analyzed. Organizations beginning a structuring process, such as the regional governments, must face a set of new situations and in doing so, resort to solutions that they already know and that have been successful within the grid they belong to. Isomorphism tends to increase the greater the degree of institutionalization of the inter-organizational field. Generally speaking, there are four models of isomorphism: coercive, mimetic, legislative pressure and environmental. In Spain
, as a result of the bureaucratic pressure, coercive isomorphism occurred through the 30/84 Act, although there was also legislative pressure. Due to the initial transfer of bureaucrats and the increasing professionalization of personnel in the regions, legislation set out a series of methods, working conditions, systems for legitimizing performance, and cognitive criteria that already were legitimate that the bureaucrats in the regional administrations, attempted to include in their posts by areas and professions. Finally, the Regions themselves acted with mimetically, emulating the forms and strategies that the central administration had used successfully and that enjoyed legitimacy. 

The central government therefore played a part in the isomorphic process while the regional governments sought a known commodity. As mentioned previously, it is not clear whether this isomorphism also implies an attempt on the part of regional bureaucracies to play a central role within their jurisdictions. Each Region makes its own choices in this regard, and there are examples of esprit de corps tensions in certain Regions (for instance Madrid) while political control is exemplified in others (such as Catalonia). In conclusion, it should be highlighted that the greater volume of civil servants linked to social policies does not mean indicate a greater power of influence since the positions  involving the decision-making process are still controlled by the elite corps.

Decentralization was an essential element in the process of transition and consolidation of democracy in Spain and remains a key factor in the institutionalization of democracy. The central bureaucracy and its interests, to a large extent, explain some of the traits of the Spain’s decentralization process, which was quick in political terms, slow and conflictive in its implementation, and in which local administrations suffered the consequences of an isomorphic processes. Perhaps the central bureaucracy added rationality to the process, helping the transition and consolidation process. Yet its defense of certain areas of interest generated unnecessary inefficiency and conflicts as well as an ongoing lack of trust that hinders the full institutionalization of the change brought about.

TABLE 1

	Evolution of Personnel in Public Administration (1982-1998)

	
	1982
	1998
	DIFFERENCE

1982-1998

	ADMINISTRATION
	Number                  %
	Number              %
	Difference  in Num.

(positive o negative)

	CENTRAL

	  895.731
   57,0%
	  806.574
 33,0% 
	-89.157

	REGIONAL.

	   44.475
     2,8%
	  671.467
 28,0%
	626.992



	LOCAL
	  167.045
   10,7%
	  460.054
 19,0%
	293.009

	JUSTICE

	    16.911
     1,0%
	    41.131
   1,5%
	24.220

	UNIVERSITIES

	    30.320
     2,0%
	    86.249
   3,5%
	55.929

	PUBLIC ENTITIES AND ENTERPRISES
	  392.693             25,0%
	  272.643
        12,0%
	-120.050

	TOTAL
	1.547.175          100,0%


	2.338.118        100,0%


	790.943


Source: Ministry  of the Economy, Dirección General de Costes de Personal y Pensiones Públicas 1995; and Registro Central de Personal, 1998.

C. The gradual, unfinished building of a Welfare State also had an influence on the model of civil service. A Welfare State is understood to mean a government which maintains formal freedom and liberties while “progressing towards equality among individuals” (Cotarelo, 1990, p.14). The basic infrastructure of the Welfare State was built rapidly, even when constrained by limitations in the growth of the Spanish economy and world transformations. The best way to verify this modest yet effective process is to observe the evolution of public expenditure. At the end of Francoist regime, consolidated expenditure in the central government was less than 23 per cent of the GDP, while today this percentage is spent on welfare and social protection alone. While in 1975 expenditure in social services was 16 per cent of Spanish GDP, by 1995 it had jumped to 27.75 per cent (Carrillo, 1997). This greater volume of public spending had to be accompanied by higher taxation, which represented 21 per cent of GDP in 1975 and 35 per cent by 1995, with direct taxation, clearly more redistributive in nature, shooting up during the Socialist governments (Bañón and Carrillo, 1993).

