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Elfriede Regelsberger

AN
European Political Cooperation:
The concertation of national foreign policies at the

European level - Aims, structures, results

Over the past years, much has been said about the "economic®
dimension cof the Southern enlargement and about the general
political dimension of Spain's entry into the European Commu-
nity (EC). Only few, however, dealt with another essential
aspect of EC membership: Spain's participation in a highly
developed network of diplomatic contacts between the twelve
governments known as European Political Cooperation (EPC)!.
The reasons for this lack of interest in the field of foreign
policy cooperation of the EC member states are at least two-
fold. Compared tc the bulk of o0ld and new problems in a
community of twelve countries EPC would adjust to the enlarge-
ment in a pragmatic and flexible way as would do the govern-
ment in Madrid to participate in this new forum from which
Spain would preofit in its foreign policy as de all other
member states?. The other reason for the silence about Spa-

nish EPC menbership lies in the nature of EPC itself.

Based on the common will of EC member states

- "to formulate and implement a European foreign poli-
cy"

- "to inform and consult each other on any foreign
policy matters of general interest®

- "to increase their capacity for joint action in the

foreign policy field"s,

EPC constitutes a network of confidential consultations
primarily among the political leaders and diplomatic staffs
of the European governments. As classic diplomacy this new
type of cooperation in a multilateral framework works much
along the lines of the normal diplomatic "trade" usually in
silence and far away from a wider national and European
publict. It has been only recently that "the Twelve" received

increased public attention particularly in the course of the



US raid on Libya in 1986 and with respect to a European

response to the crisis in Southern Africa.

For the foreign ministers and the diplomats EPC constitutes
an important part of their daily business. To give a first
insight into the highly sophisticated European network of

cooperation on matters of foreign policy, it may suffice to

point at

- the calendar of EPC meetings at ministerial and official
level which run up to almost a hundred a year {(data for
1985) and in case of emergencies even more - not to
mention many other informal contacts and the consultations
of the governments in non—-EC member states, at interna-

tional corganizations and conferences;

- the results of the consultations as reflected partly in
numerous public statements, around forty a year (data
for 1985)°% touching upon the following topics of interna-

tional politics:

* East-West relations with particular emphasis on the
negotiations of the various fora of the CSCE process
(Conference on Disarmament, Stockholm; ExXpert Meeting
on Human Rights and Fundamental Freedoms, Ottawa;
Cultural Forum, Budapest) and with respect to US-

Scviet bilateralism;

* the Middle East and the Persian Gulf whereby the
Arab-Israeli conflict, the situation in Lebanon and
the war between Iran and Iraq were dealt with most
frequently whereas other subjects like the European
Dialogue with the Arab League faded away at times
or occurred for the first time in the mid-eighties
like the question of a dialogue with the Gulf Coope-

ration Council:

* Latin/Central America, a region "forgotten" for

long by the Europeans, but since 1982/83 among the



EPC has
from EC
will be

I. The

priorities of EPC (and EC) policy. Discussions
hereby focussed on three major aspects: to give
political and eccnomic support te and to establish
close links with the Contadora Group and the other
Central American states; to silently intervene in
cases of the viclation of human rights; to publicly
support the process of democratization in the region

({e.g. in Argentina; Guatemala);

Southern Africa, with particular attenticon to the
deterioration of the situation in Scuth Africa and
Botha's policy towards the neighbouring countries

(e.g. Angola, Namibia);

international terrorism, already a matter of discus-
sion in the late seventies when Europe witnessed
another series of terrorist attacks and again con-

stantly on the agenda since the end of 1985;

others: Afghanistan, relations with COMECON, Cyprus,
Soudan, Turkey, UNESCO, Vietnam - subjects of a
particular nature like many others the Twelve raised

either cccasieconally or constantly in EPC.
its own rules and a particular working style different
practices and institutions - the details of which

explained later on.

creation of the system: The need of "speaking with

one

voice" and national sovereignty

l. The

motives to cooperate in the field of foreign policy

EPC is much younger in age than the European Community. It
was set up at the turn from the 1960s to the 19%70s when the

completion of the Common Market entered its final stage and

the creation of the Economic and Monetary Union was envisaged.

At that

time, Heads of State and Government of the then six

EC member states felt that progress in the economic field



had to be accomplished by steps to foster the process of
political unification. This common conviction led the Hague
Summit of 1969 to instruct the foreign ministers "to study
the best way of achieving progress in the matter of political
unification™, thus also "paving the way for a united Europe
capable of assuming its responsibilities in the world of
tomorrow and of making a contribution commensurate with its
traditions and its mission"®. Further consultations at mini-
sterial level, assisted by a debate of senior officials of
the respective foreign ministries under the chairmanship of
the Belgian Political Director at that time, Vicomte Davignen,
resulted in the agreement "to cooperate in the sphere of

foreign policy"7.

Another and at least equally important factor to promote
political cooperation stemmed from outside the Community.
More than ever before Western Europe felt itself exposed to
external challenges which needed common answers. The process
of decolonization lead to a great number of new states which
drastically changed the existing international system and
the o0ld balance of power herein. A united Europe was felt to
be a more adequate partner than the nation-states alone but
the first attempts "to speak with one veice" were difficult
te make. The first use of the Arab oil weapon in 1973/74
heavily struck a rather confused and helpless Western Europe.
But also inside the continent developments were under way
that called for common answers of the member states. In the
early seventies, the Community could neither ignore the
political changes in the Iberian peninsula nor remain silent
abcocut the Greek-Turkish dispute over Cyprus. The beginning
détente between the two superpowers was to become another

major impulse for the then Six/Nine to work together.

2. The concept of political ccooperation

a) In the early seventies

Designed to link the national foreign services of the EC

member states, EPC met with strong reservations on behalf of



representatives from Community institutions and of all prota-
gonists of the classic concept of "integration through supra-
nationalism". Scepticism was wide-spread that this "inter-
governmental" approach could be damaging for the EC and
implicitly mean another French attempt to create a "Europe
des patries"”. Even among the governments involved, doubts
about the nature of the new machinery arose. The Fouchet-
Plans of 1961/62 which on French initiative aimed at the
creation of a confederal Europe completely distinct frem the
existing concept, but which did not find the approval of the
partners, were in "good" memory. No wonder, then, that the
initial proposals to set up the EPC machinery did not go
beyond general principles and a loosely-defined set of proce-

dural rules.

Very scon, each of the governments participating in EPC
esteemed the advantages of mutual information, harmonized
view and concerted action in the field of foreign policy
higher than (theoretically) "losses" of national sovereignty
inherent in such a kind of concerted diplomacy.This remained

so until today.

b) In the mid-eighties

EPC evolved into a "central element" of the foreign policies
of the member states? without, however, replacing other
traditional or new forms of intergovernmental cooperation
and without restricting the governments' room of manoeuvre.
On the contrary, EPC represents one of the most adeqguate
means for the European "middle-sized" powers to play a role
in an increasingly interdependent world., "Speaking with one
voice" helped to better answer external threads, to "shape"
developments in other parts of the world according to the
principles of world order and through peaceful means and to
"influence"” US or Soviet policy than individual policies of

member states alone would do.

Clearly, beyond this general common interest to cooperate,

the participating governments do attribute different weight
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to certain topics of EPC or to its structure. The "small"
among the EC countries profit more from the enormous flow of
ihformation on a multitude of international questions than
obviously de the "big" partners whose national foreign servi-
ces are much better equipped. Former "world powers" 1like
France and the United Kingdom hesitate to "eurcpeanize"
Qertain domaines of national foreign policy and wish to
ﬁreserve parts of their particular status {e.g. as permanent
ﬁembers of the United Nations Security Council}. Others,
l1ike Federal Germany, are eager to broaden the EPC agenda
and refine its procedures, thus demcnstrating the country's
reliability towards the West and re-gaining international
ﬁrofile.

>

épain entered EPC at a stage when the general will to coope-
r;te began to collide with specific national interests.

i;ish neutrality is but one of the elements of blockade in
the eigthies, Greece's course of national independence another
qu. But to the extent EPC went beyond general statements and
éurned into concrete policy also other EC member states felt
it difficult to agree on a common line. Despite the new legal
framework for political cooperation since 1986, the prospects
Eor an increased "speaking with one voice" do not look that
promising. The 1986 debates on the US/Libyan affair and on
é%uth Africa revealed a considerable hetercgeneity among the
Qﬁelve and gave only few hopes towards a "European foreign
golicy" to which the governments committed themselves in the
éﬁngle European Act.

éiven the still prevailing force of national sovereignty,
particularly in the field of foreign policy, EPC is usually
é;assified as a form of "intergovernmental" cooperation.
f%ough its distinction from "traditional" state-to-state
E@lations and other forms of multilateral cooperation (e.g.
én NATO) is cobvious, EPC remains based on the cooperation
bétween the twelve governments. Some argue that the notion
ﬁintergovernmental“ does no longer sufficiently cover both
éﬁe quantity and the quality of the EPC network nor correspond
66 its contribution within the overall integration process?.

Uy
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It is indeed this latter aspect that may call for a revision
of the categories attributed to EPC so far. Essential elements
of EPC served already as a model for a European cooperation

in other fields of common interest {cultural policy; the
combatting of terrorism and domestic security). Alsc the
Single Eurcpean Act confirmed the particular quality of the
system for the political unification in Western Europe by
attributing to EPC the same legal status as to the Community
method! v,

II. The rules and the actors of the EPC "game"

1. General principles

Despite the overall will to cooperate on foreign policy
questions, the ideas how to organize work differed according
to the countries' individual concepts on the future shape of
a "United Europe". As the member states were in 1970

as today hesitant to transfer national sovereignty in the
field of foreign policy to a supranational body, the existing
EC institutions and rules of decision-making could not be

used or even serve as a mcdel for EPC.

al "Intergovernmental" cooperation and some "Community”

participation

Some governments wished to establish a completely new frame-
work of intergovernmental cooperation, totally distinct from
that of the EC. Others were more in favour of at least close
links between the two bodies arguing that the issues would
overlap and that both fora had to be coordinated to reach
"consistency” of Europe's policy towards the ocutside world.
By some, accession of EC representatives was felt to be
helpful for this purpose but also seen as a means to reduce
the inherent danger of a "directoire" of the big partners
within such a system of informal links between the national
foreign services.In retrospect the view of the latter group
was gradually accepted and today both systems intermingle

and profit from the existence of the other. Commission repre-



sentatives initially denied access to EPC meetings, contri-
buted a lot to reduce the artificial barrier between the
intergovernmental cooperation and the management of Community
affairs. Nowadays they not only regularly participate in the
consultations at all EPC levels but carry an explicit respon-—
sibility to secure coherence between EPC and EC policies as
does the Presidency. Nevertheless, the status of Commission
representatives differs from that of the "genuine" EPC staff.
It may be described as the role cof a competent interlocutor
particularly as far as the economic dimension of a given
topic is concerned!! who, hewever, does not take part in the
final decision-making. This lies solely in the hands of the

twalve governments.

In order to attribute to EPC a "touch”" of democratic legiti-
mation, the European Parliament was gradually granted some
rights of information and interrogation!2. Though Art. 30, 4
SEA confirms the association of the members of the European
Parliament with EPC in a legally binding way, in EPC practice
parliamentary opinion plays hardly any role at all. Regular
contacts between the Presidency and the EP are nothing but
an obligatory act as is the answering of parliamentary que-
stions (around 250 a year). At EPC meetings EP statements
and activities in the field of foreign policy are largely
ignored - not seldomly with justification given the very
many contradictions and the confusion in the work of the

European Parliament so far.

b) Organizational pragmatism

Not knowing whether the attempt to coordinate national fo-
reign policies would completely fail or turn out to be a
successful undertaking, in 1970 the then Six chose a modest
approach. The aims of EPC and its procedural arrangements

were formulated in very general terms,leaving rocom for changes
and adjustments. Fixed as common declarations of intent for
more than a decade and laid down in the "Reports of the
Foreign Ministers"!3, the special merit of EPC is its high

degree of flexibility and pragmatism inherent in this ap-



preoach. It was not until 15 years of existence that EPC
received a legally binding basis (Art. 30 SEA} born out of a
certain need to consolidate what had been achieved over the
past but also as a signal to the future, i.e. to confirm the
value of EPC as the second "pillar" of the integration process

in Western Europe!¢ towards a European Union.

Though drafted when the group comprised only six countries,
EPC's basic procedural arrangements are still valid today
that the number of participants doubled. Apart from perhaps

a slightly increased worklcocad of the Presidency which plays
an important role in the daily management of EPC and which
had to extend its activities now alsco to the Iberian pen-
insula, the political cooperation machinery smoothly adjusted
to the entry of Spain {and Portugal). As the contribution of
K. Saba in this volume shows it has been more at the national
level of the "newcomer" that certain organizational reforms
were needed to secure adequate Spanish participation in EPC.
But also here, the nature of EPC made it easy for the Spanish

diplomats to become familiar with the new body.

c) The request for consensus

The consensus principle marks another major feature of coope-
ration between the twelve governments in the field of foreign
policy. What is known as the "acquis politique” represents
the common denominator of positions and actions on which

all participants are able to agree. In general, no member
state can be forced by its partners to accept a majority
position or even discuss a given subject if he himself does
not wish to do so. Consequently, each of the Twelve is able
to block the agenda and create its so-called "domaines ré-
servés" and when it should come to concrete decisions veto
them totally or let them pass as a "European" stance of
limited value marked by the-dissenting votes ("asterixes") of
the opponent(s) within the Twelvel!3. Recent attempts to make
the unanimity clause more flexible and to move towards a

kind of majority voting met with strong reservations on the

part of several EC countries. No wonder, that the SEA only
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contains an appeal to the contracting parties "to avoid any
action or position which impairs their effectiveness as a

cohesive force®i® .

Confidentiality is another important characteristic of EPC
and decisive for its success and attractiveness. It allows
open discussions and a working style marked by collegiality
and sometimes even personal friendships. Apart from the top
level meetings of foreign ministers and heads .of government,
the international press does take hardly any notice of the
Twelve's consultations. It is usually the Presidency's duty
to report to the public, thereby restricting itself to what
has been agreed upon by all, i.e. to the "acquis". In case
consensus could not be reached only few remains to be said by
the spokesman of the Twelve. To give details on the course
of a debate or on the divergencies of views within the group

would run counter to the rules of the game.

d) The instruments

As to the means of a concerted foreign policy EPC can coffer
those of traditiomnal diplomacy. No wonder, then that most
EPC's external posture consists of declarations, démarches,
speeches, proposals, voting at international conferences and
organizations and meetings of the Presidency with represen-—
tatives of third countries. Other than national foreign
policy, EPC has no budget of its own to grant help, no army
to supply peace-keeping forces and no competence to offer or
refuse economic cooperation with the rest of the world. In
order to transform common viewpoints into concrete policy,
EPC diplomacy needs to be linked to the instruments of natio-
nal foreign policy and those of the EC's external relations.
The need for combining various instruments at the European
level has been pointed out c¢learly in the Single European

Act (Art. 30, B); and EPC history, particularly that of the
eighties, has some good examples of "consistency" in European
foreign policy-making (e.g. towards Poland; Turkey: in the
Falklands/Malwinas conflict). On the other hand, one should

not expect a kind of automatism here and keep in mind that
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all depends on the political will of the EC member states to
merely pass a statement or to link it with other instruments
of foreign policy. They have the say and decide from case to

case which strategy to follow.

2. The institutional setting

Compared to other forms of multilateral cooperation of We-
stern Europe, e.g. in the Western European Union or the NATO
framework, EPC can be described as the most advanced one.

The frequency of contacts both at political and official
level is impressive as is the number of diplomats who parti-
cipate in the consultations either within or outside the EC
borders. The provisions of the ministerial reportst? of
Luxembourg (1970), Copenhagen {(1973) and London {1981} as
well as the Single European Act (1986)!® only vaguely reflect

the amount of activities in daily EPC practice.

Apart from regular gatherings of the heads of government,
the foreign ministers and numerous diplomats, the foreign
services of the EC member states are connected through a
specific telex system. This COREU network {(Correspondance
Européenne) offers permanent links for mutual information and
consultations between the European capitals. Around 6.000
messages and since 1986 even more are transmitted per year,
not to mention the very many telephone calls across the
national border to the "colleague" and sometimes "friend"
whom one knows and whose advice is highly valued. Partici-
pants share the feeling of a certain "esprit de corps" and
show a "coordination reflex"!9, i.e. it has become a common
habit to take into account the positions of the partners
before fixing one's own view-point on a given question of

foreign pelicy.

To the extent, however, the network of contacts grew over
the seventies certain structural limits of EPC became obvious.
The successive enlargements of the "club" from initially six
to today twelve participating governments also added up to an

overburdening of the Presidency in particular. Following the
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EC's model of a rotating chairmanship,

of the member states (in alphabetical order)

for the internal management of
the Twelve towards the outside
Community framework, where the

rable support from the Council

every six months one
is responsible
EPC and acts as spokesman of
world. In contrast to the
Presidency??® receives conside-

Secretariat for its managerial

tasks, in EPC all this falls exclusively into the responsibi-

lity of the country holding the Presidency. Particularly

those EC countries with only small foreign services have

certain pains to do the job; but also among the "bigger"

partners the desire for a kind of a permanent administrative
structure arcse. For reasons of internal continuity and
external coherence, EPC mechanisms have been refined since
the late seventies. The most outstanding development may be
seen in the creation of an EPC secretariat. In the early
days of EPC rejected because of irreconcilable concepts
the idea became reality in the form of a
{the Troika)

was transformed into a permanent one in 1986,

among the Six,

"flying" secretariat in the late seventies and

It is still too early to say whether this new body, based in
Brussels, constitutes a major progress or not.
the old formula2!

sted by two junior diplomats,

Compared to
which meant that each Presidency was assi-
one from the preceding, one
from the succeeding Presidency {the Troika principle), the
future team has been enlarged to six diplomats plus some
technical staff and work during an extended period (twe and
a half vears}?2. This may be positive in terms of continuity
of and familiarity with EPC. Depending on the behaviour of
the Presidencies, but alsoc on the interpretation of its own

role, the Secretariat may, however, cause tensions and incr-

ease the need for internal coordinaticn2?.

