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Introduction

This paper analyses the relationship between the decentralisation of social policies and territorial innovation. The specific aim is to analyse to what extent the decentralisation of labour market policies has lead to new territorial models for growth and what are the main features of this models. To do so, the paper presents the analysis of Vallès Occidental, a county formed by 23 municipalities of the Barcelona Metropolitan Region that has created new governance mechanisms to promote employment and economic development. 

In the last years, urban research has increasingly focused on the decentralisation of the Western states and the central role of local and regional scales as places for economic growth within the State. Harvey (1990) and other authors following the perspective of political economy have focused on the transformation of capitalism from fordism to a flexible regime of accumulation. Following this perspective, Brenner (2004) has analysed the reconfiguration of of Western states to adapt themselves to the needs of capitalist growth. From this perspective, urban governance must be understood as the institutional place where States attempt to influence in the geographies of capital accumulation and in their social reproduction. For Brenner, the transformation and decentralisation of the States is an adaptative answer to the needs of capitalism, that leads to a process of competitiveness between subnational territories. Following his analysis, in front of increassing social and territorial polarisation, since the nineties the States are promoting some policies to mitigate the undesired results of the practices of the former step of decentralisation. The analysis of Brenner shows that the reconfiguration of the State does not mean its weakness or disappearance but its strategic reorganisation in order to maximise opportunities for capitalist growth. Moreover, it shows the main trends guiding the transformation of the states and affecting subnational territories and its development. Nevertheless, misses the role of the institutional context and actors of territories in the development of a territory (Le Galès, 2006).

States and subnational territories are experiencing transformations in different ways and their historical development and the role of local actors are also relevant. Even when neoliberalism has been the ideology leading this transformations, the practices within territories differ, as well as the role of different actors. Thus, the explanation of these differences can be found in the national context, the welfare regime and the local institutional context in which local actors are embedded, that is the social and political structures, norms and values present in a territory (Le Galès 2002). 

Several authors have proposed models to take into consideration local action and structural change (Lauria 1997; Dowding 2001; DiGaetano and Strom 2003). The analysis proposed here departs departs from a ‘spatialised version of the regulation theory’ (Moulaert, Martinelli et al. 2007) taking into consideration the influence of structural changes but also the role of actors in the territory in reshaping and transforming for their own purpose the discourses and practices at higher scales. Local actors create coalitions and conensus on economic development, but their projects are not coming from the top necessarily. Depending on the national context and the local institutional framework, actors  develop certain pracitces and models of development, some of them more socially inclusive than others. Thus, departing from the regulation theories, we analyse the role of local institutional context and how local actors interact to create an hegemonic consensus for local development. This perspective departs from economic sociology, focusing on the non market-based mechanisms of regulation that contribute to the transformation of territories and its economic development. From this point of view the research is focused on local regulation systems understood as stabilised relations between local actors and social groups that allow for distribution of resources according to implicit or explicit norms of values (Le Galès 1998).  From this institutional perspective, Moulaert, Martinelli et al. (2007) show that it is necessary ‘to detect accumulation and regulation dynamics without falling into the trap of ‘exclusive’ local regime identification’ . For them it is necessary to take into conisderation the position of the economic system of the territory in wider scales, the economic diversity of the territory and its consequences in institutional terms, the nature of socio-political struggles and its reflection in the political life of the territory, and the diversity of socio-economic and socio-political forces reflected in different institutions and organisations.

The analysis of systems of regulation at local level must take into consideration also the relationship of the territory with higher scales of decision making. In this regard, the shape the state, its centralisation and its welfare regime (Esping-Andersen, 2002) must be analysed. Bob Jessop’s definition (2004) of different hierarchies of governance is useful in this purpose. Jessop distinguishes between governance and metagovernancce. The latter is agreed at supranational scale and fixes the norms and the possible scope of governance at lower scales. In the European context the European Union plays a major role in this sense creating the conditions for governance at national, subnational and local scales, and has promoted decentralisation of employment policies at local scale. In fact, one of the strongest recommendations of the European Commission in the framework of the European Employment Strategy was the participation of municipalities in the decision-making and implementation of labour market policies (Prats-Monné 2004). Furthermore, the European Commission launched a pilot programme to foster the participation of local scale in the active labour market policies: the territorial pacts for employment. 

