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Other Western European countries set up minimum income schemes in the 1950s, 60s or 70s,
but Spain did not. And the return of democracy did not make a big enough difference. All
European countries have one form or another of minimum income scheme; the last two to set
their own up being Greece and Italy, in 2017 and 2018 respectively.

As I proceed to show, the redistributive capacity of Spain’s programmes is very limited. And
we are talking about programmes, plural, because Spain has a regionally fragmented system of
social assistance, utterly insufficient, and with enormous differences between regions in terms
of coverage, adequacy and conditionality.

The 1978 constitution established that social security should be maintained “for all citizens (to)
guarantee adequate social assistance and benefits in situations of hardship”.! Social security
had been central to the Moncloa pacts of 1977 between the governing party and opposition, as
well as unions and business representatives. In the middle of a global oil crisis and in parallel
to the constitutional drafting process, unions swallowed the pill of austerity in the form of
structural reforms. They signed off on wage rise ceilings eight to ten points below the rocketing
inflation rate, which bordered 30%, and accepted that employers would have more leeway to
lay off their staff. In addition to that, the Moncloa pacts settled that a new social security system
would include national healthcare — later separated from social security in the 1980s —, public
pensions and unemployment benefits. Both the Moncloa pacts and the constitution envisioned
that the implementation of social security could be decentralised, but the constitution also made
clear that it would be financed centrally.?

Over time, the new demaocratic regime developed a social security system with public pensions,
including non-contributory pensions, unemployment protection and other economic benefits
for those temporarily unable to work for different reasons. But with hundreds of thousands of
workers in long-term unemployment or in precarious jobs, too many people were being left
behind or simply excluded from the system. A complementary non-contributory mechanism
was necessary to respond to the urgent needs of people in poverty, too often ignored by the

L Article 41: “Los poderes plblicos mantendran un régimen publico de Seguridad Social para todos los
ciudadanos que garantice la asistencia y prestaciones sociales suficientes ante situaciones de necesidad,
especialmente en caso de desempleo. La asistencia y prestaciones complementarias seran libres.”

2 Article 149(1)(17): “El Estado tiene competencia exclusiva sobre las siguientes materias: (...) Legislacion
béasica y régimen econémico de la Seguridad Social, sin perjuicio de la ejecucién de sus servicios por las
Comunidades Auténomas.”
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labour market. The constitution simply stated that the regions and nationalities would set up
complementary social assistance schemes.® All of them assumed such responsibility in their
respective statutes of self-government in the 1980s. Inspired by the French revenu minimum
d’insertion of 1988, the Basque social assistance scheme was set up in 1989, followed by all
other Spanish regions by 1995.

Based on the interpretation of the right to social assistance by the European Committee of
Social Rights,* it is clear that the Spanish model of social assistance is far from meeting the
human right to social security, which includes social assistance.

In the opinion of the independent authority for fiscal responsibility (AIREF), created in 2013
in application of the memorandum of understanding between Spain and the European Union,
minimum income schemes are potentially a key policy instrument to protect against poverty,
but due to their fragmentation and generally low amounts of the social benefits, too many
people remain inadequately covered or not covered at all.®

The number of recipients went up from one to three million between 2007 and 2016, but this
number is partly misleading due to its uneven territorial distribution. The three regions that
already had the highest coverage in 2007 — the Basque Country, Asturias and Navarra — are the
very same ones that increased the coverage the most in the following decade: 5.2% more
households in Navarra, 4.1% more in the Basque Country and 3.3% in Asturias. Catalonia, and
the more impoverished Andalusia and Castilla-La Mancha experienced the smallest growths,
with less than 1%.% Furthermore, within this period there were two moments when progress
stopped or even reversed. The second one was in 2015, precisely when progressive forces and
unions started to consider more seriously the possibilities of a central scheme of social
assistance for the whole of Spain, which would see the light in June 2020. The first stop, indeed
retrogression, happened at the peak of the economic crisis, in 2011-12. At a time of rocketing
redundancies and diminishing unemployment benefits, regional authorities followed the
austerity agenda and introduced legal changes imposing more sanctions and making
accessibility of benefits contingent upon a stricter set of requirements.” During the years of
crisis, several regions — Basque Country, Navarra, Murcia, Catalonia, La Rioja and Madrid —
made access more difficult by hardening the residency requirement to request the benefit, and
a number of them — Valencia, Cantabria and Catalonia, among others — introduced benefit cuts
of more than 5%.8 Furthermore, the cuts were being applied on benefits that were, with the
exception of Navarra and the Basque Country, “manifestly insufficient,” to echo the conclusion
of the European Committee of Social Rights in 2014.° Spain’s Ministry of Health
acknowledged in 2013 that the minimum income schemes did not reach far enough to cover
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the minimum needs of at least two thirds of the more than 700,000 families that had no income
whatsoever.10

The different regional schemes vary substantially in terms of coverage, adequacy and
governmental effort. For example, Madrid and the Basque Country are two of the richest
regions, with similar levels of GDP per capita. The Basque Country has one third of Madrid’s
population and half the level of poverty: 6.4% of the population in the Basque Country, 12.3%
in Madrid, are below 40% of the median equivalised disposable income. Yet, the Basque
scheme reaches 2.3 times more people and public expenditure is 2.6 times greater. With just
over 8% of the country’s population, nearly 38% of recipients of a regional minimum income
live in the Basque Country, Navarra or Asturias, and the three regions accumulate 43% of all
of Spain’s public spending on minimum income. For example, despite having a similar
population in terms of size, for every household receiving a minimum income in Castilla-La
Mancha, 18 people receive it in the Basque Country, where the benefit is between 25% and
50% higher depending on the family size. If we use a single benchmark for the whole of Spain,
the Basque programme covers 88% of those in greatest need, for 23% in the case of Madrid.
With the exception of Navarra, La Rioja and the Basque Country, the vast majority of regions
leave out at least half of the population meeting the objective criteria, that is, people who
theoretically are entitled to this form of social assistance. Almost eight in ten people in Spain
are unable to get the economic support they need.!