The heads of state and government and the foreign mini-
EPC's highest political

a)

sters: "authority"

Right from the beginning regular gatherings of the foreign
ministers were in the centre of EPC's "institutions". The

flexible and pragmatic character of EPC makes it difficult
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for an outside observer to give exact numbers of those mini-
sterial meetings. They vary according to the international
situation at a given moment, but surely exceed the formal
provisicons of the Single European Act (SEA}. In addition to
the four meetings {(a year) mentioned there, the foreign
ministers regularly come together to {(two) other and highly
confidential ones. These latter gatherings?? are the most
"exclusive" ones in terms of participation, i.e. the foreign
ministers meet without their staffs (except for a note-taker
cof the Presidency) and translators, but also in terms of
meeting places, i.e. romantic castles in the countryside are
chosen usually. It is here that the foreign ministers discuss
the most important and the most delicate topics of the EPC

agenda.

In the middle of the eighties, ministerial consultations on
foreign policy matters held at the fringe of EC Council
meetings are usual, whereas up to 1974 a clear—-cut separation
between the debate of Community peolicy and EPC had to be
made because France massively insisted on the distinction
between the two approaches, the EC's supranationalism and
EPC's intergovernmentalism. The rigidity went that far that
in 1973 the foreign ministers first travelled to Copenhagen
to talk about the political relations with the United States
and in the afternoon all moved to Brussels for a Council
meeting to discuss international and US-related trade que-

stions.

The number of ministerial meetings usually amounts up to 10
to 20 a year?® including the one at the UN General Assembly,
those at international conferences, e.g. the CSCE follow-up
meetings in Madrid (1980-1983) or Vienna (1986} or the mini-
sters' discussions on the occasion of the European Councils.
It is there that the heads of state and government enter the

scene of peclitical cooperation.

Prepared by the foreign ministers and the national EPC diplo-
mats, the political leaders usually pass common declarations

on the major topics of international politiecs - one or even
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the most "famous" being the Venice Declaration on the Middle
East of June 19802¢, The European Council represents the
highest pelitical "authority” to publicly express European
positions and give them more international weight. During

the period of 1583/84 the European Council's function to
"solemnly express the common positions in questions of ex-
ternal relations"?7 was hampered by the EC's internal crisis.
The long-standing dispute about the British contribution to
the EC budget teogether with the very many open gquestions in
the negotiations of the Scuthern enlargement and other unre-
solved problems weakened the Ten's credibility as an important
partner in world peolitics. To remain silent instead of passing
a common statement on an EPC topic was seen as the correct
answer to Europe's failure to solve its internal problems.
Another recent example may illustrate how the precipitate
passing of a declaration at top political level may also

have a negative effect on the Twelve's international profile.
Obviously as an answer to increased calls for a concerted
European action against South Africa in the European public,
the European Council, meeting in the Hague in June 198628,
somewhat ambiguously announced a catalogue of sanctions
against South Africa without, however, setting the criteria
for a final decision and for the application of the measures.
It took the Twelve another three months to make up their
minds and decide upon a package of "measures” - which was
seen by many in Western Europe and in Southern Africa as a

poor demonstration of a European profile.

Heads o¢of state and government prefer to raise EPC matters
during the so-called "fire-side chats" of the (originally
three and from 1986 onwards two) European Councils, i.e.
informally and after the plenary session of the summit mee-

tings.

So far, the involvement of the political top in EPC has been
a limited and a rather formal one and only occasionally, if

at all, did the heads of government "issue general political
guidelines" for EPC29%. At top political level, EPC has always

been the domaine of the foreign ministers and acknowledged
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as such by the heads of state and government3®. The impor-
tance the former attach toc EPC may be best seen in the foreign
ministers' almost constant presence at the meetings - a
practice which differs from that of EC Council meetings.

There the junior ministers or state secretaries frequently
have to replace the ministers and discuss the Community

business.

b) The Political Committee: the "heart" of EPC and "hinge"

between the political and the official level

From EPC's inception, a group of senior diplomats, the Direc-
tors of political affairs in the national foreign services,
assisted the ministers in the discussions. Today they meet
periodically, at least monthly and in times of crises even
more frequently, in the Political Committee. This is the
"central organ'®! in charge of preparing the ministerial
discussions and supervising the work of all the other EPC
bodies. The Political Directors usually decide on their own
on topics of "minor" importance and try to "pave the way"
for decisions that are highly sensitive or controversial and
therefore need the backing of the political top. Like at
ministerial level in case of emergencies, meetings can be
convened within forty-eight hours if three governments at
least request to dc so. Usually "having the ear" of their
ministers on the one hand and disposing of direct access to
the expertise of their colleagues in the foreign ministries,
the Political Directors are at the "heart" of EPC. The ex-
perts of the working groups regularly report to the Political
Committee and receive further instructions from it. Also
cooperation among the Twelve at international organizations
and in third countries via the embassies is directed by the
Political Committee. Its head alsc acts as spokesman of the
EC c¢ountries towards third countries particularly towards
those who as privileged partners of the Twelve are regularly
informed about EPC22, Due to the increased "popularity of
the Twelve the Political Director of the Presidency today

has a heavy workload to carry.
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c) The European Correspoendents, the Working Groups, the
Secretariat: the "backbone" of EPC

Soon after political cooperation had begun, the need for
ministerial and directoral assistance at the working level
became cbvious. In 1973 the European Correspondents’ Group
was established, uniting the heads of the desks responsible
for Western Europe within the national foreign services.
Their task is primarily one directed towards the functioning
of EPC at the national level, i.e. to safeguard that infor-
mation is distributed to the desks involved, that coordination
between the various units works, that the COREU is answered
etc. and concerns the organization of EPC in general, i.e.
to convene the meetings, to prepare text drafts, to make
suggestions on procedural questions etc. But the "managing
directors"” ~ as an insider of EPC called them once ~ are
also familiar with the work of the expert groups and closely
associated with the Political Committee {(e.g. preparing its

conclusions)33,

The Working Groups, amounting up to 19 in the mid-eighties,
{the overwhelming majority being permanent ones) form alsco
part of the backbone of EPC and offer the expertise necessary
to hold in-depth consultations. Here, the heads of the natio-
nal foreign services competent on a given subject meet regu-
larly, on the average twice to three times per semester. It
is common to distinguish the groups according to geographical
regions (there is e.g. one for the Middle East, one for
Central/Latin America and one for Eastern Europe}), the coop-
eration of the Twelve in the international fora (EPC has
working groups responsible for the United Nations, the CSCE)
and to some functional aspects of national foreign policy
{(some groups being oriented towards policy areas, e.g. inte-
rnational terrcorism, foreign policy planning, others being
more "technical” in nature, e.g. the communication services,
the Protocol). Depending on the agenda of ministers and
Political Directors, but alsc on the diplomats a working

group compri-ses, the weight of the experts' groups differs



17

in EPC practice. Their work - recommendations, not decisions -

is directed by the Political Committee?d,

As already mentioned before, from 1987 onwards a secretariat??’
assists the Presidency in its daily management of EPC. Its
staff, diplomats from the naticnal foreign services according
to the eniarged Troika formula, resident in Brussels, will
mainly deal with administrative matters, i.e. organizing the
meetings, circulating the documents, maintaining an EPC
archive etc. But it may also help the Presidency in the
latter's role as mediator and consensus-builder to the extent
the Presidency is interested in that kind of secretarial
services. Commensurate with the principles of pragmatism and
flexibility, the new unit had a cautious start and it is too

early still to assess its real position in the EPC network.

d) EPC abroad: the Twelve's cooperation at international

organizations/conferences and in third countries

It is impressive to see how EPC has expanded beyound the
European borders. Concertation at the United Nations3® and

in the CSCE framework®” are but the most outstanding exam-
ples. Through the eighties cooperaticen among the embassies

of the EC countries including alsc the delegations of the EC
Commission in third countries intensified considerably, but
also 1links between them as a group and the representatives

of the host countries grew enourmously. Ambassadors and

their staffs meet monthly to discuss both political and
economic developments of the country they are accredited to
and the relations between the host country and Western Europe.
EPC meetings abroad also touch upon administrative and prac-
tical problems related to the situation of embassies and the
life of its personnel in third countries {e.g. health service:
security matters)?®® . In order to improve this European preofile
abroad, in the course of the recent EPC reform proposals the
Twelve also stressed the need to extend their cooperation
outside the EC, e.g. to concertation in cultural affairs and

in the field of development aid.
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IIT. The results: in-depth discussions, a remarkable

"acquis politigue"” and increased common action

Looking back to the modest hopes of foreign ministers of

what might be the outcome of their consultations in the

early days of EPC?? the balance as of today is impressive.
Due to the confidentiality of the consultations it is diffi-
cult to assess EPC successes and failures comprehensively.
What. can be said, however, is that the issues on the agenda
broadened constantly {("communauté d'informaticn"™), that
commmon viewpcints on a wide range of international gquestions
could be achieved ("communauté de vues") and that common

steps were undertaken more and more frequently.

1. The "communauté d'information"4o

The range of topics covered by the "communauté d'infeoermation”
of the Twelve can first of all be identified in the common
declarations, the speeches of the Presidency and in the
answers to parliamentary questions. What is made known to

the public reflects however only part of the EPC agenda and
covers merely those subjects on which common viewpoints, the
"acqulis politique", could be reached. At least equally impo-
rtant is the fact that controversial subjects are also raised
in EPC at an early stage which one day may end up also in
harmonized views of the Twelve or at least constitute no
secrécy but a matter known to all participants and therefore
easier to handle when decisions at the national or Eurcopean
level will have to be taken. It is particularly this kind of
a "communauté d'information" that ranks high in the view of
foreign ministers and diplomats and makes EPC so attractive.
It is very much appreciated toc receive first-hand information
and assessments other than from one's own foreign service,
e.g. 1f one of the "colleagues" paid a recent visit to a
non—-EC country and in particular if the interlocutors were

cf Soviet and American origin, Much information is also
channelled through the COREU telex system, established for
the very purpose of EPC. It not only serves to circulate EPC
draft texts and organisaticnal but offers almost immediate

access to get the partners' positions on very specific issues
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of the daily business of diplomats which may be of interest
to one of the governments like e.g. the national "treatment"
of representatives of third countries who are on a visit to
Europe or information on the status of the PLO offices in

the cther member states.

Among the foreign policy matters of "general interest™!l to
the Twelve an enormous list of subjects referring to develop-
ments almeost all around the globe and to general aspects of

international politics will be found.

It may suffice here to point at the annual agenda of the
United Hations' General Assembly to get an impression of the
variety and the sometimes very specified character of subjects
under discussion in EPC. But there is one crucial topic that
is only partly dealt with‘by the Twelve: the security of

Western Europe.

Tacitly agreed to exclude those matters of security and
defence likely to overlap with NATO competences in 1970,
most European governments felt the need to establish a kind
of "European pillar" in NATO via EPC in the eighties. The
more European views on security policy diverged from those
across the Atlantic, the greater became the requests to
extend the EPC agenda. This, however, turned ocut to be a
painful undertaking because several member states - Denmark,
Greece and Ireland - refused to go that far as their partners
wished to. Mentioned for the first time in the London Report
(1981)42, then slightly enlarged in the Solemn Declaration
on European Union (1983)42 and now confirmed in the Single
European Act (1986)%¢ the "political and economic aspects of

security" belong to the EPC catalogue.

The observer may wonder how this somewhat artificial separa-
tion with the "military" aspects of security works in EPC
practice, e.g. when the Twelve talk about confidence-building
measures at the CDE in Stockholm. So far, preparations on
this kind of security issues seem to take place more within
NATO and less within EPC4%., The revitalization of the Western
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European Union (WEU} since 198446 has to be understood as
another effort of those EC countries willing to go further
in the security field without constant Irish concerns over
the neutral status of the country or general Danish reserva-
tions as to the interpretation of Eurcpean integration., The
plans to create EPC-type bodies for the WEU in late 1986
presupposes that the room for manoeuvre within EPC on matters
of security today is a rather limited cne. Some argue that
the more cooperation among the seven members of WEU will
progress, the earlier a kind of "disciplinary" effect on the
part of the present opponents among the Twelve may emerge
and convince them that EPC is the best choice to develop a
European identity on security matters so urgently needed to
make the European voice heard here. On the other hand one
cannot forget that the smaller group might develop a certain

dynamic and evolve to the detriment of EPC.

Finally, one brief explanation of another feature of the EPC
agenda has to be made: the so-called "chasses gardées", also
referred to as the "domaines réservés"4?_, The language of

the notion already indicates that it was mainly on French
insistence that some issues remained outside EPC. France's
privileged relations with its former African ceoleonies and

the country's permanent membership o¢f the UN Security Council
belong to this category; or let's better say did so during
the seventies whereas today a greater openness to at least
discuss matters related to both items in EPC seems to preva-
il. Subjects concerning two or three EC countries in a part-
icular way (e.g. Northern Ireland; the status of Berlin and
Germany as a whole) have not been under discussion so far in
EPC. They usually do not fall into the category "matters of
common interest", as would neither do the dispute between
Great Britain and Spain about Gibraltar, but are toc be handled
at other diplomatic levels. In cases, however, such items
would receive a greater attention or even ralse serious

conflicts EPC may be forced to deal with them as well.
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2. The “"communauté de vues"48

The degree to which the European governments are able to
consent varies from subject to subject and is different in
quality. Over the yvears, however, the then Six and now Twelve
managed to formulate a series of basic principles of world
politics and to agree on a common assessment of international
events, the so-called "communauté de vues". One may perhaps
say that in "new" fields of intermnational politics like the
CSCE which called for diplomatic creativity and offered not
vet defined policy areas consensus could be easier achieved
whereas on certain "classical" matters of world politics
{decolonization; apartheid; the Arab-Israeli conflict) long-
standing and sometimes considerably differing national posi-
tions prevented a common European stance or led to only

vague agreements.

Critics argue that the wording of EPC statements too often
sounds too general and because of this is acceptable to
everybody. One should, however, not forget that even those
"generalities" like condemning the Soviet invasion of Afgha-
nistan; c¢laiming the right of self-determination for the
Palestinian peoplet?; demanding a regional settlement of the
Central American conflicts®®) may have an impact on the
international public because they represent the common “"voice"
of Western Europe. To measure the real weight of such common
Eurcpean viewpoints is a difficult or almost impossible

thing to do, but they mark a starting point for other govern-
ments (e.g. of Japan} and alsc for the partners "on the

other end", i.e. those towards the Twelve address in their
statements, as Israelil reactions have shown - to mention just
one addressee. Also the fact that more and more third coun-
tries become interested in EPC and wish to be closely asso-
ciated with 1it, illustrates that the Twelve are regarded as
an interesting interlocuteur and coalition partner or at
least have a certain say in world politics. The sometimes
osciliating character of common viewpoints has to be seen as
the prize to be paid as long as majority votes are not accep-
ted in EPC. '
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For the two "newcomers" in EPC, Portugal and Spain, the
"communauté de vues" of the Ten seems to be easy to be shared.
The convergence of positions manifested itself already in a
common voting behaviour at the UN General Assembly since
1983%! ., Mentioning the Twelve's "profile" in New York one
should however not withhold that it steadily deteriorated,
measured by the percentage of unanimous votes (1975: 60 %;
1984: 32 %). Greece 1s readily and rightly identified as the
"enfant terrible”"®?; but Athens is far not the only member
state to vote differently, thus contributing to a certain

static "acquis" or even guesticning parts of it.

The UN voting of the Twelve clearly points at the weaknesses
of the present consensus-based EPC structure. To the extent
the common positions have'to be refined and transformed into
concrete policy the attempts to agree upon a European line
may be hampered by "vital" national interests. So far, those
prevented Italy from continuing to impose economic sanctions
upon Argentina during the final phase of the Malwinas confl-
ict®?, Greece from supporting the partners' condemnation of
martial law in Poland and following the very limited trade
restrictions against the Soviet Union®* or Great Britain and
the Federal Republic of Germany alike from accepting a cata-
logue of measures against South Africa in 1986 the partners

were willing to adopt - to mention but a few examples.

3. The "communauté d'action"3t

As became already cbvious in the previous paragraphs, mutual
information on foreign policy issues of common interest is
something natural among the twelve governments and works
pretty well. EPC alsc promoted a better understanding of the
partners' views and helped to harmonize national positions
towards a common "acquis". To go another step ahead and
transform the "communauté de vues" into a "communauté d'ac-
tion" not surprisingly turned out to be the most difficult

aim to achieve.
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Due to the nature of EPC common actions first of all are

those of diplomacy. As much of the daily "diplomatic trade"”

to which the Twelve belong as an important party, frequently
represented by their spokesman, the Presidency, happens
silently, observers tend to focus on the more "spectacular"
commen steps. In doing sc, sometimes too exclusively, they

may overemphasize the Twelve's difficulties to reach consensus
on the most sensible topics and instruments and run the risk
to overlook the spectre of common activities in various

other fields.

Since the very beginning of the CSCE conferences EPC d4id not
just result in declaratory "reactions" to the importance of
the negotiations, but produced common "actions™ in the form
of papers on the mandate of the meetings, concrete proposals
on the definition of the three "baskets" and of drafts for
the concluding documents. Apart from that kind of "shaping"
East-West relations the EPC "caucus" played an active part
towards the United States. Not only once did the Ten carry
out a diplomatic campaign to convince Washington of the

value of the CSCE process and of the need to continue itss.

Since 1975 the Presidency takes the floor in the sessions of
the United Nations General Assembly to illustrate European
policies to the outside world. Three years later the then
Nine for the first time tabled a common draft resolution (on
the issue of peace-keeping measures} and since the mid-seven-
ties worked closely together in the various UN Committees

and conferences?®?., It is particularly in New York that the
Twelve established a network of contacts with representatives
from non-EC countries. They range from already traditional
meetings with US diplomats at various levels to rather new
gatherings between the Twelve and the countries of the Gulf
Cooperation Council at ministerial level (September 1986 for
the first time).

It may suffice here to point at some of the diplomatic mis-
sions carried out in the name of the EC countries although

EPC history has many examples. As early as 1973/74 the Presi-
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dency made démarches towards third countries to issue the
European concern about certain developments (e.g. towards
Greece and Turkey during the Cyprus crisis) and continued to
do so all over the years (e.g. towards South Africa or Iran
and Iraqg). Through diplomatic channels alsoc EBurcpean contri-
butions to a given ccnflict were launched (e.g. towards the
Soviet Union in the case of Afghanistan; towards Israel and
the Arab countries to reduce tensions in the Middle East)
which did not necessarily meet with the approval on behalf
of the interlcoccutors there. Since 1980 the Presidency, some-
times represented by the ministerial Troika, carried out
several "fact-finding" missions, the most well-known being
those to the Middle East in the aftermath of the Venice
European Council to promote the European "initiative" and to
South Africa to press on the government there to abolish
apartheid and to give public European support to the opposi-

tion forces.