Vando Borghi and Rik Van Berkel (2007) have analysed the decentralisation of activation policies in terms of transformation of the welfare state. From this perspective, they analyse  under which conditions welfare reforms are taking place in western countries, analysing the formal regulations that allow for new governance mechanisms and decentralisation. Here I will take a different perspective. Borghi and Van Berkel analyse, from a top-down perspective how the transformation of employment policies are taking place. Here I am interested to reflect how this transformations are used by certain territories as an opportunity to generate models of territorial innovation that mix social cohesion and competitivness. From this point of view the approach is much more ‘bottom-up oriented’ considering municipalities and the local scale as the key actors promoting new forms of governance and fighting for major autonomy from central policies. Nevertheless this territories sometimes do not have a clear political representation and they are between the local (municipality) and the regional scales, grouping different municipalities with common interests and historical connection between them. That means that the analysis must take into consideration the economic, social and political relations between different municipalities and how they construct mechanisms to co-ordinate and to develop their own projects. 

For that reason this paper focuses on the role of municipalities, social agents (trade unions and entrepreneurs) and civil society (third sector organisations, and civic associations). We depart from the hypothesis that the development of a pilot programme of the EU giving funds and competences to local actors to implement this policies created the framework of opportunities for territorial innovation. In the Spanish context, social agents are the main responsible, together with the public administration, of the implementation of employment policies. This role is played mainly at national and regional scales. The pilot programme developed in Vallès Occidental meant the opportunity for social agents to collaborate with municipalities and to involve them in the development of these policies. For that reason the key actors in Vallès Occidental are the trade unions, the entrepreneurs associations and the municipalities, which are at the centre or the analysis.

New opportunities for the territories?

Employment has been a major concern of the European Union since its creation in 1992. In fact, one of the main features of the European labour market is a persistent unemployment (around 10 per cent) regardless there is economic growth (Geddes and Bennington 2001). Although the percentage varies from one country to other, the most significant difference can be found between regions. The disappearance of national territorial employment policies and increasing competitiveness between regions explain this fact. Moreover, in social terms unemployment is specially high in young people and women. In this context the European Union launched the European Employment Strategy (EES) with the aim of co-ordinating employment policies of different member states into a single direction. In th framework of the general strategy for growth and competitiveness of the EU, the European Commission recommended the implication of subnational scales in the development of policies aimed at giving dynamism to the labour market and oriented these policies to the ‘activation’ rather than to subsidise unemployed people. 

The recommendations of the European Commission must be understood in the context of increasing role of subnational scales in the decision-making processes after a long period in which the main feature of the state was the central organisation under keynesianism (Brenner, 2004). The selected case study is the county of Vallès Occidental, which is one of the seven counties forming the BMR. As we shall see, Vallès Occidental has a long tradition on self-regulation and two cities that suffered their own industrialisation process, which allowed for the creation of a small industrial district in the county during the nineteenth century. During the twentieth century the county became dependent of Barcelona and remained industrial, despite the impact of different economic crisis. In 1997, taking profit of the force of local actors, the county created a ‘Territorial Employment Pact’ in the framework of a pilot program launched by the European Union. The creation of the employment pact, in which trade unions, entrepreneurs and public administration participated, was considered a success both by local actors and by the European Union, and created an environment of collaboration between actors. In this context, a new institution for co-ordination of policies on economic development and employment policies was created: the consortium for economic development and employment of Vallès Occidental. 

Following an institutionalist perspective, the study of this territory focuses on different aspects. In first place I analyse the historical configuration of the institutional context in which the actors play and interact. In this regard it is possible to compare the ‘moment’ of institutional innovation during the industrialisation and the current situation, in which municipalities play a key role. In second place I take into consideration the question of geographical scales and its influence in the local development. This point rerfers to the influence of decision-making at regional, national and supranational scales  in the opportunities structure of local actors. Finally I analyse the role of the actors in the territory and how they organise themselves in order to find a ‘virtuous model’ mixing growth and cohesion.