For the purposes of this article, the most clearly discernible effect is the increase in the number of public employees (see table 2). In 1973 (the first year with relatively reliable data), there were 1,458,348 public employees in Spain. In 2000, the number of public employees is already roughly 2,350,000, although this figure will tend to decrease given the privatization process, begun under the Socialist government and stepped up by the new Popular Party government, coupled with restrictive public employment policies.

TABLE 2

	Evolution of Public Employment in Spain (1980-1998)

	YEAR
	TOTAL  EMPLOYMENT
	PUBLIC EMPLOYMENT

	1980
	1.557,1
	1.513,0

	1982
	10.986,0
	1.641,0

	1985
	10.641,0
	1.788,7

	1986
	10.880,8
	1.887,0

	1989
	12.258,3
	1.999,7

	1990
	12.578,8
	2.106,1

	1993
	11.723,0
	2.214,0

	1995
	12.142,0
	.272,0

	1998
	13.160,0
	2.338,1


Average annual figures in thousands of persons.

Source: Bank of Spain, INE, Palomar Olmeda y personally elaborated statistics
In 1990, 7 out of every 100 persons were public employees in Germany, 7.3 in France, 9.3 in the United Kingdom (including quangos and all sorts of semi-public bodies), and 4.9 in Spain (excluding personnel belonging to public enterprises). Yet when comparisons are made with the overall working population and personnel working to serve public enterprises, the figures for Spain, 17.4 per cent
 fall in line with those of the other countries. A preliminary conclusion to be reached from the previous data is that the proportion of public sector employment has tended to increase in Spain as it has in other Western countries during the development phase of the Welfare State. Lately, however, this tend has declined in most developed countries and has even decreased in certain European countries
.. In Spain the growth phase is continuing, albeit slowly. In any event, Spain is one of the countries that has registered the greatest growth in public employment among OECD countries over the last twenty years. Between 1973 and 1998
, nearly 1,000,000 net jobs were created, mostly in the regional and local governments.

These figures show us the effects that the building of the welfare state has had on public employment, but it would be erroneous to believe that they indicate a sustainable trend. The building of the welfare state system in Spain has seen imbalances between the volume of revenue obtained and expenditures, and this has led to a relatively high budget deficit. In 1993, the total deficit for government administrations in Spain reached a peak of 7.5 per cent of GDP, although the following year it began to be reduced, reaching the 1.8 per cent mark in 1998
. The convergence criteria in the Maastricht treaty served as the proper tool to legitimize the creation of a suitable economic climate for the single currency, and forced Spanish governments to curb expansion in public spending.

There are numerous examples to illustrate the current trend to cut back on public spending. Contrasting a period during the Socialist governments when growth in public employment came hand in hand with an increase in salaries that rose at a rate above the consumer price index, particularly as a result of having applied the system of remuneration set out in the 30/84 Act, the deep recession as of 1992 led to a loss of public employees’ net purchasing power during the following two years.
 . This trend persisted but to a lesser extent in the two subsequent years due to an agreement between the Public Administration and the unions signed in 1994. It then surfaced again when the 1997 budget was passed by the new majority in Parliament, although the excellent figures from 1998 will enable this loss to be attenuated. The situation is again worsening in 1999 and 2000 because of the inflation. The central government’s public employment offers have tended to diminish, particularly in purely bureaucratic areas. In fact, the 1997,1998, 1999 and 2000 budgets set a ceiling on public employment and only 24 of every 100 vacancies could be filled. Law enforcement and education, however, were not affected by this curtailment and continued to grow as in other countries such as France (Rouban, 1996). The Popular Party government’s decision to abolish a conscript army and implement professional armed forces will also tend to increase professional military personnel over the next few years.