Another form of the Twelve's diplomatic activities consists
of creating "dialogues" with other regional groupings in
the world as a means to reduce conflicts and further both
inter-and intraregional cooperation. Starting with the Euro-
Arab Dialogue in 1974/75, the Twelve established regular
links with the Association of South-East Asian countries
{({ASEAN, since 1978}, the Council of Europe (1983), the Front
Line States (1986) or the Gulf Cooperation Council (1986).
As the most advanced model relations with the Central American
States and the Contadora Group have to be mentioned whereby
the notion "advanced" points at the fact that this political
dialogue is based on a formal agreement signed by the two

sides in 1985%8 .

The policy of the Twelve towards Central America is also a
good example to demons;rate that EPC diplomacy alone is
neither enough to gain the self-proclaimed greater weight in
international politics nor to answer the expectations and
demands from outside. In order to progress in that direction
diplomatic actions had to be combined with other instruments,

logically and most appropriately with those of the EC's
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external relations, but also assisted by measures of naticnal

foreign policy.

To start with the latter, one can cite the sending of troops
from Italy, France, the United Kingdom and the Netherlands
to the Sinai Peace Keeping Force in early 1980 as a concrete
step of the then Nine's announcement "to participate ... in
a system of concrete and binding international guarantees,
including on the ground"%9. The catalogue of "positive" and
"restricted"” measures adopted by the Twelve in 1985 to give’
support to the non-Whites in South Africa®? are another
example of concerted action as is the Twelve's decision in
1986 to stop arms sales and exports of military equipment to
Libya in addition to several restrictive measures in the

field of diplomacy (restriction of personnel etc.)61 .

Coupling EPC with EC instruments two types of "common actions"”
can be distinguished. The first group consists of restric-
tions, the most "famous", though questionable in their effi-
cacy, being economic sanctions. The second group refers to
"positive" measures tc foster trade relations with a third
country/regional grouping (e.g. in the case of ASEAN: Central
American states) or to give ad hoc help to a government in

an emergency situation (e.g. financial help to stabilize

President Aquino of the Philippines in 1986).

Attempts to transform common assessments inte European poli-
cies of that kind ended up both with success and failuretz,
As an answer to the US-~Iranian hostage affair in 1979/80 =a
reduction of the diplomatic personnel in Teheran and economic
sanctions were agreed though the picture of homogeneity was
somewhat weakened by the refusal of the British parliament

to accept the decision in all its details. An immediate and
coherent approach was on the other hand reached towards
Poland in the early eighties. Concern of the domestic situa-
tion of the country and of external interference together
with the offer of Community food aid was the initial European
answer. With the announcement of martial law in Poland in

late 1981, the Ten had to revise their policy and decided to
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take a firm stance towards the Soviet Union. EC import rest-
rictions on some Soviet goods, to be understood as a political
signal towards Moscow, however, were not acceptable to all
Europeans ({(Greece). Similar patterns of a "mixed" behaviour
turned up also in the course of the Ten's policy towards
Argentina in the Falkland crisis. Initially, the condemnation
of the armed intervention of Argentinian troops together

with a total ban on the country's exports to the Community
based on Art. 113 of the Rome Treaties found unanimous supp-
ort. To the extent, however, the United Kindom responded
massively and with military means to the Argentinian challe-
nge, several governments could no longer back the sanctions.
For reasons of either econcomic interests in and historical
links with Argentina (Italy), or because of general doubts
about the image and competences of the Community and EPC
(Ireland; Denmark}) the Ten fell apart. Only a majority rema-
ined willing to stick to the sanctions until the end of the

crisis.

Concerning the question of economic sanctions against South
Africa, an almest insurmountable gap exists between the

group in favour of drastic measures (e.g. the Netherlands,
Denmark} and the two member states strictly opposed to such
actions {the United Kingdom, the Federal Republic of Germany}.
No wonder then, that compromises on economic "measures" like
the one reached in 1986 after months of controversial discus-
sions do hardly give the impression of a "cohesive forece" in

world politics.

IV. To conclude: Obstacles to go bevond the present status

gquo

The examples mentioned before point at the very limits of EPC.
The more concrete decisions and actions are reguested, the
more likely collisiocns with other basic interests of national
foreign policy will be. In those cases each of the twelve
governments will undertake a kind of cost-benefit-analysis
and thereon decide whether to join a common line or not. As

long as the political will to "give in" to the benefit of a



27

"European voice" remains rather weak, means to "discipline"
a partner are regarded as irreconcilable with EPC and majority
decisions are rejected, the prospects for progress towards a
"European foreign policy" look rather poor. Despite such a
lacking gualitative "leap" EPC however will keep a certain
attractiveness for the participating governments. Its value
as a "centre" for information on foreign policy matters and
as a promoter of "confidence-building" in Western Europe
seem to be uncontestable. On the contrary, EPC's potential
to produce "appropriate European answers to challenges of
world poliitics" has already shown its limits. The modest
approach of the Twelve in the field of security and defence
is a particularly disappeinting element. In the future EPC
is likely to compete with the other fora of bi- and multila-
teral cooperation in Western Eurcpe (e.g. between France and
Federal Germany; in the WEU) - groupings to which Spain has
already close unilateral contacts or tries to enter into
though in the case of WEU-membership the Seven at present
seem to prefer to deepen their cooperation before opening it

to other countries.
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PRICRITIES OF SPANISH FOREIGN POLICY

By MANUEL MEDINA, Member of the Spanish
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European Parliament



Foreign policy can only be understood as a continuation
of internal politics, or vice-versa. From a practical point of view,
the division between internal politics and foreign policy is artificial.
The political process does not end at the frontiers of a S5tate, but
it goes on around the world as long as we face partlclpants which are
concerned Hx(évents in our own political system.

While it is true that world powers tend to look to
foreign policy from a different perspective, smaller national actors
are som deeply immersed in the process of international politics that
it is only a fiction to think of foreign policy Q§ something distinct
and different from national politics. Foreign political events are
affecting internal decision-making on a day-by-day basis, and national
decision-makers involved in foreign affairs cannot cut with a knife the

hemselves
web of international politics to dlsentangle\frmm internagional events.

A middle-size country such as Spaln flndgmxost of its
foreign policy ch01c;é ziready EHkX%@% ﬁé&:ﬂq;iﬁhe number of choices
for such countries is limited. This does not mean accepting a
principle of indifference., Decisions adopied by these countries are
relevant to the development of world politics. The main limitation is
geographic, Spain has some areas of concern, and these are basically
western Burope, the Maghreb and Latin America. Spanish interests do
also exist in other areas of the world, such as north America, eastern

Europe or central Africa. However, the most direct links concern

countries of the three areas mentioned heasres i ha %M;T qﬂqxg.

1. The "essential prioritiestwestern Furope and the Maghreb

Geography has an essential influence in foreign policye.
Only great powers can stretch their arms across the world to reach
far-awgy places. Most countries have a very limited sphere of action.
This is the case of Spain. The country is located in western Europe,
but ik faces North Africa at close range. Less than 10 miles separate
the Peninsula from North Africa. There are two Spanish cities located
in the Mediterranean coast of Africa, while the Canary Isla%d ie 70
miles west of the Sahara.

The highest priority in Spanish foreign politics is

membership in the European Communities. Membership was achieved on January 1,
1986 after eight and a half years of protracted negotiations. Spain is
now a full member of a Community of 12 countries with 320 million people.
While other new members may have joined the Community for sheer
economic reasons, Spain has been mostly interested in the political‘

consequences of the integration process. This has much to do with history.
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Spain was a frontier-land for western Europe odseme \the Ar%H€;vasion

of the Iberian Peninsula in 711 A.D. till the conguest of the last
peninsular Moslem kingdom in 1492. Attempts by the Spanish Hapsburg
kings to play a major role in European politics during the 16th and
17th centuries suffered a series of defeats, including the Reformation
and the emergence of France as a great power. Since about 1650 Spain
was actually put out of the main scenary of European politics, playing
only a marginal role as a country facing northern Africa with extensive
possessions in the Atlantic. After the loss of the last Spanish colonies
in America and the Far East in 1898, Spain attempted a new process of
modernization through Buropeanization. But this attempt was again thwarted
through the emergence of Fascism and the active support given to the
Rebel side during the Civil War of 19%6-193%9 by two great European
powers, Mussolini’s Italy and Hitler’s Germany. After the death of
General Franco in 1975, the Spaniards embarked in a new course of
democratization and modernization. One of the elements of this new
process of modernization would be integration in the European
Communities. Shortly after the first democratic elections of June 15,
1977, Spain requested admission in the European Communities. This was
done before any serious study had been carried out on the economic
implications of entering the Community. Although Spanish public
opinion, including the business sectors, were overwhelmingly in favor
of membership, political considerations were paramount in the decision.
The two successive governments of the Union of the Democratic Center
and the Socialists followed a stable line in this respect, with few
changes in strategies. When Fernando Morém, the Socialist foreign
minister, submitted the accession treaty to the Congress of Deputies

he received a standing ovation from all sidegs of the House. It is not
recalled that such an event had ever taken place in our Congress of
Peputies.,

Half a year after the entry the Spanish public opinion
is still largely favorable to membership. As expected, accession to the
Community has not solved our basic economic problems. In fact,new
problems have arisen in connection with the importafﬁoﬁp in Spain of
Community steels and difficulties are to be encountered in some of
our agricultural productions., Notwithstanding these difficulties, the
Spanish pecople appear willing to pay the price of integration in the
expectation that it will contribute toward greater political stability,
economic modernization and further democratieation of our social structures.
Entry in the Europeaé%%%%;gﬁ%.lot to the Spaniards. It is like encountering

our cultural and political roots.



The other essential priority concerns the Maghreb. The
Mediterranean has never been a real obstacle to exchanges between the
northern and the southern shore. In fact, when the Arabs camme to the
Maghreb, the Gothic Kingdom of the Iberian Peninsula stretched over the
two sides of the Strait of Gibraltar, and the fall of Ceuta marked the
beginning of the Arab invasion &ff Spain. Before the Arab Kingdom of
Granada surrendered Ete Catholl Kings in 1992, the Spaniards and
the Portuguese had emst hx&l &giou (éL‘Eg%%ﬁer Ceuta, Melilla, Alcazarguivir
and other towns in northern Merocco, as well as the Canaries, the Acores
and Madeira. From a geopolitical point of view, the Iberian Peninsula is
mer® as much a part of the Maghreb as of western Burope. Western Maghreb
and the Iberdan Peninsula, together with the Portuguese and the Spanish
islands both in the Mediterranean and the Atlantic belong to a geopolitical
area centeriné}Phe Strait of Gibraltar, the key to the Mediterranean
and an essential element in the control of ‘he central Atlantic.

In the past, relations with the peoples inhabiting the Maghreb
had been marked by mutual hostility and an almost permanent state of
warfare, Following the carving of Africa by the European powers at the

turn of the century, Spain received colonies in the western Sahara and

a protectorate over northern Morocco, while France seized most of the
Maghreb. With the decolonization process, the Maghreb became
independent, but there remained serious issues of contention between
the new international actors. Morocco has never fully accepted the
frontiers drawn up by the colonial powers which remained after
decolonization,Algeria has refused to accept the annexation by

Morocco of the former Sparish Sahara, Morocco claims rights over the
Spanish cities of Ceuta and Melilla. Claims over territorial waters are
still to be settled on the Atlantic seabord. A war has been going on
since 1975 in the western Sahara between the Moroccan army and the
guerrillas of the Polisario Front, which has proclaimed am Democratic
Saharan Arab Republic with wide diplomatic recognition amid African and
other third world countries. Morocco has linked itself with Qadafi’s
Libya with a Treaty of Union, although the relationship between the

two countries is not marked by stability.

All these events are relevant to Spain’s international position.
Successive Spanish governments have managed to keep good relations with
Morocco without yielding to Moroccan territorial claims. Spain has not
recognized the Saharan Republic and has even closed down the informal
Polisario representation in Madrid. On the other hand, Spain has also
managed to keep good relations with Algeria, which supplies Spain with

natural gas and other oil products. While Spain has not participated in the



Anglo-American retaliatory measures against Colonel Qadafi, it has gone
along with European Community decision to pare down diplomatic relations
with Tripoli.

‘ Peace in Spain is thus largely dependent upon a balanced
stability in northern Africa. This is also true for most of western
Europe, but only more so for Spain. Thus the concern of Spain with
the Maghreb is shared by other European Community member States, namely
France and Italy. Spain is playing once more the role of a frontier
land between western Europe and the Arab world. The stress is now on
co-operation and diplomacy, and no one seriously fear a large scale
military confrontation in the area., Nevertheless, the Spanish defense
system has to keep an eye on the Maghreb to protect the accesses to

the western Mediterranean and the central Atlantic.

2« The "Hispanic Commonwealth": Foreign Politics as Internal Politics

Between 1492 and %8 1898 there was a Spanish presence
in the American Continent and the Far East. Sinzexmaxiyxy During the
first decades of the 19th Century most Latin American countries
became independent of their Iberian motherlands. By the end of the
19th Century, Spain had also lost Santo Domingo, Puerto Rico, Cuba,
the Philippines and the Archipelagoes of the Central Pacific. Spain
has not attempted to return to the area in the 28unkk 20th Century.
On the other hand, it is a fact that political events in Spain and
Portugal are intertwined with developments in Latin America: the
evolution of the democratic system, the strength of the military
establishment, the emergence of populist revolutionary movements,
all these and other political developments take place in Spanish-
speaking and Portuguese countries in accordance with cyclical patterss
which show that there is a common political culture. For the Spaniards
and the Portuguese, events in Latin America are, in a sense,
internal political developments. Governments in the former motherlands
itry to influence developments in Latin America. At this stage, the
greater concern is for the strengthening of the emerging new
democracies in countries such as Argentina, Uruguay, Brasil and Peru,
as well as for fostering democracy in the remaining dictatorships:
Chile and Paraguay, above all.Attitudes towards countries such as Cuba,
Nicaragua and Central America in general are now tainted with the
recognition that developments here might have nothing to do with the
common and traditional political culture of the M"Hispanic Commonwealth",
Some identify Castro with a romantigz liberator equivalent to a Bolivar

or a Miranda, while others would see him as a Communist puppet. There is



o Gc“-”-'lh atives
alsoh}ack of understanding for events in Nicaragua, where the poambives

&4 left-right, democratic-authoritarian, are not clear at all. El1 Salvador,
Guatemala and Honduras cause the same perplexities in Spain and Portugal,

while events in Panama appear tainted by the overall presence of the U.S,.

In general, however, Spaniards and Portuguese tend to see
Batin America as a sort of mirror for internal political developments.
To many Spaniards, the military mmm coup in Chile in 1973 was a
repetition of the events of the Summer of 1936 in Spain, and most people
see Pinochet now as a sort of new Franco. Alfonsin in Argentina,
Sanguineti in Uruguay and Sarney in Brazil are placed on the same level
with Soares in Portugal or Gonzdlez in Spain as men who haved® helped
their countries to restore democracy and obtain internstional
respectability, Pbditheir erfiigbriney-

Efforts to unite the "Hispanic CommonwedZth" under some form
of organization such as the Council of Europe or the European Community
have consistently failed in the past. In 1986 two agreements have been
signed providing for limited, regional co=-operation: one between the
Central American States to set up a common Parliament, and one between
Argentina, Brazil and Uruguay for political co-operation. It is still too
early wkexhexxihexmxakkzmpix to say whether these attempts will be
successful, In any case, for the time being nobody dares to go as far
as to ask for a full-fledged Commonwealth of Spanrish and Portgguese
speaking countries. The events commemorating the fifth J::;§§§R§f the

discovery of America, in 1992 might be an inducement to such projects,

but before and above all it i; understood that common work should be
undertaken to solve some of the more urgent problems of Latin America:

the external debt, the internal social and economic imbalances and the
survival of conflicts and dictatorship in Central America and the southern
cone of Latin America., These concerns are shared in Spain and Portugal,

as well as in western Europe, and it is to be expected that after the
accession of the two Iberian Countries in the European Community more
attention will be paid in Brussels to this area of the world, so sensitive

from the point of view of the overall balance of power,

Hazihximerizgay

3. @ﬁkﬁg&@{}éh,gf/¢pﬂpéxnu North America and the Mediterranean
e S L L

The relations between Spaid and the United States are

necessarily important taking into account the dominant position of the

United States in world affairs. Spain is linked with the United Stateg



through military agreements. These agreements were signed for the
first time in 1953 and have since been renewed periodically, at about
every five years. The last agreements were signed in 1983 and should
be renewed by 1988. These agreements are now under review by both
governments for the purpose of reducikng the total number of American
troops in Spain. The agreements provide basically for the joint
utilization of bases, seaports and other Spanish military installations
by the armed forces of both countries, The main American contribution
is in the form of civilian and military aid. There is no commitment Jor
joint defense in case of war. However, as both Spain and the United
States are parties to the North Atlantic Treaty, the defense clause of
the Treaty of Washington should apply,in’bﬂdﬁgzased
Co-operation between Spain and the United States is
not limited to the military aspects. Both countries belong to all the
major economic organizations of the western VWorld, including t=e OECD,
e GATT, the World Bank and the International Monetary Fund., American
investment in Spain is substantial, and trade is also important Por
both countries, although it is unbalanced in favor of the United States.
The most important area of conflict between Spain and
the United States relates to the appreciation of events in Latin America,
Spair has consistently maintained good relations with Castro’s Cuba
notwithstanding American pressures to impose an embargo by the western
countries. For the last nine years, since the restoration of democracy
in Spain, the Spaniards have been wery critical of the United States in tk?bL
relations to the dictatorships and revolutionary movements in Latin
America. The gap appears to be narrowing, however, in the last few years,
as the U.S. zppear to share the concern of western Burope for democracy
in Latin America, and as some of the illusions concerning democratic
developments in Central America appear to be discwned byw events.
Another area where Spain and the United States do not
appear to see eye-toweye is the Mediterranean. Spain has followed the
western Buropean attitude of maintaining good relations with the Arab
countries at large, refusiy to‘align itself on a purely pro-Israeli.stance.
Only in 1986, after the entry in the Buropean Community did S&pain
establish formal links with Israel, without discontinuing relations with
the PLO, whose office in Madrid has been granted full diplomatic status
in August 1986. Spain refused to co-operat@mm in the punitive Ameriéan
action against Qadafi, and although it has) %&gﬁﬁ T%gedlplomatlc relations
with Libya, trade xgxskiiiximperiznk between Madrid and Tripoli. is
still substantial.