In light of all this, in 2018 the European Committee of Social Rights reiterated the conclusions
of their previous report and found Spain in non-conformity with the European Social Charter
on the grounds of the excessively burdensome requirements of length of residence in the
region, the arbitrary age restrictions, the time limit of the benefit in a number of regions, and
the general inadequacy of the amounts.*? In a nutshell, as observed by research from the
International Monetary Fund, Spain’s minimum income schemes fail to reduce the risk of
poverty, inequality and social exclusion due to a series of bureaucratic hurdles and big gaps in
terms of adequacy and coverage.*?

In the context of Covid-10, in June 2020, Spain’s progressive coalition government launched
a national or central “minimum vital income” scheme that would complement the regional
ones. It was meant to ensure a basic floor — between 469 and 1,033 Euro in 2021, depending
on the size and composition of the household — on top of which the regional authorities could
provide additional benefits.}* With one in four children living in households below 60% of the
country’s median income, Spain has the dishonour of having one of the highest child poverty
rates in the European Union.*®

Far from being a revolutionary measure, social assistance schemes exist in other European
countries, and in fact Spain’s regions have had them since the 1990s, albeit not always with
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Spain, UK (2018), 147.
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(IMF: Washington DC 2020), 21.

14 Royal Decree-law 20/2020, of 29 May, to establish the minimum vital income (BOE 154).

15 Eurostat, Children at risk of poverty or social exclusion (data extracted in 2020).
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satisfactory result, as indicated earlier. Provided it was set up as complementary to existing
regional programs, a centrally managed minimum income scheme had the potential of helping
out many people and alleviating the most severe forms of poverty and social exclusion.

One year after its implementation, the minimum income scheme had fallen way short of
expectations. The administration only dealt with 34% of the nearly one million applications
received between June and October 2020, approving 14% and rejecting the other 20%.1¢ By
the end of 2020, only 460,000 people were beneficiaries,’ still far from the one to two and half
million that had been initially estimated. According to Oxfam, in June 2021, more than 1.5
million people living in poverty did not have access to the minimum income scheme, with
nearly 600,000 households with no reliable income at all.*®

Numbers aside, a number of issues remained unclear and were concerning. For example, the
coverage was rather arbitrarily limited to people between 23 and 65 years of age. Considering
that most disadvantaged families find themselves at the lower end of the digital divide, many
did not have the means to claim the benefit without assistance face-to-face at the local level.
Only in December 2021 did the government set up the registry of charities and social workers
and mediators that are meant to help the means-test in the application process.*®

It also remains to be seen what effects the central scheme will have on regional programmes,
as some regional authorities might feel tempted to ignore the constitution and simply defund
their benefits altogether letting the central government assume the cost instead. Needless to
say, should that happen, it would result in little or no gain for people that need the State’s
support the most.?°

Time will tell if and how these and other questions are answered, and what impact the minimum
vital income has in the mid- and long-term. As well as a victory, it was also the expression of
a huge policy and political failure. As said earlier, the regions and nationalities had had the
power and the responsibility to protect the most vulnerable for more than three decades.
However, by and large they failed to do so.

Time will also tell if the wider structural changes promised by the PSOE-United Podemos
coalition ever see the light of day. On the one hand, one might think that the austerity of the
2010s was a reaction, obsessive or not, to a specific crisis, and that it will not go on in the
2020s. Political discourse appears to have changed direction in European politics, with a
generally more permissive approach to public spending. On the other hand, the 1992 Maastricht
criteria remain in place, as does the 2011 constitutional reform according to which the
repayment of public debt trumps social or any other form of public expenditure — new Article
135. Despite the reddish colour of the coalition, in June 2020, the Financial Times reported
that, due to the fiscal constraints, Spain was being “less generous than other European states in
its way out” of the Covid-19 crisis, adding that it would take balanced budgets between 2030
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2 EAPN, El Ingreso Minimo Vital un afio después: La perspectiva autonémica (2021).
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and 2040 simply to return to the debt-to-GDP ratio of 2019.2! Financial markets will follow
their own rules about what is deemed acceptable and what not, and countries seeking funds via
public debt will not be able to ignore them. This question matters greatly not only in Spain’s
context, but in relation to global political economy. Since the early 1980s, governments in
advanced economies have increasingly relied on public debt at the expense of taxation,
lowering the pressure on the wealthiest strata while diminishing the size of the welfare state.??
With historically low interest rates, in 2020, governments around the world incurred into huge
debt to pay for the emergency and palliative measures during the pandemic and its aftermath.
Governments are accountable to those they rely on for revenue. That is one of the reasons why
it is so important for a healthy democracy that people sustain their government through a fair
tax system. Otherwise, creditors call the shots about what governments should be spending
taxpayers’ money on. However, it would be adventurous to suggest that a radical change in the
tax strategy will follow Covid-19. The former European commissioner in charge of budgeting,
Giinter Oettinger, admitted that the EU’s coronavirus recovery plan for 2021-24, which
Oecttinger himself contributed to bring to life, is “unfair (to) future generations,” because the
debt is meant to be paid off between 2028 and 2058, “when we all will have passed away.”?

21 Daniel Bombey, “Spain’s tight budget puts squeeze on coronavirus response,” Financial Times (24 June
2020).

22 Wolfgang Streeck, “How Will Capitalism End?,” New Left Review 84 (2014).

23 Politico, “Brussels Playbook” (15 June 2020).
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