Finally, the building of a social welfare state comes hand in hand with agreements regarding social welfare and relatively intense union participation in defining the basic lines of economic and social action. This leading role played by unions naturally was mirrored in the Public Administration and, within the framework of constitutional authorization, the Socialist government introduced a system of labor relations in the Administration that bolstered the unions’ role. There had already been a significant push towards unionizing personnel, recognizing the right to strike for civil servants, participation, and even negotiation of working conditions. This pressure bore its fruit in various legislation. The 30/84 Act created the Consejo Superior de la Función Pública (High Council for Civil Service), an authority to coordinate and consult on civil service policy and personnel participation. The Council is made up of 17 representatives appointed by the unions in proportion to their representation. This law also implicitly recognized civil servants’ right to strike. Although it excluded members of the Armed Forces and military institutions,  the Ley Orgánica de Libertad Sindical (Organic Law on Freedom for Unions), enacted in August 1985, considers civil servants and similar ranking personnel as workers. Bodies representing personnel and their participation in determining working conditions, union elections in the Administration, and collective bargaining among civil servants are established by laws 9/1987, 12 June, 7/1990, 19 July, and 18/1994, 30 June. The result of this legislation is that as of 1998, union membership increased noticeably in the civil service to even higher levels than in the private sector (30 per cent as compared to 17 per cent). In the union elections held in 1986, 1990 and 1995
, participation was high (over 70 per cent) and the majority unions, UGT and CC.OO., received an average of 70 per cent of the votes (Jodar, Alós and Jordana, 1997).

By comparison, the civil service has proven itself to be propitious for negotiation and agreements. In November 1991, an agreement was signed between the unions and the administration in order to modernize the Administration and improve the working conditions and in September 1994, the second Administration-Union agreement for 1995-1997 generated the signing of the first and second agreements for in-service training in the public administration. This trend was culminated with the signing of an agreement in 1998 on the preliminary draft of the  Estatuto Básico de la Función Pública by UGT, CCOO and CSIF. A draft which the government, despite the foreseeable lack of parliamentary support,  sent to Parliament before the 1999 elections. We do not know if the new Popular Party Government is going to send the draft again to the Parliament, anyway it has now a wide parliamentary majority.  

It should be noted that the bureaucracy in the broad sense of the term has increased its total and percentage volume in the Spanish civil service. To begin with, 80 per cent of the posts offered by the central government over the last ten years have been in education and health, occupied mostly by Grade A civil servants. University teaching personnel jumped from 39,168 in 1989 to 61,380 in 1997 while non-university teaching personnel jumped from 315,984 to 373,074 and health personnel jumped from 233,953 to 304,816 during the same 1989-1997 period.
 Bureaucracy in the limited sense of the term also increased, nearly doubling in the central government between 1982 and 1998. This trend can be expected to continue. The limits on growth in employment and ceilings placed on re-staffing are not affecting grade A civil servants, who will gain more and more relative weight in a knowledge-based society and in the framework of a welfare state. Yet the steady stream of posts available for elite corps should be noted when analyzing the posts offered in the civil service. The present volume of this type of post can only be understood to be a result of esprit de corps  pressure. 

In conclusion, the number of elite bureaucrats affiliated to unions is very low or nearly nil in certain corps which continue to defend their interests through professional associations in the framework of an opaque system based on networking. The Act attached to the 1999 budget recognizes these associations’ right to be consulted. This and other circumstances to be examined later shows how these elite corps within the central administration have been bolstered since the Popular Party has begun to govern.

VI. THE MODERNIZATION OF THE SPANISH PUBLIC ADMINISTRATION OR THE PARADIGM SHIFT IN SPAIN

In 1977, the first democratic government in Spain after the Civil War found a hierarchically structured Public Administration that was professional virtually in its entirety and run by elite corps. During the last few years of Franco’s regime, the semblance of a Rule of Law coupled with a prohibition of political parties and unions led to an environment in which political debate was somewhat removed. This situation allowed for the creation of an Administration which had the right to interpret the public interest given its superior technical and juridical knowledge and its ethics to serve the government.