Bhe Spanish attitude towards the Araba countries in the
Mediterranean is bound to be prudent, After centuries of open warfare
with the Moslem world, Spain has come to a point where friendly
relations now exist with all® Arab countries. From a geopolitical
point of view, it is the Maghreb that weighs more heavily in the
foreign relations of Spain, and it has already been explained how
Spain has managed to maintain good relations with all States in the
area., Relations with countries in the Masreq are also remakably
good, specially with Egypt and Saudi Arabia. Due ib its geographical
distance, Spain has not been drawn into any of the conflicts opposing
the States in the Middle East. Although some Spanish ships ard sailors
have been damaged by war operations in the Gulf conflict, Spain is
neutral in its relations to both Iran and Iraq. There is no Spanish
involvement in UN peace-keeping operations in the Middle Fast, and

Spanish economic involvement in the area is rather limited.

4, Other areas of concern

Due to the limited role of Spain in foreign affairs since
the early 1800s, Spanish participation in the European imperialism
at the end of the century was limited. In fact, Spain was disengaging
itself from its last American and Asian colonies by the time other
European powers launched their offmensive to carve the world.Out of
the carving of Africa between the end of the 19th Century and the
beginning of the 20th Century, Spain only got a protectorate over
northern Morocco, some possessions in the western Sahara and a small
colony in equatorial Guinea., The Spanish colony has become an
independent State comprising the islan{%;f Bioco (formerly, Fernando
Poo), Elobeys, Corisco and Annobon, and a continental strip of land
between Cameruwon and Gabon., The independent State of Equatorial
Guinea has gone through stormfy constitutional crises wunder the
presidencies of Francisco Macias Nguema and Teodoro Obiang Nguema,
the first one being executed by the second, althomgh both related.
President Macias was strongly anti-Spanish and aligned himself with
the Soviet Union in international politics. Obiang has taken a more
pro-European attitude, linking himself with the French-speaking
central Afripan States. Thus, alghough Spain provides for important
foreign aide to this country, under the new leadership Equatorial
Guinea has attempted to diversify its European links in order hot to
follow a too close dependency upon Spain.

Spanish presence in other points of Africa is very

limited. Spain has been mostly interested in maintaining rights to



offshore~fishing in countries such as Senegal, Cape~Vert and

Angola., Otherwide, commercial and diplomatic relations are maintained
at a minimum, with very few Spanish nationals residing in tpuntries
south of the Sahara. The same applies to most Asian countries, where
Spanish presence is very limited. The only exception is the
Philippines, a former Spanish colony, with which some personal and
cultural links remain, although most of the Spanish colonial

heritage has been erased by the most recent American presence in

the Islands.

Spain has never been interested in eastern BEurope,
which lies too far xxx away -Smn=_Smwmtn. During the Spanish
givil War of 193%36~1939, the Soviet Union provided supplies and
diplomatic éupport to the Republic. Even then,, however, the weight

W R imite
of the Communist Party in Spanish politicgﬁ'WEif%“Twaas expected
that a strong Communist Party would arise after the demise of the
Franco régime, the popular vote did not confirm these forecasts.
The leftist vote has been largely directed to the Socialists, as
in the pre-Civil War years. At present, with only some 4 % of the
electorate and five seats in Parliament, the political presence
of the Communists in Spain is reduced to a minimum,

On the other hand, a strong anti-Communist or anti-
Soviet feeling cannot be detected in the Spanish population. Ip
March 1986, the Spanish people voted overwhélmingly to stay
within the Atlantic Alliance, but the result was interpreted
more as®E a vote of confidence ofi Gonzalez” foreign policy than
as a deeply felt need to participate in z defensive alliance
against the countries of eastern Europe.

Thus, notwithstanding the fact that Spain remains
a member of the western Alliancé and keeps a defensive agreement
with the United States, Spanish foreign policy is quite open and
friendly towards the countries of eastern Furope. Diplomatic
relations are maintained with all of them, except Albania. The
share of eastern European countries in Spanish trade is small,
but growing. Cultural relations are important, and municipalities
and regional governments manage to cover their cultural events
with orchestras and soloists from eastern Burope. We can say that
relations between Spain and the Soviet Union and its allies are

marked by "business as usual',
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La participacidn de dos nuevos paises miembros al complejo
mecani smo de la Cooperacidn Politica Europea (CPE)} plantea una serie
" de cuestiones relativas no sclo al fondo, es decir, a la adopcidn en
el futuro de posturas concertadas y comunes entre los "Doce", sino
tambi&n a l1a forma: el proceso de ajuste de los nuevos participantes
al peculiar funcionamiento de la CPE.

La experiencia de otros paises miembros demuestra la
imporatancia del aspecto formal, que‘adquier-e especial relevancia en
el marco de la Cooperacidn Politica no s0lo por €l objetivo
primordial de &ste mecanismo inter-gubernativo, es decir 1la
concertacidn de las politicas exteriores mediante un compromiso
palitico de consulta previa, sino por la dindmica de trabajo que
conlleva. La adecuacidn de las estructuras administrativas y 1la
coordinacidn, tanto a nivel nacional como cmunitario, de los
mecarismos de informacidn, consulta y toma de decisiones constituyen,

pues, un factor esencial.

Es por ello que el anAlisis del pf‘oceso de toma de
decisiones en politica exterior ofrece una serie de elementos itiles
que nos ayudaran a valorar las posibilidades de adaptacidn y futura
actuacidn de los nuevos participantes en el seno de la CPE. Se trata
de una tarea dificil ya gque si bien es cierto que a nivel
internacional el proceso de tama de decisiones se plantea como un
problema sumamente complejo que atn hoy carece de una
conceptual izacidn teorica plena (1), en el caso de Espafia nos
enfrentameos con una disciplina nueva, carente de un marco tedrico. La
transicidn de un régimen autoritaric a una democracia parlamentaria
require no solo una profunda modificacidn del marco institucional del
Estado y de sus estructuras buroerhticas, sino tambidn de una
reflexidn analitica del nuevo sistema politico y de los hibitos y
matodos de trabajo que se han ido consodlidando. El reajuste de las
arcaicas estructuras burocraticas del "ancien régime" a la nueva
realidad democratica es, por btr-a parte, un procesco lento ¥y que

requiere una clara voluntad de cambio.



En Espana, la necesidad de camblo y reforma orginica
resultaba alin mas evidente en el 2mbito de la accidn exterior del
Estado» en la que la herencia del régimen autoritario estaba
profundamente enraizada, reflejandose en 1la estructura vy
funcionamiento interno del Ministerio de Asuntos Exteriores. Segin
Denis Smyth (2) el Ministerio de Asuntos Exteriores, en tanto que
"eoto privado" del Caudillo qulen controlaba personalmente el curso
de la politica exterior espanola, -vib frustrados todos los intentos
de convertirse en un drgano indepehdiente y con peso especifico en el
proceso de planificacidn de la politica exterior. A pesar de las
reformas internas que fueron llevadas a cabo durante la é&poca
franquista con el objetivo de poder hacer frente a la creciente
complejidad de las relaciones internacionales, el procesc de toma de
decisiones pemanecigiffﬁ“af]‘:g el control directo de Franco.

A partir de 1977 se inlcia una etapa fundamental en la
historia de Espana y de su actual sistema poiitico. Durante 1la
segunda fase de la transicidn politica, desde las primeras elecciones
democraticas de junio de 1977 hasta la aprobacidn de la Constitucidn
en 1978, ©Espafia atraviesa un periodo politicamente delicado,
intentandc consclidar la joven democracia. Las fuerzas politicas del
pals, conscientes de los peligros de una posible imvolucidn, se
hallaban comproametidas en la tarea de construir una monargula
parlamentaria y en obtener la legitimacidn internacional del nuevo
régimen. En la accidn exterior, este compromiso oristalizd en un
amplio consenso sobre las directrices de la nueva politica a seguir.
A mismo tiempos el entonces ministro de Asuntos Exteriores,
Marcelino Oreja, intentaba,. aunque en vano, dotar al Mnisterio de
mayor autonomla e influencia en €l procesc de toma de decisiones y
asumir asi un papel decisivo. Este intento se vio frustrado, entre
otros motives, por las luchas internas a las que did lugar dicha
iniciativa y sobre todo por la aprobacidn del texto definitivo de la
Constitucidn.

El sistema espafiol, de naturaleza parlamentaria segiun la
Constitucion de 1978, parece evolucionar, sin embargo, hacia un
modelo "quasi" presidenclal ista como veremos a 1o largo del presente

capitulo. El proceso de toma de decisiones que se ha ido definiendo

2



en los ultimos afos, viene influenciado por una serie de factores
psicoldgicos ( como la personalidad de la "leadership®") y otros de
indole practica ( la practica convencional y los nuevos métodos de
trabajo).

Para una mejor comprensidn del proceso de toma de
decisiones que, como hemos mencionado, constituye un factor decisivo
para pronosticar el proceso de a:,!uéte de 1la participacidn espaﬁola en
el seno de la CPE, el pr'esente- capitulo se¢ centrari en varios
aspectos: el marco institucional, como fuente primordial del proceso
de toma de decisiones; el papel que Jjuegan los distintos
protagonistas comprometidos en la accion exterior del Estado y, por
ultimo, los modelos de "policy formulation™ que se han ido
consolidando en la practica. Finalmente en una seccidn independiente
se analizarad la actual estructura del Ministerio de Asuntos
Exteriores y 1las recientes reformas burocridticas que han sido
introducidas, dada la importancia de dicho drgano en la gestidn de
asuntos comunitarios y en especial en la gestidn de la Cooperacidn
Politica Europea. Las nuevas .-estructuras burocraticas y 1los
mecanismos de coordinacidn que han sido creados para la gestidn de
asuntos comunitarios ofrecen especial inter&s ya que constituyen un
elemento clave para la futura actuacidn de Espana tanto en la CPE
como, en general, dentro de la CEE (¥),

(%) La elaboracidn de este capltulo ha sido posible gracias a las
informaciones obtenmidas de las distintas personas e instituciones que
directa o indirectamente participan en el proceso de tma ds

decisiones a quienes desamos agradecer su valiosa contribucidn.



I EL MARCO INSTITUCIONAL

Los pilares fundamentales de la monarguia parlamentaria se
encuentran en la Constitucion de 1978, ofreciendo el marco
institucional del nuevo sistema democrdtico espanol. Fl proceso de
toma de decisiones encuentra, por cohsiguiente. una fuente primordial
en el texto constitucional. A4si, _‘el articulo 97 (Titulo IV) de la
Constitucion estabeleée que corresponde al Gobierno la direccidn de
la politica exterior del Estado. Segun la Ley Fundamental, "las
relaciones internacionales" son competencia exclusiva de los drganos
centrales del Estado (art. 149.1.3).

Siguiendo la definicidn dada por e profesor Remiro
Brotons, el reparto de responsabilidades de la accidn exterior del
Estado se articula sobre una base triangular:
# El Rey: como drgano de suprema representacidn,
% El1 Gobierno: como drgano de direccidn y gestidnm,
| # Las Cortes: como drgano de control (3).

De los citados preceptos constitucionales se deduce, por lo
tanto, que la palltica exterior es competencia exclusiva del Gobierno
central, excluyendo de esta manera la participacidn directa de los
drganos autondmicos ya sea del proceso de formulacidn de la palitica
exterior (el 1llamado "policy-making") como de su ejecucidn
(policy-execution), entendiéndose &sta en sentido politico, es decir,
la ejecucidn de la politica exterior del gobierno, ya que las
Comunidades Autdnomas =i tienen conferidas clertas competenclas

relativas a la ejecucidn de acuerdos internacionales.

Los redactores de la constitucidbn, a la hora de plantearse
el problema de la futura organizacidn territorial del Estado, se
encontraron con una serie de alternativas que 1iban desde el
establecimiento de un Estado unitario y centralizado hasta 1la
formacidn de un estado federal comvencional; La realidad espafiolas
sin embargo, ofrecia una serie "der caracteristicas proplias que

requerian un modelo especifico. La fdrmula definitivamente adoptada
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por los constituyentes fué la del "Estado de las Autonomias". Segin
este modelo, ciertas competencias son exclusivamente autondmicas
mientras otras han de ser compartidas entre el Gobierno Central y los
Gobiernos Autondmicos. Ahora bien, las competencias en materia de
politica exterior, defensa y asuntos macroecbnomicos. entre otros,
son expresamente definidas como competencias del Estade ( el articulo
149 de la Constitucion enumera' las materias de competencia
exclusivamente estatal). Los constituyentes espancles siguieron en
muchos aspectos el modelo italiano establecido en la Constitucion
italiana de 1947 seghn la cual el estado es "unc e indivisidle", si
bien reconoce la existencia de autonomias locales (art. 5 de la
Constitucion de 1947). De acuerdo con el texto constitucional
italiano las regiones autdnomas tienen conferidas competenclas de
orden exclusivamente interno ya que sclo los organos nacionales
tienen atribuidas competencias externas (4).

Lo mismo ocurre en el modelo espanol en el ques segin el
texto constitucional, las autoridades autondmicas carecen de
competencias en materia de politica exterlor. No obstante 1o anterior
¥ a pesar de no participar de manera directa en el proceso de toma de
decisiones, las autoridades reglonales vienen informadas, y en su
caso emiten su parecer al gobierno central, sobre aguellas materias
que teniendo una dimension internacional pudieran afectar a los
intereses regionales. De la misma manera encontramos que en numerosos
Estatutos de Autonomia se incluyen preceptos que se refieren de modo
expreso al rproblema de las competencias internacionales, ¥y en
espeeial a aquellas materias gue siendo de sexclusiva competencia
regional pudierans sin embargo, tener una vertiente externa y en
consecuencia caer en el ambito de confpetencia estatal. Las
Comuqidades Autdnomas han recibidoc por consiguliente unas
compe'bencias. aungue ciertamenﬁe limitadasy, en relacidn con 1la
elaboracidn de ciertos tratados internacionales. El Estatuto Catalan,
por ejemplo, establece en su articulo 27 ap. 5 que "La Generalidad
gsera informada, de la elaboracion de tratados y convenios» asl como
de los proyectos de legislacidn aduanera, en cuantec afecten a
materias de su especifico interds®™. Preceptes similares pueden
encontrarse en 1los siguientes estatutos de Autconomia: en el Estatuto
Vasco (Art. 20 ap.5)s en el de Andalucia (art. 23 ap. 1), en el de
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Asturias (art. 34 ap. 3), en el de Aragon (art. 16 ap. k), en el de
la Région de Murcia (art. 12 ap. 2) y en el articulo 33 ap. 1 del
Estatuto de la Comunidad de Madrid., en los que se hace referencia al
deber de informacidn de la elaboracidn de tratados y comvenios
inter‘lnacionales. En el caso del Estatuto de Canarias, el precepto que
recoge en idénticos terminos lo estipulado en los demds estatutos
autonomicos anade que "recibida la informacidn, el drgano de Gobierno
de lé Comunidad Autonoma emitira, en su caso, su parecer" (art. 37
ap.1). Junto con estos preceptos qﬁe contienen derecho de informacidn
y derecho de audiencia, como en el caso del Estatuto de Canarias,
otros Estatutos contienen derecho de iniclativa, es decir que
reconocen el derecho de instar a los drganos centrales del Estado la
negocfiacibn de cierta clase de tratados: Estatuto del Pais Vasco
(art. 6.5), Cataluna (art. 27.4), Galicia (art. 35.3), Andalucia
(art. 72.5), Asturias (art. 8.2), Cantabria (art. 6.2}, Aragon (art.
40.1)|. Castilla-La Mancha . (art. U40.3), Extremadura ({art. 3.3),
Baleares (art. 8.2), y Castilla y Leon (art. 6); y por ultimo
Estatutos que contienen derecho de ejecucidn como el del Pais Vasco
(art: 20.3), Catalufia (art. 27.3), Andaluecia (art. 23.2), Murcia
(art. 12.2), Aragon (art. 40.2), Castilla-La Mancha (art. 34),
Canarias (art. 37.2), Navarra (art. 58.2), Extremadura (art. 9.1),
Baleraes (art. 12.1), Madrid (art. 33.2) y el Estatuto de Castilla y
Leon (art. 28.7). Los hnicos Estatutos que no contienen ninguna
mencidn a competenclas en materia de Tratados internacionales son los
de la Rioja y Valencia (5).

No se trata, =in embargo, de transferencia alguna de
competencias a las coamunidades autdnomas en materia internacional,
sino simplemente de la institucionalizacidn de la participacidn de
las comunidades en el proceso interno de elaboracidn de tratados Pque
parai nada afectan a la competencia soberana del Estade en la
conclusion de estos tratados internacionales" (6).

Este proceso de consultas fud efectivamente puesto en
marcha durante las negociaciones para el ingreso de Espatlia en la
Comunidad Europea. En este sentido, parece seguirse de cerca el
modelo alem3n en el que si bien la direceidn de la palitica exterior
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compeiste al Goblerno Federal, la Constitucion prev® un mecanismo de
consulta con los LAnder, antes de concluir tratados internacionales

que pudieran afectar intereses regionales.

En eéste contexto cabe senalar ademis que 1a competencia
exclusiva del Estado en materia de relaciones internacionales (art.
149 1. 3°) sin otras especificaciones, puede, como de hecho ya esti
ocurriendo hoy, dar lugar a un ' conflicto de competencias entre el
Goblerno central y 1las-: autoridédes autondmicas debido al vacio
legi;sltaivo en esta materia y, en especlal, a la vertiente externa de
competencias reglonales. Un ejemplo de lo anterior han sido los mas
de -cincuenta viajes oficiales al exterior realizados por las
autoridades regionales, que han c¢reade serios problemas de
coordinacidn a la diplomacia espanola. En este sentido, el Ministerio
de Asuntos Exteriores ha relferado la urgente necesidad de llevar a
cabo, una labor de coordinacidn e informacidn entre el Ministerio de
Asuntos Exteriores (Secretaria General Tbcnieca) y las distintas
Comunidades Autdnomas a travds de los Delegados de Goblerno en los
mis.mbs. La practica de éstas reomendaciones, ademls de precaver el
que se ponga en entredicho la credibilidad de la accidn exterior del
Estado, evitaria 1los inumerables problemas que han tenido que
afrontar las Embajadas y consulados espafioles e impediria, sobre
todo, una ' ruptura del principio de Munidad de acecion" (7). La
actitud de las autoridades regionales al dignorar las instrucclones
dadas por el Ministerio de Asuntos Exteriores asl como las emitidas
por el bdrgano ejecutivo del PSOE - ya que 12 de los 17 presidentes
regionales eran miembros del partido socialista - indujeron al
Gobierne a regular esta acfividad externa de las regiones autdnomas
por medio de un decreto. EL gobierno central valora positivamente la
presencia de las distinkas comunidades autdnomas en el exterior pero
considera wurgente regular dicha actividad dejandoe a salve la

competencia del Estado en las relaciones internacionales (8).