Territorial innovation in Vallès Occidental

A common past

The county of Vallès Occidental, placed in the north west of Barcelona, has an extension of 582,3 km2  and includes 862.369 inhabitants in 23 municipalities. The county is mainly industrial in the south –that is near Barcelona– with two main cities, Sabadell and Terrassa as economic cores. This two cities were pioneers in the process of industrialisation of Spain since the second half of the nineteenth century and did their own process independent but complementary to the process of Barcelona. The industrial revolution in the area of Barcelona was based mainly on textile industries, with cotton as the main element of production in Barcelona and other cities. Tough, Sabadell and Terrassa adapted their traditional textile production based on wool to the industrial organisation without a clear rupture witth the old institutions. The local elite formed by small artisans transformed the traditional guilds into institutions for the development of capitalist industries and created new institutions such as  chambers of commerce (1886) or savings banks (1877). Instead of disappearing, like in Barcelona, the guilds continued their task as organisations to defend the collective interest of producers. Its structure was adapted to the needs of the industrial era and the former artisans transformed themselves into entrepreneurs which started to create small companies. This survival allowed for the lack of strong social conflict between employers and workers in the city of Sabadell  where this relationship remained strongly paternalistic, and the cleavage of social class was not evident. In Terrassa there was a major industrial concentration, with larger factories and strongest workers’ organisation. This difference between Sabadell and Terrassa explain current situation of social agents, especially the entrepreneurs associations of the two cities. On the other hand, current social life and counterhegemonic movements seem to be placed in Terrassa rather than in Sabadell[footnoteRef:1].  [1:  Balfour (1994) analyses these differences in terms of social conflict, revealing the financial collaboration of Terrassa’s entrepreneurs in the fascist rebelion of 1936. When the coup d’etat failed in Catalonia, the revolutionary forces of CNT took the power in the city with strong repression against the entrepreneurs and conservative forces. Conversely, in Sabadell entrepreneurs refused to collaborate with Franco’s forces, and repression of the leftist forces was negligible.] 


Thus the industrialisation process in Sabadell and Terrassa is featured by a local institutional framework in which the local elite of the pre-modern era create institutional innovation that allow for the rise of industrial companies. The main objective of the new –or adapted– institutions are to defend the interest of local entrepreneurs, to create equipment and services for the economic activity in the city and to give training to workers. The local bourgeoisie of these two cities became the elite of all the county which became to be slightly industrialised for them. Some municipalities in the south became summer residences for the bourgeoisie of Barcelona, Sabadell and Terrassa, whereas the municipalities with water energetic sources developed also some industries. The economic development of the territory was based on a industrial district wich became unaltered until the civil war and the francoist victory. 




After the civil war, the local bourgeoisie was forced to share power with a new elite coming from the fascist organisation of the State. This took place at the same time of strong industrial crisis and economic diversification what weakened the position of textile bourgeoisie. Furthermore, the new fascist state was based on strong centralisation and municipalities lost most of the competencies to develop policies. This was parallel to a process of increasing dependence of Barcelona in economic and social terms, promoted by the francoist authorities, which started urban planning taking into consideration only the needs of Barcelona and infrastructures were planned without taking into consideration the needs of Vallès. Through this process the BMR was configured with increasing centralism from Barcelona, which started to expel industry to the rest of the metropolitan region. Thus since 1960s the county of Vallès Occidental lost part of its autonomy and economic activity started to be part of the metropolitan region (Albet i Mas, 1997:482). The increase of highways and roads connecting with Barcelona strengthened the interdependence and some cities of the south of the county became residential cities for workers of the central city. The the textile industries suffer a huge crisis and local elite diversifies its industrial activity and look for new sectors to invest, such as chemistry or metallurgy. This re-conversion took place in a period of economic expansion after twenty years of economic stagnation. 