The first years of democracy were governed by the UCD, a center to right party whose top leaders had held positions as high officials in the authoritarian region and/or had belonged to the bureaucratic elite. The UCD governments did not make any changes in the model of Administration it inherited, except for minor progress in recognizing the associations of civil servants for the defense of their interests. The bulk of the bureaucracy worked with the government for at least four reasons. First of all, the bureaucracy was apolitical and hierarchical, and this was favored by the removal of the most extremists bureaucrats. Secondly, the university training of the bureaucracy and its relations with administrations from advanced countries conveyed the knowledge that the authoritarian regime could not continue in a democratic Europe. Thirdly, fragmentation of the corps (more than 240 different corps in 1981 in the central government (Baena, 1984), enormously hampered achieving unified criteria had there even been an intention to act politically. Finally, the fact that the government belonged to the same network of social interests as the bureaucrats ensured that the final goals of the two groups could not be too different. One should not forget that the most powerful corps act as true social groups where socialization among members is very strong and the defense of esprit de corps  interests is one of the single most important factors for internal cohesion (Beltrán, 1977).

The Socialist party came to power with ideas about reforming the Administration that clashed considerably with the interests of the elite bureaucracy. These ideas, coming from both the party itself and the socialist trade union (UGT), brought out the need for a democratic renewal of the model of the Administration and the reduction of the bureaucracy ‘s power. The bolstering of collective bargaining, the recognition of the right to strike, mandatory retirement at the age of 65, the control of conflicts of interest and the requirement to comply with rules on incompatibilities, the use of employment contracts for a significant number of public employees instead of following the civil service model, and a marked curtailing of the power of the corps were all included in the Socialists’ plans. When the Socialists began to govern, they had 61,955 persons in the high levels of bureaucracy, 11,329 of which, excluding employees devoted to education and health, were in the strictly bureaucratic sector. Of these 11,329, 76.2 per cent were over the age of 40 in 1982 (Baena, 1984). In other words, a significant portion of their career had been under Franco and the first few years of the transition, and they had had time to receive practical knowledge and esprit de corps values in their areas of the public organization. Given that daily experience in which pragmatism prevails, the knowledge of a “recipe” for solving routine problems has a prominent place in anyone’s accumulated social experience (Berger and Luckman, 1968). This knowledge of a “recipe” is passed on from the longest standing bureaucrats, who have taken on the institution’s ideas, to new bureaucrats as they join the corps. The result is that the vast majority of Spanish bureaucrats were socialized under the Franco regime’s way of understanding the Administration and their own work . The typical values of a democratic Administration, i.e. social plurality, accountability or transparency, could not exist since that did not correspond to every day problems. 

In this context, if the Socialist government had chosen to implement its maximum aspirations in its program, conflict with the bureaucracy would have been inevitable. But for the Socialist government, avoiding conflicts, giving a moderate image and urgently facing the challenges posed by the Spanish economy was very important. And this is why it chose the middle road of gradual change. It maintained the corps system ceding a significant portion of the high official positions to professionals from the bureaucracy, and even sacrificed party member bureaucrats on many occasions and chose the person recommended by the corps themselves. 

Nevertheless, the conflict arose, albeit attenuated. The Socialists’ Ley de Reforma de la Función Pública (Civil Service Reform Act) was challenged before the Constitutional Court by the major opposition party, then a conservative right party (AP) and now in government under a different name (PP) and more centrist ideology. In additional to strategic political reasons, the appeal to the Constitutional Court is also explicable due to the extraordinary influence that elite bureaucrats (particularly diplomats, public attorneys and tax inspectors) had and still have both in the party and the rightist press. The presidency of the party has been held by a diplomat (Fraga), a government attorney (Hernández Mancha), and a tax inspector (Aznar). The Constitutional Court ruled somewhat dogmatically (Sánchez Morón, 1996) that the process of expanding personnel subject to collective bargaining agreements and unification and eliminating corps had to be done via parliamentary legislation and not government decrees. In the final analysis, the Court chose to defend the maintaining of the status quo and rejected attempts to bring about deep changes in the civil service, perhaps because it feared that if it opened the door to this change, a relative spoils system would once again be introduced into the Spanish Administration.