! Los conflictos de competencia entre el gobierno central y
las Comunidades Autonomas no afectan, sin embarge, a la direccidn y
gestidn de la politica exterior de BEBspaha. La exclusiva
responsabilidad del Gobierno central en la planificacidn y ejecucidn
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de la politica exterior es indiscutible. Es por ello que aunque las
fuerzas politiecas con representacidn parlamentaria indudablemente
intentan influir en el proceso de toma de decisiones por todos los
medios instituclonales a su alcance, en especial a través de 1ia
actividad parlamentaria, no reilvindican formalmente su participacidn
en el clitado mecanismo de toma de decisiones. El marco legal delimita
claramente las competencias del gobierno en esta materia si bien deja
un cilierto margen de f‘le:dbilidad- gue permite, como en cualquier
sistema democratico, 1la introduecibn de usos ¥ convenciones
configuradas por la practica diaria. "En cualquier sistema
democratico los uses y convenciones tienen un papel relevante al
hablar de temas Iinternacionales. La naturaleza de estos, vy
lanecesidad de equilibrar la necesaria publicidad con la conveniente
discrecidn en algunos cascs, conceden a las relaciones entre
ejecutivo y Parlamento una dificil flexibllidad que van definiende

los usos y precedentes (9).

En el caso espahol existen dos factores cuya influencia ha
sido decisiva en la configuracidn de dichos usos y convenciones. Por
una parte la necesidad de consolidar un sistema politico estables la
democracia parlamentaria, y por otra parte, la obtencidn de un
reconccimiento internacional, indujeron a los primeros gobiernos
democraticos a buscar un amplioc consenso en relacidn con la palitieca
exterior y de defensa. La definicidn del papel internacicnal de
Espaha requeria el apoyo unianime de las fuerzas politicas espatiolas a
fin de obtener credibilidad internacional y una cierta continuldad de
la accidn exterior. La llamada "politica de consenso™ fue iniciada
por €l primer gobierno de UCD presidide por Adolfo Suarez quien
obtuve un amplio acuerdo respecto de los ejes fundamentales de la
politica exterior del nuevo régimen democratico. La entrada en la
CEE, la no integracldn imediata en la OTAN y, como contrapartida, la
contribucidn a la defensa occidental por medio de los acuerdos
bilaterales suscritos con los Estados Unidos (es decir, la
permanencia de las bases americanas en territorio espanol), la idea
de que Espafia no deberia alterar el equilibrio estratégico
internacional, la dimensidn Mediterranea de la politica exterior
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espaficla y los especiales vinculos con el continente Iberoamericano,
erany, en lineas generales, las directrices fundamentales de la nueva

proyeccion exterior de Espafia sobre la que se basaba dicho consenso.
|

En cualquler caso, 1la participacidn de las fuerzas
poli;ticas en la definicidn de la politica exterior del Estado, a
través de mecanismos parlamentarios, es y sigue siendo en la prictica
iniciativa exclusivamente gubernémental. Sin embargo, e criterio
dominante considera la polltica exterior como una cuestidn de estado,
que requiere la participacidn de todas 1las fuerzas politicas
nacionales para la adopcidn de decisiones de wuna cierta
trascendenclia. Esta practica, es decir la cor_lsulta del ejecutivo al
legislativo, que rebasa asl su funcidn de mero control de la palitica
exterior del gobierno y participa activamente en el proceso de toma
de decisiones, se encuentra muy extendida entre las distintas
naciones democriticas. En el modelo britinico, por citar un ejemplo,
esa participacidn no viene canalizada a través de las comisiones
parlamentarias, que en éste campo tienen menor relevancia, sino por
medio del 1llamado "behind the bench consultation", es decir, la
consulta entre los lideres de los partidos en el Gobierno y en la
oposicidn, b mediante la relacidn de oposicidn y colaboracidn entre
el secretario del Foreign Office y su homdlogo en la oposicidn,
también llamado en la terminologla inglesa "shadow collegue® (colega

en 1la "sombra").

Por otra parte, los modelos . de comportamiento estdn
fuertemente influenciados por la composicidn del gobierno (mayoria
absoluta, mayoria relativa d gobiernos de coaliecidn). En el supuesto
de 'un gobierno de coalicidn la necesidad de buscar un consenso entre
las distintas fuerzas politicas que lo componen convierte al proceso
de toma de decisiones en un mecanismo complejo de dificil equilibrio
{ e1 caso del t'pentapartito' italiano es el ejemplo mas ilustrativo
de lo anterior); por el contrario, los gobiernos de mayorla gozan, en
principio, de una total libvertad de accidn.



Aunque desde 1977 Espana sdlo ha experimentado gobilernos de
mayoria relativa y absoluta (1982), el proceso de toma de decisiones
no |haL seguido un mismo patrdn sino que en cada uno de ellos ha
presentado caracteristicas proplas. Asi, observamos, cdmo la politica
exterior del Presidente Suarez, considerada por ciertos sectores de
su partido como excesivamente "“progresista™ y por ello duramente
criticada, le obligd a llegar a un acuerdo entre las distintas
facciones de la coalicidn,

Desde 1977, la unica ocasidn en que dicho consenso no fué
respetado fué cuando en 1982 el Gobierno presidido por Leopoldo Calvo
Sotelo decidid la entrada de Espana en la Organizacion del Tratado
del Atlantico Norte (OTAN) sin contar con €l apoyo de las fuerzas de
la oposicidn. Las consecuencias de dicha decisidn unilateral han
demostrado sobradamente la necesidad de un consenso relativo para
aquellos asuntos, que siendo de gran trascendencia para la definiecidn
de la postura internacional de la nacidn, han de contar con una
cierta coprencia y continuidad.

! Es por ello que durante la pasada legislatura, aunque el
gobierno socialista contaba con una mayorla absoluta - primer caso en
la historia parlamentaria de Espana - siguid respetando la politica
de consenso en materia de palltica exterior y de defensa, El proceso
de definicidn de la postura internacional de Espana exigia dicho
consenso aun a pesar de contar con una mayorla absoluta en el
Par.lamento y de tener adem2s el respaldo del partido, lo que equivale
a decir que el gobierno podla disponer de una total autonomia en el
proceso de toma de decisiones.

. II LOS PROTAGONISTAS DE LA ACCION EXTERIOR DEL ESTADO

Como ya hemos indicado anteriormente, la oconstitucidn de
1978 establece una clara divisidn de competencias entre los tres
protagonistas principales de las relaciones externas: El Rey, el
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Gobierno Central y el Parlamento. A continuacion analizamos el papel
especifico asignado a cada uno de los tres en la gestion de las

relac¢iones internacionales.

|
* E]l Rey:

En el articulo 56.1 de la Constitucion encontramos una
definicidn del papel que el titular de la Corona es 1llamado a
desempefiar, al establecer que "asﬁme la mas alta representacion del
Esatdo Espanol en las relaciones internacionales". La f‘omule*adoptada
en el texto constitucional permite interpretar que la Real no es la
unica\! representacidn posible ¥y por lo tanto puede ésta ocasionalmente
ser ostentada por otros organos del Estado (10). Del texto
constitucional se infiere que el Rey esth al margen de la formulacidn
de la politica exterior constituyendo =simplemente un valioso
instrumento para dicha padlitica y contribuyendo a la imagen exterior
de Espana., De hecho, &l monarca carece de iniciativa individual en
este @mbito ya que sus viajes y discursos pronunciados en el exterior
forman parte de la estrategla global de politica exterior elaborada
por e}. goblerno. Como lo ha definido €l profesor Remiro Brotons, "El
Rey es una instancia, 'no de decisidn, sino de formalizacidn de
declsiones gue toma el ejecutivo, ¥y sus actos han de contar con el
refrendo correspondiente , (Presidente del (Gobierno, Mnistro de

Asuntos Exteriores)™ (11).

En la practica, sin embargo, el papel jugado por el Rey en
los asuntos internos de la nacidn ( su apoyo firme al regimen
democﬁ*ético) ¥ en especial su valiosa contribucion para obtener el
reconocimiento internacional del nueve régimen democritico, durante
la primera fase de la transicidn politica, han auwmentado su peso
especifico en la vida politica del pais. No olvidemos que el
prestigio personal e institucional del monarca, tanto a nivel interno
como externo, ha sido un factor decisivo en el papel desempehado por
el Rey en el ambito de las relaclones internacionales. Por otra parte .
comviene recordar que el Rey es y sigue siendo de gran utilidad en
las r-!elaciones con otras monarquias (como por ejemplo la Marroqui, de

primordial importancia para Espana, la Saudita d la Jordana) que,
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para determinadas cuestiones, prefieren tratar directamente con el
Rey que con el jefe del Gobierno. Aun no participandc en el proceso
de toma de declsiones, el monarca es3 igualmente Iinformado
periddicamente de la marcha de la pollitica exterior tanto por el
Presidente del Gobierno como por €l Ministro de Asuntos Exterlores.
Por ultimo, y desde una perspectiva puramente interna, a pesar de que
el Rey, segln la Constitucidn, carece de un papel politico activo, su

apoyo parece ser cruclal para el Gobierno.

# E1 Consejo de Ministros y a su cabeza el Presidente del Gobierno:

E} articulo 97 del texto constitucional establece que
corresponde al Goblerno la direccidn de la polltica exterior del
Estado. El1 Gobierno es, pues, el drgano encargado de dirigir,
gestionar y ejecutar la politica exterior. Dentro del marco del
Consejo de Ministros es necesario subrayar, sin embargo, el papel
preponderante que juega el Presidente del Gobierno. Asi, el articulo
98.2 de la Constitucidn atribuye al Presidente la direccldn de la
aceidn del gobierno, siendo este quien "coordina las funciones de los
demas miembros del mismo, sin perjulclo de la competencia y
responsabilidad directa de &stos en su gestidn". En el sistema
establecido en la Constitucidn de 1978 la figura del Presidente del
CGobiernoc viene condicionada por el hecho de que la forma politica del
Estado es 1a de una monargqula parlamentaria, en la que el Rey ostenta
un papel politico simbdlico. En consecuencia, el Preszidente del
Cobierno no solo es la cabeza vialble del ejecutivo sino que se
convierte en una de las magistraturas politicas con mis poderes entre
sus hamdlogos y en verdadero arbitro de la vida politica del Estado
(12).

Aunque el articulo 97 subraya el caracter colegiado de las
decisiones adoptadas por €l gobierno, en paitica exterlior es
necesaric distinguir las funciones especificas que en este campo
desempefian por una parte el Presidente y,» por otra, el Ministro de
Asuntos Exteriores. Nos referimos en concreto a la formulacidn de la
palitica exterior, ya que la ejecucidn de la misma corresponde al

Ministro de Exteriores bajo las drdenes del Presidente. la
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distribucidn de competencias en la labor de "formulacidn" no sigue un
patrdn preesestablecido sino que se configura en funcidn de una serie
de vfactor'es puramente personales: compatibilidad de caracteres,
afinidades pallticas etc. La relacidn personal entre el Presidente y
el Ministro aparece, por lo tanto, como uno de los elementos claves
que caracterizard el proceso de toma de decisiones, como veremos mas
adelante., Volviendo al reparto de.éompetencias entre el Presidente y
el titular de Exteriores existe un factor que ha sido y sigue siendo
determinante en la gestidn de la politica exterior espanola: la
funcidn impulsora y el protagoniamo que hasta ahora han tenido los
Presidentes de Gobierno en la accidn exterior de la nacidn (los
ejemplos mds claros de esta tendencia los tenemos en Adolfo Suarez y
Felipe Gonzalez). El inter&s personal de los distintos Presidentes en
temas de politica exterior ha inducido gradualmente a una
concentracidn del poder de toma de decisiones en manos del jefe del
eJequtivo. siendo &ste quien realmente establece las directrices
generales de la politica exterior.

El Parlamento v las Comisiones de Asuntos Exteriores:

El tercer pilar de la aceidn exterior del Estado 1lo
constituye el Parlamento, que ejerce una funcidn de contral sobre el
ejecutivo, control que en este caso se Yefiere en concreto a la
aceidn del gobierno en politica exterior. El texto constitucional
prevé la contribucidn de las C3maras a la politica exterior & través
de su participacidn preceptiva en la f‘ormaci_pn de clertos actos
internacionales como la declaracidn de guerra y la concertacidn de la
paz (art. 63.3), y para la conclusidn y denuncia de clertos tratados
internacionsles (art. 93, 94.1 y 96.2).

Esta limitada participacidn del Legislativo queda abn mas
recortada con la aplicacidn de los articulos 144 del Reglamento del
Senado y 156 del Reglamento del Congreso de los Diputados, en virtud
dellos cuales el texto de los tratados o comvenios no puede ser
modificado asino que simplemente se puede pedir su no ratificacion,
apllazamiento o reserva (13).
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Por otra parte, las Camaras %tienen poder de recabar la
informacidn y documentacidn que precisen del Goblerno y de 1las
administraciones plblicas y cuentan con una serie de instrumentos
"paliticos" de control sobre la actuacidn del ejecutivo en palitica
exterior. Entre ellos, podemos mencionar: proposiciones de
Ley#‘omulando propuestas de resolucidn; debate de comunicaciones,
plangs ¥y programas gubernamentales, interpelaciones sobre la conducta
del Ejecutivo en cuestiones esenciales que pueden dar lugar a
mocionas de las Ciamaras, comisiones de 1mvestigacidn, seslones
informativas en las que se requiere la presencia del titular de
Exteriores u otros miembros del gobiernc, de autoridades o de
funcionarios publicos competentes en la materia discutida. A través
de estos medios de control y fiscalizacidn, el Parlamento urge
paliticamente al Gobierno para que siga una llnea de actuacidn
determinada en la gestidn de la politica exterior manteniendo un
flujo de informacidn entre el ejecutivo y el legisltaivo que permite
a este Ultimo un control mis eficaz sobre la conducta del Gobierno
(14).

Esta actividad se canaliza principalmente a través de las
comiéiones de Asuntos Exteriores del Congreso y del Senado, en las
que estan representados los distintos grupos parlamentarios,
permitiendo una participacidn directa de las fuerzas politicas a este
nivei.. Por tltimo, y como ya hemos mencionado anteriormente, el
Parlamento puede Jjugar un papel decisivoe en la definicidn de la
politica exterior, en aquellos casos en los que la trascendencia de
la decisidn a adoptar aconseje un amplio consgnso. por lo que el
Gobiérno somete a debate parlamentario la cuestion ( los ejemplos mis
recientes los tenemos en relacidn con la integracidn en la Comunidad
Europea y la permanencia en la OTAN}. Es obvio que con un gobierno de
mayoria absoluta la participacidn del Legislativo deja de ser
prioritaria., Sin embargo, y como. demuestra la practica en otros
paises democraticos ( Reino Unido, USA y Republica Federal Alemans
entre otros), la participacidn del Legislativo en la politica
exterior estd adquiriendo paulatinamente mayor relevancia, evitando
asi dejar exclusivamente en manos del Ejecutivo la planificacidn y
desarrolle de una serie de decisiones en materia de poiitica exterior

que afectan de manera importante a los intereses de la nacidn (15).
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En Espafa, la conviceidn de que el rol internacional del
pals debe estar por encima de divergencias pollticas estd
gradualmente impulsando una convergencia entre el Ejecutivo y el
Legiglativo a 1a hora de definir las directrices fundamentales de la
politica exterior.

El Protagonismo de las demas fuerzas institucionales
y de las organizaciones no gubernamentales

De lo dicho hasta ahora se puede deducir que la accidn
exterlor del Estado es formalmente competencia exclusiva del Gobierno
central, si bien existe una tendencia a permitir una mayor
participacidn del Legislativo. lLas demhs fuerzas institucionales ¥y
grupos de presidn quedan en principio excluidas de este ambito. Ahora
bien. dado que la politica de seguridad constituye un elemento bisico
de la proyeccidn internacional de la pollitica de defensa y de la
politica exterior, su desarrollo exige una estrecha colaboracidn con
las :Fuemas Armadas (FFAA) a través del Ministerio de Defensa segin
la Ley OrgAnica 6/1980 de 1 de julio, por la que se regulan los
eriterios basicos de la defensa nacional y la organizacidn militar.
Las Fuerzas Armadas (FFAA), que en principio carecian de competencias
institucionales en este campos han adquirid.o mayor protagonismo
de_bido a esta proyeceidn internacional. Por otra parte observamos que
en relacion a squellos temas que pueden afectar directamente a 1la
FFAA, el gobierno tiene especial inter&s en poner en marcha una serie
de ﬁ:ecan:l.smos consultivos que tiendan a evitar conflictos y tensiones
con este cuerpo { el tema de la OTAN y el de lés negoclaciones para
la reduccion de las bases amerlicanas en territoric espanol son un

buen ejemplo de lo anterior).

Respecto de 1las organizaciones no gubernamentales, 1la
ausencia de una actividad de "lobby"™ institucional izada por parte de
los grupod de prespidn, limita en la practica el ambito de actuacion
de I103 sindicatos y de las organizaclones empresariales en politica
exterior., La influencia de estos, si es que realmente existe, se
canaliza a través de mecanismos de consulta extra-oficiales o bien a
través de contactos informales con las autoridades competentes. Estos
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mecanismos funcionaron de manera eficaz con ocasidn de las
negoclaciones con la CEE. En este caso, la vasta gama de materias
objeto de discusidn y las repercusiones que dichas negocliaciones
tendrlan para amplios sectores soclales aconsejaron un proceso de
gonsulta con aquellos sectores que se verian afectados por el
resultado. Este mecanimmo de consulta e intercamblic de opiniones con
los representantes de los sectores sociales no fué canalizado a
través del Ministerio de Asuntos Exteriores sino de los distintos
departamentos ministeriales respo‘nsables ‘de cada una de las areas (
la CEOE. por ejemplo, pusc en marcha una intensa labor de presidn
dirigida a aguellos ministerios que estaban elaborando las propuestas
negociadoras). Tanto CCO0 como UGT valoraron muy positivamente esta
experiencia en la que el dizloge y €l intercambio de informacidn
entre la administracidn y los representantes sindicales funcionb de
manera satlisfactoria. No olvidemos que se tratd de un caso
excepcional y limitado exclusivamente al tema del ingreso en la CEE;
en la practica cotidiana los grupos de presidn se ven obligados a
canal izar- sus reivindicaclones en temas de poalitica exterior a través

de los r'efppsentantes parlamentarios.