Another element bringing diversity and more complexity to the territory was the migratory waves since the fifties. Between 1950 and 1960 the population of Vallès Occidental grew 57 per cent without the expansion of social policies nor public infrastrutures. There was a general lack of services and housing, even that the strong land speculation that took place in the whole BMR. Sabadell and Terrassa, as well as the rest of the southern municipalities of the county started to grow with strong deficits in terms of services and public equipment. 

As a result, With the return of democratic municipal elections (1979), city councils must face strong social and urban problems inherited from francoism. This city councils appeared with strong support from the whole civil society and enjoyed a hegemonic consensus during the eighties and the nineties[footnoteRef:2]. After the spanish transition, two main trade unions emerged as legitimate representatives of workers: Comisiones Obreras and Union General de Trabajadores. These trade unions emerged also in Vallès Occidental and became hegemonic. On the other side, the entrepreneurs of Terrassa created a new association, CECOT, whereas the entrepreneurs from Sabadell created an institution with less power, giving autonomy to the already existing guilds to do their own actions (CIESC). These entrepreneurs’ associations follow to represent the local elite and are strongly embedded in the territory [footnoteRef:3]. [2:  Most of the city councils were leaded by the communist party but there was strong cohesion of society created during the opposition to the Franco regime. This is specially true, one more time, in the case of Sabadell in which there was strong internal cohesion against the regime. Nevertheless the opposition movement, being local, found difficult to enge in wider fights such as strikes or demonstration at higher scales. On the contrary, in Terrassa there was strong anticapitalist movements around the communist trade union CCOO. ]  [3:  In this direction it is worth to underline that Vallès Occidental is the only county in Catalonia with its own entrepreneurs’ associations. Both are integrated in the regional entrepreneurs association but have their own purposes and representatives. ] 


Summarizing, after the arrival of democracy we find a context in which local entrepreneurs’ associations CECOT and CIESC and local federations of the trade unions CCOO and UGT play a key role in the industrial relations in a institutional context of  strong cohesion around the elected city councils, ruled by leftist parties. Is in this institutional context that the emergence of new experiences to fight unemployment and promote economic development start to emerge. As Lope and Gibert (2002) have pointed out, some municipalities developed local pacts for employment during the eighties. Nevertheless, these experiences suffered from a clear lack of funds and a lack of involvement of social agents, especially of entrepreneurs. These attempts provided experience to the city councils and exemplify the desire to innovate to fight unemployment of city councils, mainly ruled by the communist party in Catalonia (PSUC). The return of democracy and the role of municipalities, with more power than in the dictatorship generate 

Development of new institutions

In 1996 the European Commission launched a pilot programme to promote local concertation through the creation of Territorial employment pacts. 89 different territories from the European Union were selected in order to implement these pacts. The main aim of the project was to involve the local scale in the development of active labour market policies in a innovative way. One of the conditions to participate in the project was to create a wide partnership including actors from the public, private and societal spheres in a meso-level between the region and the local. In this context Vallès Occidental  could participate in the project creating a partnership between the county authority (Consell Comarcal), trade unions (CCOO and UGT) and entrepreneurs (CIESC and CECOT) civil society organisations were engaged in a consultative board without power in the decision-making process. 

Vallès Occidental was considered a zone under industrial restructuring with needs of active labour market policies to adapt companies and workers to the new economy. The initiatives developed in the project, that started in 1998 and finished in 1999, were in line with the four pillars of the European Employment Strategy: improving employability, adaptability of businesses and employees to new forms of labour, promoting entrepreneurship and improving policies for gender equality. In this sense, the policy agenda for the pact was provided partially by the European Commission; local actors could develop their own projects in each field but it was not possible to re-orientate the policies for employment. 