This marked a turning point in the Socialist government’s approach. The government moved from a merely legal approach to a modernization process influenced by the transformation processes that were taking place in the administrations in developed countries, all of which were more concerned about improving the efficacy and efficiency of their administrations than about legal modifications in the system (Villoria, 1996a). This modernization process has been implemented several times on a local level and in specific organizations obtaining positive results attributable particularly to leaders with a strategic view. The policy was begun accepting the relevant role of the bureaucracy and attempting to integrate elite corps in the process. Although the results of this process are not spectacular, they should not be slighted. Improvement in the net degree of satisfaction with the functioning of public services between 1992 and 1997 was evident. This indicator is favorable for nearly all services, with the sometimes spectacular exception of the Justice administration
 . Satisfaction is even greater among the direct consumers of the services (Carrillo, 1997). Later figures show the same trend.

Despite of that figures, the modernization process of the Spanish Public Administration is characterized by the heterogeneity and fragmentation of its responses. The Spanish model of Public Administration modernization belongs to that of countries which do not have an ideological content in modernization projects nor a governmental and party leadership performance centered on these projects. Nevertheless, in the last four years there has been a certain ideological shift. 

Regarding the questioning on the efficiency of the Spanish public sector, during the socialists governments there were three types of responses. In the firs place, within the plans of modernization, 10 ministries promised to reduce their operating costs by 10%. Secondly, a zero base budget was tried to be introduced for 1996, with significant resistances due to the mentality and values of the participants in the budgetary process, as happened with the attempt to introduce the P.P.B.S. and a new analytical accounting system. Thirdly, although an extremely significant public sector in the provision of essential services persisted, significant deregulation and privatization policies began to develop, especially, via the flotation on the stock market of public sector companies. 

During the first four years of conservative government (1996-2000) there are two types of responses. First of all, there is a package of austerity measures, especially on operating costs. For example, the Government ordered to reduce costs on contracting out improving the tendering process; and it has decided to sell out a lot of useless public buildings. Second, the Government began a process of liberalization of markets and privatization very ambitious; the process of privatization is very advanced, the incumbent Government sold out, via the flotation on the stock market, the five most important Spanish public companies. The income of these privatizations was almost 30 billions of dollars, part of it was used to reduce the public debt, another part was used to restructure public companies prior to their privatization. According to the European Union policies, infrastructures and services where monopolies still exists should be opened up to competition and also that telecommunications, electricity, gas, and transportation companies should be released from non-commercial political rules and financial burdens. Spain was granted a longer time limit than other European countries to open up those services to competition. The problem is that the very strong privatized companies -like Telefónica or ENDESA- are resisting these competition rules since they hold a “de facto” privileged market position, inherited from their "public" times.

Regarding the questioning of the effectiveness and quality of public services, during the socialist Government, the responses were 204 projects for improvement of public information and communication, quality of services (such as the renewal of the driving license by mail, carried out by the Road Traffic Directorate), and simplification of procedures. A Quality Observatory was designed with the objective of managing to measure the evolution of the existing quality levels and to contribute to its improvement and maintenance. This Observatory included 74 indicators for very different services  (i.e. 12 indicators for educational services, 10 for traffic information and 8 for tax management). Once the indicators had obtained a measurement, they joined up in order to achieve a quality index for each public service and a general index for the services overall. 

During the first three years of the conservative Government, most of these projects were abandoned. But recently, in August 1999, the Government decided to establish quality credential programs for public services, Citizen's Charters, a quality reward system and the introduction of client orientation systems in the Central Government. The future will tell whether this program has a real content or it is merely a symbolic action conditioned by the electoral calendar.