II DEFINICION Y EJECUCION DE LA POLITICA EXTERIOR

% Hacia un sistema presidencialista?

Partiendo del hecho cierto ¢ indudable de que la politica
exterior es 'domaine reserv&' del goblernc central, se nos plantean
una serie de interrogantes respecto de la definicidn y ejecucidn de
esta politiea.éCuél es la distribuclon de competencias a nivel
gubernamental?é:cuales son, si existen, las reglas del proceso de twma
de deeisiones?équé tipo de mecanismos de coordinacion y/o cooperacidn
existen entre los distintos ministerios? En la esfera gubernativa la.
division de tareas concernlente a la pianif‘icacidn o formulacidn de
la palitica (poliey-making') se presenta de manera difuminada. EL
proceso de toma de declsiones no sigue un modelo definido en su fase
intcial ya que no existe una nitida divisidn de competencias entre
el Presidente del Gobierno y €l Ministro de Asuntos Exteriores. En el
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sistema espaficl correponde al Presidente la direceidn y coordinacidn
de las politicas del gobierno, mientras cada ministro aswme 1la
responsabilidad de la ejecucion de las respectivas politicas. En el
Derecho comparado encontramos una variedad de sistemas que no siempre
colinciden con el espahol, como por ejemplo el existente en 1la
Republica Federal de Alemania en la que el Canciller ostenta
simplemente el llamado 'Richtlinienkompetenz', es decir el derecho a
establecer las directrices generalés, mientras cada ministro asume la
plena responsabilidad de su polifica sectorial ( y no solo de la
ajecucidn, como en el caso sspanol} {16).

El activo protagonismo que el actual Presidente del
Gobierno asume en temas de politica exterior viene refrendado, en
primer lugar, por. el marco constitucional pero, especialmente, por el
marcade liderazgo de la polltica de Gonzalez - tanto en relacidn con
€l pais como con su partido - asi como a su gran interdés personal en
este campo. Comportamientos similares pueden ser igualmente
atribuidos al hoy ex-—presidente Adolfo Sudrez. En ambos casos, su
fuerte personalidad e iniclativa en politica exterior influyeron y
siguen influyende de manera decisiva en el proceso de toma de
decisiones. El control directe de Conzhlez sobre los temas de
politica exterior se canaliza a travées de su gtaff personal,
compuesto por un limitado numero de diplamiiticos (4 o 5) que gozan de
su confianza, La coordinacidn entre la Presidencia del Gobierno y el
Ministerio de Asuntos Exteriores se lleva a cabo mediante un contacto
permanente entre los asesores del Presidente y el Ministerio. A este
nivel se puede afirmar que la influencla de losﬁaaesores de Gonzal ez
en el proceso de toma de decisiones es fundamental, debido en gran
parte al contacto directo con el Preaidente, constituyendo un factor

egencial en este complicado entramado.

Las iniclatives en materia de politica exterior son
discutidas en una primera fase entre el Presidente y el titular de
Extericres para luego llevar dichas propuestas al Consejo de
Ministros, bdrgano a quien formalmente corresponde la adopcidn de las
decisiones. Un factor clave en este proceso de toma de decisiones es,

pues, la relacidn personal entre Presidente y Ministro, las
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afinidades politicas entre ellos e incluso el peso politico del
Ministro de Exteriores tantc en el 2ambito del Gobierno como en el
partido. En términos generales se puede afirmar que al Mnistro de
Exteriores le corresponde la proyeccidn y la ejecucidn de la politica
exterior bajo las drdenes del Gobierno. Las competencias del Ministro
de Exteriores vienen recogidas en el Real Decreto 629/83 de 16 de
febrero de 1983, segin el cual "corresponde al Ministro de Asuntos
Exteriores, de conformidad con las "directriees del Goblerno y con €l
principio de unidad de la accidn exterior del Estados, la tarea de
pramocionars proyectar, dirigir y ejecutar la politica exterior del
Estado". En definitiva, el papel desempenado por el titular de
Exteriores podria definirse como de "palicy information®™ y "palicy
execution”, debiendo llevar a cabo la politica exterior que de comin
acuerdo ha decidido el Consejo de Ministros. A este nivel el status
del ministro es obviamente de maxima responsabilidad, contando con un
cierto margen de maniobra en la ejecucidn de dicha politica.
% Mecanismos de coordinacidn inter-ministerial

El proceso de tcﬁa de decisiones se va configurando a
distintos niveles pudiendo, en té&rminos generales, individualizarse
varias fases . La fase inicial viene caracterizada por la formulacidn
de la estrategia general de la politica exterior que es elaborada
conjuntamente por el Presidente y el Ministro; esta tarea se realiza
a través de contactos tanto formales como informales ( el Presidente
se reune al menos una vez por semana con €l Ministro, mientras otros
contactos informales son muy frecuentes) y sirven para discutir la
evolucidn general de la politica exterior asi c;mo para decidir la
linea politica a seguir.

En una fase sucesiva estas propuestas se presentan al
Consejo de Ministros, que es el drgano que formalmente adopta la
decisidn. Aunque ciertos temas suelen ser bastante polémicos dando
lugar a opiniones divergentes en el seno del Gobierno, las tensiones
se mantienen bajo control debido al sdlido liderazgo de Gonzalexz y a
la homogénea composicidn del actual Goblerno. El acuerdo sobre la
politica gubernamental se gesta en este marco ya que en caso de
discrepancias persistentes corresponde al Presidente la ultima
palabra.
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El Consejo de Ministros no solc cumple la funcidn de lograr
un consenso o acuerdo sobre aguellos temas mis espino=os o
conflictivos, sino que constituye un pilar fundamental del mecanlsmo
de coordinacion Iinter-ministerial. La naturaleza compleja de la
politica exterior que inevitablemente implica un abanico de intereses
con consecuencias para las distintas areas gubernativas (entre otras,
la de politica economica, defensa, seguridad etec.)» requiere en
muchos cascs la intervencidn de otros ministros que no siempre
comparten las mlasmas opiniones que‘ el titular de Exteriores. Una de
las funciones primordiales del gobierno consiste, pues, en lograr una
coordinacidn y cooperaclidn entre los distintos drganos ministeriales
dande unidad y coherencia a la acecidn exterior del Estado. La
ausencia de una infraestructura capaz de coordinar dicha aceidn
exterior (r'ecordemps que hasta hace poco la cooperacidn internacional
era gestionada de forma =sislada por cada ministerio} fué uno de los
problemas m3s urgentes con los que se tuvo que enfrentar el gobierno,
procediendo a una reforma, iniciada en julio de 1985, y que supuso la
introduccidn de cambios importantes en la estructura orghnica del
Ministerio de Asuntos Exteriores, a partir de entonces odrgano

encargado de coordinar la cooperacidn internacional.

La coordinacidn inter-ministerial viene estructurada de
forma jerarquica pudiendo distinguirse varios niveles. E Consejo de
Ministros constituye la instancia superior a la que sigue en
importancia la Comisidn de SubSecretarios que se reline semanalmente y
cuya tarea consiste en preparar el orden del dia del Consejo de
Ministros, asl como decidir sobre aguellas \euestiones que no
requieran la intervencion del gobilerno. El aslguiente eslabdn de esta
estructura lo forman las Comislones Delegadas del Goblierne que
se’ocupan de coordinar la accidn de los distintos ministerios en temas
especlificos. Con la participacion de los titulares de 1los
departamentos miniéteriales, las Comisiones Delegadas ocumplen como
funcidn primordial la de discutir e intentar llegar a un acuerdo en
aquellos temas que posteriormente pasan al Consejo para su
aprobacidn. Resulta curioso comprobar que aunque también fué creada

una Comisidn Delegada del Gobierno para Asuntos Exteriores &sta
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apenas- ha funcionado. Por ultimo, las Comisiones inter-ministeriales
que se reunen con una cierta perlodicidad permitiendo una
coordinacidn entre los distintos ministerios sobre aquellas
cuestiones que se ramifican afectando a distintos bdrganos
ministeriales.

Red de contactos y consultas extra-oficiales

La llamada "politica de consenso" puesta en practica
durante el proceso de definicidn del rol internacional de Espana, y
cuyo objetivo era el de contar con un apoyo mayoritario de las
distintas fuerzas politicas para dar continuldad y coherencia a la
politica exterior Espafiola, ha sido respetada por el Gobierno
Soclal ista con independencia de contar con una mayoria absocluta en el
Parlamento (el 1lamado "Decalogo™ presentado por Felipe Gonzalez al
Parlamento en 1984 es un ejemplo de dicha politica de consenso que en
este caso se refiere a la politica de defensa pero de enorme
trascendencia para la postura internacional de Espaha). La necesidad
u oportunidad del consensc introduce, pues, nuevos elementos en el
mecanismo de toma de decisiones. Aparte de la participacidn de las
fuerzas paliticas a traves del Parlamento, de la que ya hemos hecho
mencidn, los demds instrumentos usados por el Ejecutivo a este nivel
son puramente informales, canalizando dicha actividad a través de
contactos informales con las fuerzas de oposicidn asi como contactos
confidenciales entre el jefe del ejedutivo y el de la oposicidn.

EL MINISTERIQ DE ASUNTOS EXTERIORES

La participacidn en la Cooperacidn Palitica Europea (CPE)
supuso un grave reto para la diplmhagia espanola. Fl llamado "reflejo
de coordinacion" o "coordination reflex™, requiere una
infraestructura capaz de gestionar 1los sofisticados mecanismos
caracterlsticos de la Cooperacidn Politica: informacidn y consulta
permanentes. Era evidenté que la rigida estfuctura burocratica del
Ministerio de Asuntos Exteriores, que permanecid inalterada desde el
régimen framjuista, resultaba totalmente inadecuada para las nuevas
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tareas que asumia Espana al incorporarse a la CPE siendo ademis
absadlutamente dinoperante para la nueva proyeccidn exterior del
Estado, El Gobierno se enfrentaba con una tarea prioritaria: realizar
una profunda reforma del Ministerio de Asuntos Exteriores para poder
convertir a este Departamento en el instrumento iddneo para llevar a
cabo la accidn exterior que corresponde a Espana en el momento actual
(17).

La remodelacidn del Ministerio resultaba aln mis urgente
debldo a los escasos recursos econdmicos con los que cuenta este
Ministerio y que obliga a mantener muy limitado el numero de miembros
de la carrera diplomatica (18).

Los objetivos fundamentales de dicha reforma se pueden
resumir en los ,siguientes: una reestructuracidn orginica del
Ministerio y un plan de reformas de su funcionamiento parsa
racionalizar y dar wunidad al servicio exterior de Espafa; la
necasidad de enfocar y coordinar el amplio sector de la cooperacidn
internacionél, con especlial &nfasis en la ayuda al desarrollo; y,» en
tercer lugar, la reorganizacidn de 1la Secretaria de Estado para las'
Relaciones con la CEE como brgano encargado de coordinar la pclitica
de los diferentes ministerios con respecto a la Comunidad Europea.

Las directrices bisicas de la nueva estructura orginica del
Ministerio fueron establecidas en el Real Decreto 1485/1985 de 28 de
agosto, que introducla tres novedades fundamentales:

a) la transformacidn de la antigua Secretaria de Estado
para las Relaciones con la Comunidad Europea que pasa a denominarse
"Secretaria de Estade para las Comunidades Europeas™ y que cuenta con
una estructura interna ampliada;

b) La creacidn de una Secretaria de Estado de Cooperacidn
Internacional e Iberoamerica;

¢) y la oreacidn de una nueva Secretaria (General de
Politica Exterior.
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A partir de la reforma, el Monisterio desarrollarid las
funciones que tiene encomendadas de promover, proyectar, dirigir y
ejecutar la politica exterior del Estado a través de é&stos tres
drganos esenciales. La nueva estructura orginica viene a reemplazar
la anterlor basada =simplemente en un criterio organizativo de
distribucidn de tareas.

a) Mecanismos de coordinacidn para ssuntos comunitarios:

La nueva Secretarla de Estado para las Comunidades
Europeas, organo encargado de coordinar 1la acecidn de 1la
Adpinistracidn espafcla en las Institucliones Comunitarias, vid
reforzada y ampliada su estructura orgdnica para hacer frente a las
nuevas tareas que le han sido asignadas, pasando de ser un bdrgano de
negociacidn a un drgano de gestidn. De acuerdo con la nueva
estructura orghnica, de la Secretarla de Estade dependerin una
Secretaria General para las Comunidades Europeas (con rango de
Subsecretaria) y dos Direcciones Generales: una Direccidn General de
Coordinacidn Técnica Comunitaria y una Direccidn General de
Coordinacidn Jurldica e Institucional Comunitaria. De cada direccidn
general dependerdn & su vez una serie de subdirecciones generales
encargadas de las distintas pollticas sectoriales comunitarias
(asuntos agricolas y pesca, asuntos econdmicos, financieros,
sociales, aduaneros, industriales, energbticos etec.).

La ubicacidn orginica de la nueva Secretaria de Estado para
las Comunidades FEuropeas, integrada en el “Ministerio de Asuntos
Exteriores, confirma la tendencla de centralizar en este Ministerio
la gestidn de asuntos comunitarios. En el pasado, la creacidn de un
ninisterio especifico para asuntso comunitarios habia demostrado ser
extremadamente conflictiva por lo que dicha opeidn quedd descartada.
El criterioc segulido por la Administracidn espahola es, en muchos
aspectos, similar al adoptado por otros paises miembros (Bélgica,
Dipamarca, Grecia, Italia, Luxemburgo y Holanda) que han central izado
la gestidn y coordinacidn de la palltica comunitaria en sus

respectivos Ministerios de Asuntos Exteriores.
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La plena integracidn de Espana en la CEE regueria, por otra |
parte, una eficaz coordinacidn interministerial. A tal fin el Real
Decreto de 2 de septiembre de 1985 1567/1985, cred la Comisidn
Interministerial para Asuntos Econdmicos relacionados con 1las
Comunidades Europeas, qﬁe es el drgano competente para coordinar la
actuacidn de la Administracidn en materias econdmicas que afecten a
lJa Comunidad y centralizar todas_équellas decisiones adoptadas por
los distintos ministerios que se refieran a la CEE. La necesidad de
mantener una unidad de criterio en la actuacidn espatola a nivel
comunitario y de agilizar el proceso de tama de decisiones en el
funcionamiento de las distintas comisiones de trabajo comunitarias,
aconsejaron dotar a esta comisidn de capacidad de decisidn. Este
brgano viene a reemplazar a la llamada "task force" (equipo técnico d
comité negociador de la adhesidn) y tendrd capacidad para resolver
aquellas cuestiones que no requieran ser examinadas por la Comisidn
Delegada del Gobierno para Asuntos Econdmicos. La composicidn de @sta
comisidn interministerial, presidida por el Secretario de Estado para
las Comunidades Europeas y'que cuenta con representantes de la mayor
parte de los ministerios (Hacienda, Agricul tura, Comercio, Industria,
Trabajo y Presidencia del Gobierno), tiene como finalidad 1la
de&facilitar la coordinacidn interministerial mediante 1la
participacidn direet.a de los distintos departamentos involucrados.

Por Ultimo, fué necesario ampliar las competencias vy
composicidn de la Comisidn Delegada del Gobierno para Asuntos
Econdmicos que, a partir del Real Decreto_ 1568/1985 de 2 de
septiembre, cuenta con la participacidn del Mnistro de Asuntos
Exteriores y del Secretario de Estado para las Comunidades Europeas
"ecuando los temas que haya de conocer estén relacionados con dichas
Comunidades" (19).

b) Cooperacidn Internacional :

- La creacidn de una Secretaria‘ de Estado de Cooperacidn
Internacional y para Iberoamerica es la segunda novedad introducida
en la reclente reestructuracidn del Ministerio de Asuntos Exteriores.
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Con este nuevo drgano se pretende resolver uno de 1los graves
problemas que tenla planteados la Administracidn debido a la falta de
coordinacidn en 1a gestidn de la cooperacidn internacional de Espana,
que hasta la entrada en vigor de &ste decreto se encontraba
diversificada entre los distintos ministerios careciendo de una
gestidn centralizadora. La nueva Secretarla de Estado tendra como
funcidn la de dirigir, programar, controlar y evaluar las actividades
que en materia de eooperaoibn'j;nternacional. culturaly econdmica,
cientifica y téenica desarrallen los drganos del Ministerio de
Asuntos Exteriores asl como la coordinacidn de las actividades que en
éste area tengan atribuidos otros drganos de la Administracidn (20).
Esta cooperacidn se llevard a cabo a través de tres Direcciones
Generales: una de Relaciones Culturales, otra de Cooperacidn Té&cnica
Internacional y una tercera de Relaciones Econdmicas Internacionales.
Aunque la nueva Secretaria de Estado, como su propio nombre indica,
darid prioridad a 1la cooperacidn con los paises del 3area
Ibercamericana, especial importancia se ha concedido también a la
cooperacidn bilateral en otras reglones. Asl, dependerd directamente
del Secretario de Estado, ademds del Instituto de Cooperacidn
Iberoamericana, la Oficina de Cooperacidn con Guinea Ecuatorial, que
tendr2d nmnivel orgAnico de Subdireccidn General, y el Instituto
Hispano-Arabe de Cultura.

Se puede afirmar que la nueva estructura orginica del
Ministerios, cuyo funcionamiento se canalizar2d fundamentalmente a
través de estas dos nuevas secretarias de Estago. refleja claramente
las prioridades de la polltica exterior espanola que queda definida
por los ejes europeo e iberoamericano.

c¢) La participacidn en la Cooperacidn Politica Europea:
un balance positivo

lLa novedad mas importante de cara a la participacidn de
Espana en la Cooperacidn Politica Europea (CPE) ha sido la creacidn
de una Secretarla General de Politica Exterior cuyo titular, que
tiene rango de Subsecretarié, ejercerd las funciones de Director
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Politico.La inexistencia del cargo de Director Politico en 1la
anterior estructura administrativa del Ministerio, planteaba el
problema de la participacidn espaficla en el Comité de Directores
Paliticos. Aumgue en un primer momento fué el Director General para
Europa quién asistia a las reuniones del Comité Politico, era
inevitable que esta opeidn plantease serios problemas. En primer
'1ugar provocaria un conflicto de competencias ya que el Director
General para Europa ostenta el mig‘mo rango jerarquico que los demis
directores generales, lo que haria muy difieil el proceso de toma de
decisiones asl como la coordinacidn interna. A diferencia de otros
paises europeos.r en la estructura Jerdrquica administrativa del
Ministerio de Asuntos Exteriores los titulares de los departamentos
regionales son Directores Generales, mientras que sus homdlogos
europeos tienen un status Jerdgrquico inferior. Pero, en segundo
lugar, @ésta opclidn planteaba un problema de competencia objetiva ya
que el Director General para Europa se ocupa exclusivamente de
asuntos europeos careciendo, por 1lo tanto, de la informacidn
necesaria para tratar la amplia gama de asuntos de la CPE. La
solucidn adoptada por la Administracidn ha sido la creascidn de una
instancia jeramuica superior, una Secretarla General de Polltica
Exterior, cuyo titular ostenta el rango de "Superdirector General®
del que dependerid la coordinacidn de las direcciones generales
politicas del Muristerio de Asuntos Exteriores ( Direcciones
Generales de Europa, h&‘%ﬁi{“ﬁéﬁm, Mierica del Norte y Asia, Africa
¥y Medio Oriente, Organismos y Conferencias Internacionales y 1la
Direccidn General para Asuntos Internacionales de Seguridad . vy
Desarme, segin la nueva estructura). ER Decre;o de 28 de agosto
establece gque " corresponde a la Secretaria General de Polltica
Exterior la asistencla al ministro y la elaboracidn, propuesta y
ejecucidn de la politica exterior coordinando la accidn de diversas
Direcciones Generales de Politica Exterior de base geogrifica ¥y
Organismos Internacionales" (21).