Lope and Gibert (2002) have analysed in depth the results of the pact assessing a weak impact of the different projects as well as a lack of improvement of competitiveness and working conditions. The pact had also poor results in terms of creation of jobs. Nevertheless the actors involved considered the experience a success, and the European Commission considered the Pact in Vallès the most successful experience of the 89 pilot projects. How to explain this positive assessments? In my view, the impact of the experience of the Pacts must be analysed in terms of governance innovation rather than in terms of qualitative or quantitative outcomes on employment. From this perspective, the actors involved in the project found new ways, funds and resources to develop active labour market policies. Thus, they saw the Pact as an opportunity 

In spite of the success, the pilot experience involved the whole county but the two main cities did not feel involved in the pact because they were not directly represented on it. All the municipalities were represented by the ‘Consell comarcal’ or county council, which is formed by representatives of all the political parties in the county with representation in city councils. For that reason, in 2001  Sabadell and Terrassa created their own local pacts for employment with funds obtained at national scale. At the same time the Territorial Pact at county scale was renewed for a new period. As a consequence, there were three different pacts for employment with similar competencies and aims in the county, without a clear co-ordination between them. The local pacts for employment in Sabadell and Terrassa followed the same pattern that the pact of Vallès, with social agents and public administration playing a leading role. Nevertheless, in these pacts civil society organisations involved in the inclusion of disadvantaged people in the labour market were also members of the pact. 

The territorial employment pact was re-edited two times (in 1999 and 2003), and in 2007 a new institution integrating the three existing pacts was created. There are different factors explaining this creation:

The pressure of employers and trade unions for major co-ordination: these actors were playing a role in three different pacts
The willingness of major co-ordination between municipalities in terms of economic development.
The change in the regional government in 2003[footnoteRef:4], allowed for the decentralisation of employment policies. A plan from the regional government to create consortiums in each county was an incentive for organisation for the actors in Vallès Occidental.  [4:  After 23 years in the power the nationalist conservative party Convergència i Unió lost the regional elections in 2003. A coallition of the three leftist parties formed a government that won the elections again in 2006. The new government was formed mainly by former municipal leaders and was sensible to municipal decentralisation. Its prime minister was Pasqual Maragall, the former mayor of Barcelona. ] 

The end of wide European funding for employment policies and the need of new sources

As can be seen, the creation of a new institution can be explained in part by changes in higher scales which affect the allocation of resources. In a context of a new regional government and a reduction of European funds, both municipalities and social agents found necessary to create a new institution capable of obtaining resources for the economic development and the employment policies from other scales. Nevertheless with the new government elected in 2006 the plan of creating consortiums in each county was cancelled with only two consortiums created, one in Vallès Occidental. This new institution was called the Consortium for Economic Development and Employment of Vallès Occidental (CEDEVO). The main difference with the pact is that CEDEVO has its own organisational staff and has legal responsibility as an institution. Moreover, the regional government has a direct implication in the Consortium with large power of decision in its structure. The regional government has this power because they contribute with the half of the total funds of the consortium. The CEDEVO has a funding of 10 million euros to promote policies for economic development and employment, the half from the regional government and the other half from the local actors. With this funding the consortium has five different areas of activity in which different actors (municipalities, trade unions and entrepreneurs associations) can develop their own projects. The main actors in this regard are municipalities, who lead projects in their local context. 

As some interviewees reveal, the most difficult part in this creation was the consensus between small and large municipalities. Small and medium municipalities were afraid of being marginalised of resources allocation if the two main cities were part of the pact. For that reason territorial cohesion within the county appeared as a key objective of the new institution, altogether with social cohesion and economic development. As a result, after the creation of the consortium in 2006 one of its main actions is to foster economic development in small and medium municipalities. A relevant project in this regard is the creation of an itinerant consultancy service for companies and unemployed people that works in small municipalities that cannot afford to create their own departments. On the other hand, medium and large cities of the county obtain funds to develop actions with their own departments and in collaboration with civil society and social agents. 

The constitution of CEDEVO means a process of institutional innovation in which already existing organisations create a new framework to interact and define clear norms on resources allocation and implementation of emplloyment and economic development policies. The creation of the CEDEVO means the centralisation of resources for employment policies and creates mechanisms of redistribution attending to the needs of different municipalities. In this regard the CEDEVO allows for new practices in employment policies in the different municipalities. In the two large cities of Sabadell and Terrassa a network of third sector organisations has been created to involve them in the development of employment policies. In both cities the city councils have created strong public companies for the economic development and the implementation of active labour market policies: Vapor Llonch (Sabadell) and Foment de Terrassa. 