In relation to the diffusion of the Administration, after an initial period in which it expanded enormously its trend to create independent and decentralized agencies (even the Spanish Internal Revenue Service became one of them), the difficulties in financial and budgetary control of these caused these types of policies to be reduced. But it was impossible to give up this trend. The introduction in Spain of the Independent Regulatory Commissions expanded again the scope of the para-governmental organizations. These independent agencies have regulatory and adjudication powers, and they are the consequence of the liberalization of markets in the communication, electricity and stock market fields. 

From a different viewpoint, cooperation policies with the private and non governmental sector have not been developed with enough commitment, although the weight of the Catholic Church was significant in social policies during the socialist government. The conservative government is increasing this cooperation with the Catholic Church. There is still no general strategy nor any guide as to how execute contracting out activities. There is no significant development of "voucher" policies in the social field, nor have the different governments been able to create domestic markets with enough competitiveness between the public and the private sector. 

The management of human resources also suffers a definition problem. If on the one hand a good cooperative policy with unions has been developed, on the other hand, there are no clearly defined "empowerment" policies within the public organizations. The climate of confidence necessary to go ahead with modernization faces factors which make its introduction more difficult (for instance the so-called "employment plans", optimization tools for the structures of existing staff and which opens up the way for making surplus employees redundant). Nevertheless, the conservative Government decided not to use these tools. Indeed, when the socialist Government did it, the results were surprising, the bureaucrats organized the data in order to protect public employment levels and manipulated performance results with the main objective of shaping the bureau according to their self-interest. In fact, national bureaucrats express attitudes consistent with the bureau shaping model of behavior (Wise and Szücs, 1996). 

One of the most important problems the Spanish civil service face, and one of the most conspicuous in the history of Spanish Public Administration, is the politicization of the career system. For example, with the arrival of the conservative Government in 1996, more than 3000 civil servants in key positions in the Administration that had been appointed under the previous government were removed, while these positions were filled by appointees from the most elitist corps or that the newly elected government felt they trusted the most.

Funds for the on going training of the civil servants have increased enormously. Finally, despite the intended progress in the ethical training of public servants, there are no protection policies for "whistleblowers" and a minimum development of codes of professional conduct. 

In general terms, after a period of flexibilization in controls and decentralization, the outburst of corruption phenomena, during the first five years of the 1990, produced a radical change in the public management practices. The last socialist Government and the incumbent conservative Government have strengthened the control processes and the bureaucratic features of the Spanish central bureaucracy. The 1995 Public Contracts Act and the new accounting, financial and budgetary systems are examples of that change. Because of this situation a climate of suspiciousness and bureaucratization is developing, at least in the core bureaucracy, and is leading to a renaissance of a spirit in Spanish Administration that is avid for control and procedure (Villoria, 1996b). In 1996 the current government began its action following the trail this spirit. So far the government has worked hand in hand with the traditional elite corps in the Administration on legal clarification in organizational issues. The passing of the Ley 6/1997 de Organización y Funcionamiento de la Administración  General del Estado (Organization and Functioning of the General Central Administration Act), established that the managerial positions within the administration (Undersecretaries, Directors General (except for duly authorized exceptions), Technical and Deputy Directors General) should be appointed among grade A career civil servants. This provides a legal requirement for what had been common practice: the appointing of civil servants as top level officials. However, because no selection criteria or rules for removal were established, the legislation permits a broadly discretional nature in appointments and removals that is generating tremendous, underlying confrontation between the elite corps for the control of these positions of power.

VII. CONCLUSIONS

It can therefore be affirmed that although the model of government in 1998 was very different from the one under Franco, the civil service system begun in 1963 is still very much alive in the central government, i.e. a professional bureaucracy structured in hierarchically organized corps, a majority with a legal background, into elite corps which still control significant aspects of the defining policy process in their respective areas of influence. The Spanish civil service, particularly in the case of the central administration, is still characterized by traits such as the following: an initial, fairly endogamic selection determining the rest of the career, virtually regardless of subsequent personal performance; a lack of individual performance evaluation; the defense of an esprit de corps, with group defense of interests by members in each corps as well as networking; opaque management of information and the persistence of informal relations to defend interests; a pay system which, once again, is increasingly linked to the corps of origin and therefore not linked to performance; the persistence of top level bureaucrats’ belief that they have greater objectivity to define the public interest.
.