En la practica, sin embargo, &l nuevo Secretario General de
Politica Exterior ha asumido una doble funeidn: la de Secretario
General del Hinistefio y la de Director Politico. Las
rezponsabllidades espeoif‘ieés de cada una de estas funciones
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aconsejaria, por consiguiente, crear en el futuro dos carges
distintos por 1o que el Director Polltico asumirla exclusivamente las
tareas propias de su cargo que, como en los demds paises europeos,
consiste en la cobrdinacibn de las direcclones generales geogrificas

y la supervisidn y control de los asuntos de cooperacidn politica.

De cara a la participacidn .espanola en la CPE, junto a la
nueva Secretaria General de Politica Exterior y dependiendo de é&sta
se ha creado una Subdireccidn General de Cooperacidn Politica
Europea. El llamado "EPC correspondant" o corresponsal de Cooperacidn
Polltica Europea, c¢on rango de Subdirector General, es la persona
encargada de coordinar los asuntos de cooperacidn politica tanto a
nivel interno como a nivel comunitario, Para ello cuenta con un staff
compuesto en la actualidad por dos diplamaticos y cuatro miembros del
cuerpo administrativo. Una de las caracteristicas de la CPE, 1la
confidenclalidad, exige un personal altamente cualificado y conocedor
de ddiomas pero acbre todo que sea de plena confianza.

Una vez definido el nuevo marco burocriticos lo que nos
interesa ahora es ver cdmo ha funcionado en 1la practica 1la
participacidn espanola en el sofisticado mecanismo de la cooperacidn
politica. La experiencia del hltimo ano parece ofrecer un balance
positivo. Desde un punto de vista organizativo, que en clerta medida
era el que mis preocupaba a la diplomacia espanola, los mecanismos de
coordinacidn e informacidn puestos en marcha en el Mnisterio estan
funcionando satisfactoriamente. La coordinacidn entre el P"EPC
eorrespondant"‘y los distintos directores generales de base
geografica se lleva a cabo a través de reuniones diarias en las que
una vez informados de los dossiers importantes, se discuten y deciden
las posturas a adoptar por Espé'ﬁa. En una segunda fase, las
directrices acordadas se pasan a los respectivos Directores Gensrales
competentes seglin la materia que, & su vez, se encargan de redactar
la postura oficial que posteriormente serd emviada a través del
sistema de telex "Coreu" a los demds palses miembros por el
corresponsal de la CPE (22). La intervencidn del Director FPolitico,
es decir el Secretario General de Politica Exterior, se limita a
aquellos casos en los que la Iimportancia dei tema requiera su
participacidn directa. Lo mismo cabe decir con respecto a la
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Presidencia del Gobierno que es consultada para agquellos asuntos de
mayor trascendencia, pero no para la gestidn diaria de 1a CPE, Ahora
bien, aunque la Presidencia no tenga una participacidn directa en la
gestidn cotidiana de éstas cuestiones, los mecanismos de informacidn,
consulta y coordinacidn constituyen una pileza fundamental de la nueva
estructura organizativa. Este contacto directo entre el Ministerio y
la Presidencia es fundamental ya que si bien la gestidn de la CPE es
competencia del Ministerio y en pafticular de la Subdireccidn para la
Cooperacidn Politica. en casos de grave crisis & cuando se trata de
asuntos pollticamente delicados es la Presidencia quien asume las
riendas. Por otra parte, esta estrecha colaboracidn es necesaria de
cara a los Consejos Europeos b Cumbres de Jefes de Estado d de
Gobierno de los paises comunitarioé. en los que tradiclonalmente se

tratan problemas de cooperacidn palitica.

Aunque la participacidn en la CPE planteaba serios
problemas organizativos y la necesidad de adaptarse a los nuevos
métodos de trabajo, &ste escollo parece haber sido superado. Pero el
reto de participar en &éste mecanismo se planteaba tanto respecto a la
forma como al fondo., La adopeidn del llamado acerve politico, "acquis
politique®, y la participacidn activa en los distintos grupos de
trabajo constituia, pues, la prueba declsiva para la diplomacia
espafiola, que se considera satisfecha de los resultados obtenidos
hasta el momento. La participacidn de los representantes espafioles,
los Subdirectores generales de las distintas areas geogrificas, en
cada uno de los 23 grupos de trabajo que actualmente funcionan en la
CPE ha sido definida como "natural® Tras un breve perlodo inicial de
adaptacidn, Espafia se encuentra ya en una fase de plena
participacidn, Prueba de ello lo tenemos en el nimero de "coreus"
(comunicaciones hechas a través de la red de telex a los demis paises
miembros) emviados por Espana en el primer semestre de 1986, ocupando
el tercer lugar tras Gran Bretaha y Luxemburgo, & quién correspondia
la Presidencia de la Comunidad en dicho pericdo. Ahora blen,
l#participacibn espaficla en é&sta primera fase tambi&én ha =sido
calificada por los diplomaticos espaholes como "defensiva" mis que
"ofensiva®. Es decir, que en esta primera fase el objetivo de los
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representantes espafiocles ha sido el de tratar de influir en aquellos
temas b decisiones en los que, siendo de importancia para la politica
exterior espanola, las posturas espanolas y comunitarias presentan
clertas divergencias. Espafia, por ejemplo, ha sido muy activa en
temas como la crisis Centroamerlicana, la cuestidn palestina, Africa
del Sur y, en menor medida, en el tema de las relaciones Este/Oeste.
Superada esta primera fase de adaptacidn, los diplomaticos espaholes
esperan poder contribuir de una f’oﬁna m2s activa en la elaboracidn de
la politica exterior comlin de los' Doce, mediante la presentacidn de
propuestas espanolas para cuestiones concretas.

La reforma iniciada en el Ministerio de Asuntos Exteriores
no es mias que el primer paso de un proyecto mias ambicioso. La
integracidn de Espana tanto en las Instituciones Comunitarias como en
la CPE, exige un profundo cambio del Servicio Exterior del Estado,
dotdndole de los instrumentos necesarios péra asumir las nuevas
funciones que le corresponden. No olvidemos que la CPE también
desarrolla sus actividades a través de las representaciones
diplamaticas en el exterior por lo que éstas han sido dotadas de una
mayor autonomia de actuacidn asi como de los medios técnicos
adecuados para poder desarrollar sus actividades ( como por ejemplo
un moderno sistema de comunicaciones). Por otra parte las nuevas
tareas que ha de asumir la diplomacia espafiola requieren una
p_r-eparaeibn Y especializacibn‘constante de los diplomaticos, por 1o
que también se ha previsto una reestructuracidn de la Escuela
Diplomatica con objeto de proporcionar una formacidn permanente de
los diplamaticos en ejercici‘o. N

CONCLUSIONES:

Tras este breve anilisis, podemos afirmar gque 1la
incorporacidn de Espana a la Cooperacidn Pollitica Europea ha
producido ya sus primeros efectos. En primer lugar, ha sido un factor
decisivo para poner finalmente en marcha las urgentes reformas del
Servicio Exterior del Estado. Por otra parte, la participacidn en un
mecanlismoc de oconsulta inter-gubernamental como la CPE no solo
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requiere una infraestrcutura adecuada para hacer frente a esta nueva
dindmica de la palltica exterior, que necesariamente implica una
agilizacidn de los mecanismos de coordinacidn y toma de decisiones,
sino que precisa la voluntad politica de contribuir a lograr posturas
comunes y concertadas entre todos los paises miembros. Pues bien, la
diplomaclia espafiola también ha demostrado su deseo de contribuir de
forma activa a la elaboracidn ¥y .gestibn de una politica exterior
comdn a los Doce. '

Espafia, a pesar de su corta experiencia comunitaria, ha
dado pruebas de su determinacidn no ya de adecuarse a las estruéturas
comunitarias sino de contribuir e lmpulsar el proceso de integracidn
europea. En el 3mbito de la palitica exterior, &ste esfuerzo se ha
traducido tante en el deseo de adoptar el acervo politico ("acquis
politigue™) - y prueba de ello fué el establecimiento de relaciones

- diplomaticas con el Estado de Israel que tuvo lugar a principios de

1986 -~ como en el firme apoyo prestado por el Gobierno y Parlamento
espaTiol a la reforma institucional de la Comunidad que prevé, entre
otras medidas, una mayor integracidn y coordinacidn de las politicas
exteriores mediante la creacidn de una secretaria permanente para la
Cooperacidn Polltica.

Es evidente que esta via exige un mayor esfuerzo por parte
de las burocracias nacionales. Aumque en Espana el proceso de
adaptacidn y cambio ya se ha inicliado, la experiencia de otros paises
miembros nos demuestra que se trata de un_proceso en constante
evolucidn., La necesidad de adecuar ¥y mejorar" las estructuras
administrativas para lograr una mayor racionalidad y eficacia en la
gestidn de la politica comunitaria, sigue siendo objeto de constantes
reformas burocriticas en otros paises ( en Italia, recientemente se
presentd® un nuevo proyecto de reestructuracidn del Ministerio de
Asuntos Exteriores que» como en anteriores ocasiones, pretende
mejorar y reforzar los mecanismos de coordinacidn y toma de
decisiones }. Pero, =i por un lado la experiencia de los demis puede
ser de gran utilidad existen, sin embargo, diferencias nacionales que
obligatoriamente exigen soluciones propias. En el caso espanol el
marco de referencia viene dado por &l sistema institucional vigente,
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al que deben necesariamente adecuarse las reformas que se quieran
introducir. En politica exterior, por ejemplo, 1la caracteristica
presidencialista a la que hemos hecho referencia, impone una mecidnica
propla que se traduce en un protagonismo m3s limitado del Ministerio
de Asuntos Exteriores y en la necesidad de crear una serie de
mecanismos de informacidn y coordinacidn que permitan una eficaz
participacidn en el seno de la CPE..

Ahora bien, si para éiertos aspectos la concentracidn del
poder decisorio en manos del Presidente crea una serie de
dificultades en la practica, para otros esta caracteristica es
perfectamente acorde con una tendencla cada vez mis extendida en el
plano internacional. Hoy en dia, la propla dinimica del sistema
internacional estd indirectamente creando nuevos modelos de
"decision-making™, atribuyendo mayores poderes a 1los Jefes de
Gobierno y de Estado, independientemente de sus respectivas
competencias institucionales a nivel naclonal. La multiplicacidn de
las llamadas "cumbres"™ de Jefes de Estado y de Goblerno, en las que
se discuten y coordinan, entre otros, problemas de polltica exterior
- el Consejo Europeo es un claro ejemplo de esta tendencia - ha dado
lugar a serios conflictos de competencias en la esfera nacional. En
Italia, esta tendencia cred clerta tensidn entre €l primer Ministro y
el ministro de Asuntos Exteriores que, de hecho, es el responsable de
la politica exterior de la nacidn. La consolidacidn de esta nueva
practica en la direccidn de la polltica internacional, obligard, por
consiguiente, a llevar a cabo una serie de reformas institucionales
con objeto de ampliar los poderes de aquellog Jefes de Gobierno que
tienen competencias limitadas en el ambiton de politica exterior.
Esto, por el contrario, no serla necesario en el caso espanol ya que
como hemos visto es el Presidente quien asume la direccidn y
coordinacidn de las pollticas del Goblerno.

En Espana, sin embargo, puden darse otros cambios. Una vez
definidos 1los ejes fundamentales de la politica exterior y en
definitiva el nuevo papel internacional de Espana, el consenso deja
de ser un factor imprescindible, por 1o ‘que la llamada "polltica de
consenso"™ podria pasar a segundo plano. En esta nueva fase de la
proyeccidn exterior de Espana, el Gobierno puede llevar a cabo una
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gestidn mis autdnoma de esta politica, aunque seguiran funcionando
los instrumentos de control parlamentario asl como los mecanismos de
consulta con las fuerzas politicas parlamentarias, aunque limitados a
aquellas cuestiones de mayor trascendencia para la postura
internacional de la nacidn. La incorporacidn a la CPE exige, por otra
parte, una agilizacidn del proceso de toma de declsiones que hace
practicamente imposible poder mgni:ener un mecanismo de consulta
constante con las fuerzas de oposicidn. Le adapatacidn a los nuevos
métodos de trabajo que impone nuestra participacidn en,6 la CPE
exigird, por lo tanto, no solo un esfuerzo por parte de la
Administracidn sino también de las fuerzas politicas que deberan

extender su control & la actuacidn del Gobierno en la CPE.

En general, podemos decir que en esta primera fase , la
participacidn espahola en la cooperacidn pollitica no ha planteado
graves problemas a nivel nacional ni comunitario. La ampliacidn de
Diez a Doce miembros también requerla un cierto ajuste en el
funcionamiento interno de la CPE, ajuste que aparentemente no
entorpecid la labor en &ste mbito. Es mas, la cooperacidon a Doce ha
sido sometida en el Ultimo aho a retos importantes ( como la crisis
en el Mediterraneo) de los que ha salido bastante airosa sl tenemos
en cuenta las limitaciones que sigue teniendo hoy 1la diplomacia
comtxnleuropea. Para completar esta evaluacidn global es ‘necesario
afiadir que aunque es clerto que la participacidn espahola por ahora
no ha planteado graves problemas en la CPE ello es debido al hecho de
que atin no se han discutido aquellos temas en lgs que los intereses y
percepciones especificamente espanoles no son compartidos por los
demds estados miembros &, incluso, son contrapuestos. Nos referimos
en particular a la cuestidn del "Maghreb", tradicionalmente excluida
de la CPE por tratarse de un 3rea en la que los complejos -intereses
nacionales de los paises europeos no parecen segulr los mismos
criterios. La entrada de Espafia en la cooperacidn politica obliga
pues, sobre todo a los paises del Sur de Europa como Francia e
Italia, a prestar mayor ateneidn a este area y a elaborar hipttesis
sobre eventuales escenarios de crisis, én los que la respuesta

"guropea®™ sigue siendo una interrogante.

31



Sl =Ry e S R g g S T« 8

il

A, 4T Auilb—— D - o . APl IR e L SR

NOTAS

(1) MESA, Roberto: "El proceso de toma de decisiones en politica
exterior", Documentacidn Administrativa, 205 - julio-septiembre, 1985
(p. 147).

(2) SMYTH Denis: "Spain's first _Sécretariat. of State, Mnistry of
State and Ministry of Foreign Affairs", Zara Steiner (ed), The Times
Survey of Foreign Ministries of the World, London (Times Books), 1984
(p.444),

(3) REMIRO BROTONS, Antonio: La Accidn Exterior del Estado, Temas
clave de la Constitucidn Espanola, Ed. Tecnos, Madrid 1984 (p.73).

(4) DARANAS, Mariano: Las Constituciones Europeas, Vol. II, Ed.
Editora Nacional, Madrid 1979. La Constitucidn Italiana (p. 1251).

(5) Un andlisis detallado de los preceptos contenidos en los Estautos
de Autonomla relativos a las competencias en materia internacional se
puede encontrar en: La Accldn Exterior del Estados de Antonio Remiro
Brotons, op. cit. (pags. 238-249) y en "El. Poder Exterior y las
Comunidades Autdnomas"™ de Tomas Solis Grajera, Documentacidn
Administrativa, 205, julio-septiembre 1985 (pags. 103-112).

(6) ARMERO, José Mario: Autonomia y Politica Exterior, ed. INCI,

Madrid 1983 (p. 63).

(7) En este sentido se manifestd Don Fernando Perpind,  entonces
Secretario General Técnico del Ministerio de Asuntos Exteriores, en
una entrevista a E1 Pais, 7 de abril de 1985 (p. 17).

(8) La Secretaria General Técnica emvid una carta a todos los
Delegados del Gobierno en las Comunidades Autdnomas sobre éste
asunto, con fecha 31 de octubre de 1983, cuyo texto es el siguiente:
"Con la entrada en vigor de los Estatutos Autondmicos, y establecida
ya la organizacidn autondmica del Estado de acuerdo con el Tltulo VII
de la Constitucidn, se plantea la necesidad de canalizar las
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relaciones exteriores de dichas Comunidades, dejando a salvo la
competencia del Estado en las relaciones internacionales, de acuerdo
con el articulo 149 1., 3. de la Constitucidn™ en "E1l Poder Exterior
de las Comunidades Autdnomas", por Tomas Salis Grajera, Documentacidn
Administrativa, 205, op. cit. (p. 116).

(9) MORAN, Fernando: Una Politica Exterior para Espaia, Barcelona, Ed.
Planeta, 1982 (p.49).

(10) "La precisidn adverbial de que la representacidn del estado

asumida por el Rey es la mas alta no figuraba en el texto aprobado
por el Congreso y fué afiadida al aceptar la Comisidn de Constitucidn
del Senado una emmienda del grupo centrista", Antonio Remiro Brotons
en La Accidn Exterior del Estado, op. cit. (p. 75).

(11) REMIRO BROTONS, Antonio: "E1 Poder Exterior del Estado" en
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(16) REGELSBERGER, E, y WESSELS, W.: "National Paper on the Federal

fepublic of Germany", en The Presidency of the European Council of
Ministers, Ed. Colm O Nuallain, Croom Helm, London 1985 (p. 76).