 Furthermore, the CEDEVO tries to consolidate as an institution for the co-ordination of actions for local economic development capable to attract investments and resources from higher scales. In this regard through the CEDEVO municipalities can co-ordinate their strategies and create a consensus on the model of development for the county. At the same time the institution promotes action for social and territorial cohesion.

Nevertheless, all this innovative practices, held to a greater extent by the public administration, must face a labour market based on low productivity patterns in which there are strong gender inequalities. The situation has worsened with the current economic crisis, in which construction sector, the main economic sector in Spain, has been strongly affected.  

Conclusions

The case of Vallès Occidental is an example on how the actors at the local scale can play a role in the provision of social policies linked to the labour market. The creation of new governance mechanisms to manage these policies can be explained as the result of the local actors action but also to the opportunities structure created by decision at higher scales. In this regard, the long tradition of collaboration and trust between local actors is only one part of the explanation. Decision at European, national and regional scales to transfer funds and competencies to the territory was an incentive to create a climate of consensus. Moreover, the transformation from a pact to a Consortium must be understood as a common desire to consolidate a co-ordination mechanism not only for the employment policies but also for the economic development of the whole territory. 

In fact the institution has two dimensions understood as complementary: to promote economic competitiveness and social cohesion through the integration of workers in the labour market. The economic development dimension tries to focus on competitiveness of local companies and to co-ordinate efforts of different municipalities in the creation of new infrastructures and services to attract new economic activities. The social cohesion dimension tries to integrate individuals to the labour market and provide territorial cohesion bringing employment policies to small municipalities. Municipalities and social agents see the CEDEVO as an opportunity to attract resources to the territory and to generate a strong territorial project based on knowledge economy but also with social cohesion as a cornerstone.  Nevertheless, we can find differences between municipalities not only in terms of their size but also for the political colour of its mayor and the role that the municipality plays in the context of the whole BMR. On the other hand, one of the two entrepreneurs’ associations is reluctant to transform the territory into a knowledge-based economy territory. From the point of view of CIESC the territory must remain industrial in order to maintain the number of workplaces. This position reveals differences between the actors involved in the project and also relevant differences between the interests of private actors in the county.  We must take into consideration that 82 per cent of companies of the territory are micro or small businesses. and they find difficult to innovate and to transform its economy.

Partly for this reason, the most relevant projects for the transformation of the economy towards knowledge and creativity are totally public funded, with the collaboration between city councils and of city councils with regional and national government. Thus, public-public partnerships play a relevant role in this development, in which private actors play a secondary role. In the last ten years the most relevant sector in the Spanish economy has been the construction sector which has allowed for sustained economic growth until the global financial crisis. The growth of this sector has leaded the activity of the whole economy, what explain that projects for the knowledge economy were not seen as an opportunity for investment. 

Regarding trade unions, the two organisations are playing new roles apart from defending workers interests. In this regard, they assume as own the project of economic growth of the territory, assuming that economic growth will lead to major social cohesion. Nevertheless this position must be understood in the framework of their implication in a new set of the game in which they play a relevant role. Finally, civil society play a role at local level in the two large cities of the territory, Sabadell and Terrassa collaborating in the social inclusion amongst others, of ethnic minorities and handicapped people. Apart from this institutions we can find isolated experiences of social innovation such as the social rights office in Terrassa, which promotes self-organisation and mutual help between migrants in risk of exclusion, or minority trade unions promoting cooperativism of workers as a response to unemployment. 
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In terms of governance, the creation of the Consortium can be understood as an attempt of local actors to have a greater impact on higher scales in terms of representation of the territory and to obtain resources for territorial development. In this regard it is a bottom-up impulse for decentralisation of employment policies with the resistance of regional government. This resistance must be understood in the wider context of Spanish politics in which Catalan government is largely demanding more autnomy and resources from the national government. As a result, the autonomous government is reluctant to share this acquired competencies with lower geographical scales such as subregional or local. 
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