Perhaps these traits serve to explain the inexplicable predominance in numbers of central government public employees, or the “scarcely pluralist configuration of arenas or frameworks for negotiation of several public policies, which tend to be inaccessible (Subirats y Gomà, 1998:9). Or the difficulty in introducing efficiency and concern for cost in our Administrations (Subirats, 1998). Or the perception that most citizens have of the Administration, particularly the central administration, as not behave as a democratic public administration should since “it does not treat everyone equally”, “does not provide services to those who most need them”,  is “wasteful”, is “authoritarian”, etc. (Del Pino, 1997). Or finally, the perception that civil servants themselves have that “training is of no use for promotion” (82 per cent), “there is little or no chance of a professional career” (67 per cent), “promotion depends mostly on friends”, or that the two major reasons that make it difficult to improve the administration are “its complexity” and “the habits and customs acquired over many years by the public employees”.
  

From a theoretical standpoint, several changes in the international economic, political and social environments during the 1950s and 1960s generated changes in the model of Public Administration during the dictatorship that also affected Spaniards’ idea of civics. This facilitated the transition to and later consolidation of democracy. It is important, however, to recognize the vision of the future that those who intervened from inside the authoritarian system had when they adapted it. Endogenous factors such as the death of the dictator, a sense of civics with certain democratic traits, the memory of the civil war and the skill and intelligence that a group of salient political actors had during the transition allowed the democratization process in Spain to unfold successfully and without violence. As of the end of the transition to democracy, a transversal ideology, the Europeization of Spain, staked out the path for our institutions, including the Administration. At the same time, systemic factors, such as the internationalization of the Spanish economy and changes in the social and political system, linked to leadership with a will to modernize, triggered very significant changes in the Spanish Public Administration. Yet the persistence of certain traits from the authoritarian model force us to highlight the importance of institutional factors in the explanation of any process of change within the Public Administrations. The habits and values that several generations of elite bureaucrats have assimilated and that have been conveyed through an informal socialization process linked to the solution of every day problems are what maintains traits preventing the full institutionalization of a modern, democratic Administration. These traits also hinder the full decentralization and intergovernmental cooperation processes since “an enormous degree of resistance to changing the predominant role that the central level of government historically has played in the Spanish symbolic and strategic panorama can still be detected” (Subirats y Gomá, 1998: 9).

In summary, the Spanish Administration has helped to consolidate democracy thanks to its relative efficiency in managing the system (Beltrán, 1991). But both efficiency and democratization have yet to be completed. As an example, a survey presented to the Instituto Nacional de Administración Pública (INAP) in 1999
 done on high officials in the central administration participating in training courses over the last two years shows that 75 per cent of them acknowledge that “the management culture in the Administration does not foster efficacy, efficiency or economy” and 72 per cent acknowledge that “there is a lack of awareness of cost among public employees”. In addition, 78 per cent of those polled consider that the group that is most taken into account in decision-making or in designing projects is politicians, followed by interest groups (according to 68 per cent of those polled) and more than half (51 per cent) consider that the citizens affected are taken into account to only to a low degree. Out of the two processes that have yet to be completed, democratization is of greater concern since it is a prerequisite for any type of improvement in efficiency. The Spanish Administration provides a case study for the well-known tension between democracy and bureaucracy, so excellently theorized by Weber (1972)
. In any event, it should be clarified that in our view, democratization is not the same as political party control over the Administration. First and foremost, what democratization involves is citizens’ control over bureaucracy, accountability, transparency, and “balanced responsibility vis-a-vis demands from society. Unfortunately,  in this field Spain has a long road ahead of it.

The future of Spanish Public Administrations and their bureaucracies will depend on systemic factors like the process of European integration, the effects of globalization, how the current decentralization process develops, or the ability of unions and political parties to make coherent, innovative proposals. It will also depend on whether or not there is a project led by the heads of government to decisively throttle on the modernization of Administration in Spain. But as history shows us, the ability to adapt and renew the values and habits of over 21,000 high level bureaucrats in the central Administration
 will be a determining factor in the success of the process of change and the process of institutionalizing democracy that comes with it. 
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� These figures are taken from the C.I.S. historical series, 1980.


� Generally speaking, the modernization of Spain is a preliminary process linked to phenomena like urban development, industrialization, and literacy of the masses. This is also linked to cultural changes such as a grater emphasis on achievement motivation and a shift from traditional authority to rational-legal authority (Inglehart, 1998, p. 142).


� Figures from the Informe Económico-Financiero de las Administraciones Territoriales  (Regional Administrations’ Financial Report) 1993


� C.I.S. 1996


� C.I.S. 1995


� Source: Ministerio de Economía y Hacienda Dirección General de Costes de Personal y Pensiones Públicas, (General Directorate of Personnel and Public Pension Costs – Ministry of the Economy) 1995; Registro Central de Personal, 1998


� (Libro Blanco del Gasto Público, Ministerio de Economía y Hacienda (White Paper on Public Spending), 1994.


� These figures come from the statistics on public employment published by the OECD, 1997.


� For a detailed study of this process in a regional administration, see Ramón Bouzas “Análisis organizativo de la Administración de una Comunidad Autónoma. La Xunta de Galicia 1982-1997”, doctoral thesis done at the Universidad de Santiago de Compostela, 1999, Mimmeograph.


    � This includes 130.000 health personnel and 130.000 teachers who will soon be transferred or are in the process of being transferred to the Regions.


    � Regional Police forces are not included.


    � Approximately 50% of this personnel has been transferred to the Regions.


    � The vast majority will soon be Regional personnel.


    � Data as of 31-12-98. This personal is subject to significant variations due to the privatization process. The figures are therefore approximate.


� While France, Belgium or the United Kingdom reach the 20% mark, Germany, Italy and Holland are between 15 and 17%, far below Denmark and Sweden with 30% (Ferner, 1994).





� The United Kingdom reduced the number of civil servants by 7.3% between 1987 and 1993. Sweden is reducing its number of public employees by 10%, and Holland cut back 9000 public posts in 1994. 





� Sources: Ministry of Public Administration, Dirección General de la Función Pública, 1973; Registro Central de Personal 1998; Dirección General de Costes de Personal, 1995.





� Source: Ministry of the Economy, Intervención General del Estado, March 1999.





� 	Inflation	Wage Increase	Difference


1993	4.9		1.9	-3.0


1994	4.3		0	-4.3


1995	4.3		3.5	-0.8


1996	3.2		3.5	+0.3


1997	2.1		0	-2.1


1998 	1.5		2.1	+0.6





� The figures from the 1999 elections are hard to gather with the new election system, but in general terms are very similar.


� Source: Registro Central de Personal, January, 1998


� For instance, the degree of satisfaction in health care went from –28 to +11, for the post office from –18 to +45, in pension management from –13 to +13, in unemployment protection from –33 to –4, and in general administration offices from -26 to -3. At the same time, urban transport and rail services are also perceived either positively or very positively (CIS, series históricas and Estudio 2253 “Opinión Pública y política fiscal”, CIS, Madrid, 1997).


� See Documento nº 15 del INAP “Una decada de Administración Pública. La experiencia de la XXIV promoción de Administradores Civiles del Estado 1987-1997”.


� Estudio 1878, CIS, 1990.


� Opinion Study, March 1999, Escuela Superior de Función Pública, INAP.


� My thanks to professor Juan A. Ramos for this valuable contribution.


� Grade A civil servants in the central government, excluding education in 1997: 21,027. In 1989, 21% of them were women, while in 1997 30% were women. Registro Central de Personal, 1997.
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