(17) EL preimbulo del Real Decreto 1485/1985 de 28 de agosto, por el
que se determina la estructura orginica bisica del Ministerio de
Asuntos Exteriores dice textualmente: "la intensificacidn de 1la
proyeccidn exterior de Espana a lo largo de los Ultimos afios aconseja
una remodelacidn del Ministerio de Asuntos Exteriores que le permita
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hacer frente en forma eficaz a las tareas que le vienen encomendadas
como drgano encargado de promover, dirigir y ejecutar la politica

exterior...".

(18) En 1980 e Ministerio de Asuntos Exteriores obtuvo como
asignacidn presupuestaria la cantidad de 12.024.0 millones de pesetas
aumentando en 1986 a un total de 41.362.891.000 ptas. (representando
aproximadamente el 0.45% de los Presupuestos Generales del Estado).
Los limitades recursos econdmicos de los que dispone el Ministerio ha
obligado a mantener muy bajo el nimero de miembros del cuerpo
diplomatico. Durante los utltimos diez ahlos el nimerc del personal
diplcmatieb se ha mantenido entre los 650 a 700 miembros. De estos
700 miembros, 150 aproximadamente se encuentran destinados en Madrid,
mientras los restantes se hallan distribuidos entre las 150 embajadas

qgue Espafia tiene en el mundo.

{19) Real Decreto 1563/1985 sobre modificacidn de 1la Comisidn
Delegada del Gobierno para Asuntos Econdmicos.

(20) Real Decreto 1485/1985 de 28 de agosto.
(21) Artlculo 14 del Real Decreto 1485/1985 de 28 de agosto.
(22) El1 1"Coreu" ({correspondencia europea)l es un sistema de

comunicaciones via telex que une a los Mnisterios de Asuntos

Exteriores de los paises miembros de la CEE,
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THE SPANISH FOREIGN POLICY DECISION-MAKING PROCESS.
. By Katlyn Saba.
. S

The participation of two new member states in tlie complex EPC machinery
raises a number of questions that regard not only the substance, that is the
future adoption of common stands at Twelve, but also the procedure: the
adjustment of the newcomers to EPC's peculiar functioning. Concentrating on the
procedural aspect, the analysis of the foreign policy decision-making
procedures of the acceding countries can provide us with useful information on
their future performance within the EPC framework. In .both cases - Spain and
Portugal- we are facing a relatively recent discipline; the transition from an
authoritarian regime to a Parliamentary democracy requires a profound
modification of the state's institutional and bureaucratic framework. The
adjustment of the obsolete structures of the ancien ré¥gime and of its working
habits to the new democratic situation is nevertheless a process that requires
some time.

»

In Spain, this aspect appears to be most evident in the field of foreign
policy where the inheritance of the dictatorship is deeply rooted in the
bureaucratic structure and functioning of the Foreign Affairs Ministry. "The
implications of Franco's tutelage over the shape and course of Spain's forelign
policy for the Ministry of Foreign Affairs is worth stating. Once more the
general governing system, for all that it enforced political stability on the
nation as a whole, did not encourage the development of a regular ministerial
responsability in the foreign policy-making process. The Spanish Ministry of
Foreign Affairs remained too much subject to the Caudillo's direct influence to
evolve as an independent and authoritative agent in the poalicy-making process
"(1). Though, during that period, the bureaucratic structure of the Foreign

~ Ministry was subject to several rearrangements and amplifications of the

ministerial machinery in order to respond to the growing complexity of
international relations, the decision-making process remained within Franco's
exclusive domain.

The end of the dictatorial regime and the establishment of a democratic
political system in 1977 marked the beginning of & new era. During the second
phase of the transitional period, from the first democratic elections in June
1977 until the approval of the Constitution in 1978, Spain was, however,
undergoing a delicate period in an attempt to consolidate the emergent
democratic system. The major political forces, aware of the dangers of a
possible involution, were engaged in the effort of constructing a parliamentary
monarchy and in obtaining Spain's international legitimation. In foreign
policy, this effort was crystalized in a nation-wide consensus on the main
foreign policy axes. At the same time, there was an attempt by the then Foreign
Affairs Minister, Marcelino Oreja, to endow the Foreign Ministry with authentic
influence in the policy-making process and thus assume a leading role in
Spain's external relations (2). Internal struggles together with the final
drafting of the constitutional text, which confers the conduct of domestic and
foreign policies on the govermment as a whole (art. 97), frustrated this
tendency.

-~ " T Sy A P G e i G e R e B G T G W R S S -

TAI8601 December 1986 p. 1




L K e e AR T T i AND. SO R 8 T LSl W i L
= g -

The clear pariiamentary nature of the Spanish systen, as so. doun in tho
Ceossnitution ceoms, however, to have evolved towards o souovhat prosidentialist
pettarn, ws we will se¢ in the present chapter. Conventicnzl  practic.,
percenality of the ldadership and working habits have gradually shaped the

curcll foreipn policy decislon-making proeess in Spain.

The present chapter will Ffocus on geveral aspeects: the institutionsl
rasevork (reviwme of the constitutional provisions), the role playad by tho
diifsreut actors engaged in Spain's external action and patterns of policy
formulation, A final section will deal with the Foreign lMnistry, due to its
central importznce in handling EPC and EEC affairs. The nes bursaueratic
gtructurcs and coordination procedures set up to conduct Community affairs ars
of speciel intorcest as they can contribute to a better under utunclng, of Spain'es
future performance both within European Political Cooperaticn and at Communi iy
level. :

Finaily, it is necessary to mention that so far the decision~naking process
haa received scant attention in Spain. This attempt in dealing with the
procedures of foreign policy-making is thus based on the information pgathered
from interviews with participants in the process: Mnistry officials, nmembers
of parliament and representatives of political p'irtlas and other 1n_>t1i,vtionn
whom we thank for their useful collabor'ation.

II. Tng II]STITUTIONAL FRAMEM ORK :

The foundations of the Spanish parliamentary monarchy zre to be found in
the 1978 Constitution that provides the general institutional framework of the
new denmocratic system. The sources of the foreign policy decision-making
procedures are therefore primarily institutional. Article 97 (Chapter IV) of
the Constitution establishes that it is the goverment that conducts the
foreisn policy. International relations are entrusted to the exclusive
competence of the central organs of the state (Article 149 parzgragh 1.3).
Furthermore the sharing of responsabilities regarding the external zction of
the state i1s articulated on a triangular basis:

-~ The Xing : as the organ of maximum representation.

- The goverrment : as the organ in charge of direction and management.

- The Cortes : as the organ of control (3),

The so called Estado de las Autonomias

From the previous provisions we can easily infer thai the conduct of
foreigzn affairs are centralized - competences; that exclude the direct
participation of the r-egional authorities both from- palicy-making and f‘rom
policy-ereccuticon. ‘The oonstitﬁtional drafters when she aping the futur:
territorial organ:L.ation .of 'the Spanish state, had a series of choiees 1“d;1ﬂ'1u¢,
fras: the establishment. of ‘& unitarian-and central izad state to a coswentiounl
federal state, The spaz,ﬁah reality, however, had. its own peculiarities and =
speciflic 'node.l ‘Wag r'e’quir‘ed._ ’I'he f‘ormula adoptad was the *o-waller} Bstade de
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Izs Autenoniac (State of Autonomies). Although we Qo not find o clear oui
dfinition of this new pattern, the subsequent developaents in iwg cntiog thc
State of mummri:s_es is, aceording to Jose lMaric Armero, in ceruain Tidas
Jrawing closer to a confederation than to a federal system (4). This modal
foresees that certaln competences are exelusively regional, while cthers arc to
e shared bhoiween the central govermment and the regional ones. However,
competences in the field of foreign and defence policies and nacroeconomic
matters arc expressly meant to be centralized. (Article 149 lists the fields of
crclusive state competences). In many aspeets the constitutional drafters
followed the Italian pattern established in the 1947 Constitution, wherchy the
state i: 'one and undividable' though recognizing the existance of locsl
cutonomies ( frticle 5 of the Italian Constitution). The autoncmcus r*c:r"iong
I:'-we only domesztic competences (Art.117 of the Italian Constituticn) wherexz

the external coupetences are exclusively conferred to national organz. In the
Spanish case, 1t is also clear that the regional authorities play no role in
foreign policy matters. Although they have no direct participation in the
deecision-making process, they are nevertheless informed and let the ceantral
goverment know their views on specific issues that could affect their oun
regional interests. Moreover, the Statutes of Autonomy granted to the sever:l

-autonomous regions include provisions concerning - external relations, in

particular for those matters that,_ being of their exclusive competence nay hzve
an gxternal dimension and thus fall within the central goverment's sphere of
action. The Catalan Statute, for instance, -establishes (Article 27 paragragh 5)
that the "Generalidad ( the Catalan regional govermient) will be inforned of
the elaboration of treaties and agreements as well as on the drafting of
custons union legislation, as long as they affect matters of its specific
interest". Identical provisions can be found in the other Statutes of Autonomy

iy )

i.e.» the Statute of the Basque country, Andalucia, Asturias, HMurcia and the
Statute of the Community of Madrid. In the case of the Canary Islands, the
statute provision adds that 'once this information has been received, the
govermental organ of the autonomous community will issue its opinion, :if
necessary'. There is therefore no transfer of competences, but simply the
institutionalization of the reglonal participation in the domestic proccss of

elaboration of treaties and other international agreements (5). This

"consultation process, --for- instance, was effectively put into practice during

the accession negotiations with the EEC. In this respect, the Spanish model
closely focllows the German one, in which, although the Constitution of the
Federal Republic of Germany entrusts the conduct of external relations to the
federal govermment, 1t also foresees this process of consultation with the
Laender, previous to concluding international treaties that could affect
regional interests. o )

' Within ‘the reglonal framework, it is worth noting that the state's
sovereign competence in foreign. affairs may however clash with the external
dimension of regional’competences. This is to a large extent due to the lack of
a specific set of regulations concerning the external dimension of the
autonomous communitles'é.nd of their respective authorities, which has latcly
glven rise to conflicting situations; Such has been the case, for eyample, with
the more than fifty tr'ips abroad of regional authorities in the past tuo years
. This ‘'autoncmous! external activity of the regional presidentc has coused
serious problama of coordination to the Spanish diplomacy. The Forei:n L.fu“

inistry has ecalled - attahtion to- the need: of coominatz.ng and  oxod aging

information o¢n the - tr:lps of representatives of the ~.state outside Spair.
Ctherwise, these uctivitxes ma&' Jeopardize the credlbility of the steta's
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wibornal \,*Mu and oreek the prineiple of 'unity of wcticn' ip (*mc.-_;n, po*_w
(6). T L ggional authorities, that so far have shown a tendunsy to
iustructicns given by the Foreign Mirdstry and thooe issved b the ciceubiv .
organ oi‘ the Sccialist Party, Partido Socialista Obrero Espanol (I"'O Y = 12 ¢
the 17 regional presidents are party members - has induced the goverment t
rule this repional external activity by neans of a dr;u"\.u The central
coverumient regards as highly positive that .the autoncmous communitics have =
prescnce apbroad but this activity must necessarily be coordinated through thc
Foreipn ldinistry.

"{'J"J‘

fhe ficle of Political Parties in the Formulation of Foreign Policy:

- These conflicting competences, however, do not interfere in the conduct of

Spain's major foreign policy issues. The oxelusive govermental responsability
in deecision-making and policy execution in this field is-clear cnough. Although
politiczl parties try to influence the decision-making proce=s by parliamentary
neens, they do not formally claim a share in the decision-making structure. The
legal framework clearly delimits the govermment's competences while it leaves a
certain margin of flexibility to be fulfilled by habits and conventional
practice. In any democratic system these habits and comventional practices
acquire = relevant role in relation with international affairs, The nature of
thesg issues imposes- & peculiar relationship between the executive and the
legislative that. is gradually shaped by customs and previous bchaviour (7). In
Spain, the need to attdin-a stable political system on the one hand and the
wre to obtain international vrecognition on -the others hos induced the
deiiceratic goverrments to search for a consensus on foreign znd defence policy:
nratters. The definition of Spaints international- role hae required the
unanizous support of Spanish political forces in order to acquire credibility
and give continuity to Spain's external action., This !consensus policy' was
first put dinto practice by the .center pgoverment of Adolfe Suarez, which
obtained a broad consensus on Spain's main forelgn policy axes (- ie. accession’
to the EEC, non-integration into NATO for the time being but contribution to-
Western defence by means of the éexisting bilateral agreements with the US and,
therefore, wraintenance of the American military bases in Spanish territory; the
idee that 3pain should not alter the international strategle equilibrium;
Spzin's Hediterranean and Latin American dimension; ete.). The possible
participation of the political forces-.through parliament i1s, in any case,» an
nelusive govermmental Initiative. Furthermore, today there 1is  general
agroement on the grounds that foreign policy is increasingly becoming a state
igsue that thus requires the participation of the national political forces for
major decisions. This practice is largely extended in the different democratic
nations where the traditional role of control by the legislative power is
gradually becouing active participation. In the British model, for instance,:
the partiecipation of ~the political - forces' is not channelled through the
parliamentary committees { they have less relevance as far as international
affairs are concerned) but by the: so-called 'behind the bench* consultation
between the leaders of the parties in goverment and in opposition, or by the
relationship - of both opposition and ocollaboration - between the secretary of
the Forcipgn Office and, his "shadow“ colleague.

Patterns o:f‘ behaviour- in this cantext: aré stmngly influences by the
conpesition of the gcvermenb (:l.e. majority govermments, ccalition govermentes
or pgovernments that . eénjoy 5 relat:ive majority) Coalition goverments are
constrained to s«samh f'or an ag'eement among tho member-s of the ccalitiocns

13
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rendsring more complex .the decigicn~zmaking procezs, =} .. . oz walorits
guvermlznts on the contrary enjoys in theory, com;lc Trozdon ol sotion. Sincs
1977,  Spaln  has only experienced govermenhe cf‘ relative  ond  abscoluts

mujoritices Lubt otill, the decision-naking pattern has beer sonwhat diffcrent
i each of them. President Suarez's 'progressive' foreipgn pcliey, for instancs,
urs  strongly contested by eertain sectors of his party, Unicn de Conbro
Derocratico (UCD) and was therefore compelled to search for an agrcesent BLOBE
the different facticns. The present Socialist. goverment on the contrary enjoys
rot enly an absolute majority in parliament, but its foreign and defence pel icy
guidelines, degpite the strong opposition shown by the lef ft-wing zectors of the
party in rolation to the HATO issue, have obtained the cupport of the Socisiizt
Perty (P30OE). The goverment in office todays therefore, enjoys total autonery
in the decision-—makingpr-oeess. Moreover, this is the first time that Spain has
o absolute uajority goverment, constituting & unigue cass iv- Spani ¢
parliamentary history. The Socialist goverment has rnonethcless respoeted *»Jht?
consensus nabit in foreign and defence policies, o traditicn that ¥az brolen
previously when, in 1982, Calvo Sotelo's govermment deeided on Spain's sntry
into MATO without the support of the major politiesl forces of the opposition.
Thz consequences of that -unilateral decislon have proved to what extent
relative consensus is necessary in order to give continuity and reliability to
Spain'° sxternal action. ‘

MATE ﬂCTORS OF THE STATE'S EXTERNAL RELATIONS.

As mentioned in the previous section, the Constitution establishes a
clear-cut division of competences between the three. main actors of Spain's
external relations: Thé King, the central goverment and the Parlizment.

o Mme King. . .

Article 50.1 of the 1978 Constitution provides a definition of the King's
role in this field: "The King holds the highest representation of the state in
international relations®., The formula of using the concept of 'highest'! means
that  this representation, though assighed to the  Chief of State, nay

oceasionally be held by other organs (8)., From the constitutional provizions we

therefore infer that the King does not participate "in th'e‘-rfdr'mulation' of
toreign policy, but simply performs .as a -useful  instrument contributing to
Spain's external image. He, in fact, lacks individual initiative as his trips
and speeckes abroad are part of the general foreign pollcy stratepy elaborated

by the goverment. However, the King's per‘f‘ok'mance,in domestic affairs, and in-
particular, bhis decisive- contribution. during the dinitial' stages of - the

democratic transition.in- obta:.ning international support for the" new demoeratic
replmes have considerably increased his weight at a factic political lavel. Thn
Ying's personal and institutional’ prestlge, both internally and externslly, arc
an essential factor imi his fole in - international affairs. Tt is intercating to
underline that the King 15 -especially useful "in the relations with othap
monarchies. (L.e.-mroaca oF; majof' importance for Spain, Jordan ete.) thaot
formally: preofer to deal" ‘rwith» the ,King Pather' than wlth the head of govermicnt.

. ]
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Tacrefore, althovgh he has no participation in the
puricdically exchsnges viaws with the President of
Foreilgn flndater. , .
Furtheriore, fran a domestie point of  view and althouph the Hrg
comstitutionally does not play an active politicsl role, his support is crucisl
the goverusent (apparently one of the causes of President Suvaresis
ignation in 1681 was that he no longer enjoyed the Hing's confidenece). The
sent Socialist pgovermsent and in par'ticulqr President Qonzolez have
cessfully achieved an excellent relationship with King Juan Carlos, rmaining
support and conf‘idenee.
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The Cabinat and, at the tops the President

The povermuient ands at 1ts head, the President arce entrusted with the bacic
rosponsabilities in the management of the govermental policies (Articlez 07
znd 98,2 of the Conatitution).In the gystem estatlished by the 1978
Constitution, . the head of the executive does not have the status of 2z Prive
tYinister but that of a President. The peculiarity of the Spanish system derives
fran the fact that it is a parliamentary monarchy in which the Fing hiac a
limited political role. The President of the govermment therefore becomas ope
of the highest political institutions of the state, concentrating greater
pomer's than other presidents. Conseguently, the constitutional responsabilities
for the goverment's policies rest primarily with the President who zssuses
sreater welght in the political management of the nation, Thereforses in case of
disagreements between the President and his ministers the opinion of the foruer
prevails and hence the choice is either to resign or to zeoept the policey linecs
fixed by the President. '

Within this frameworyk, foreign policy is formally carried out by thea
Minister of Foreign Affairs under the orders of the President of the
govermaent. " The sharing of tasks as far as policy-making is concerned 1=,
however, strongly influenced by personalities and political affinities. Though
decisions are normally adopted by the Cabinet, there are changing patterns as

. far as policy-making is-—concerned. -The relationship between the Presidsnt and

the Foreign Minister is a major factor underlying this process and will, to
certain extont, characterise the decison-making system at: this level. This
spect will be further elaborated in the next section dealing specifically with
the decisior-making procedures. But coming back  to the sharing of tasks in
foreign affairs, there is another feature fo be underlined: the active rcle
parformed by the different presidents in Spain's external relations ( i.e.
Adolfo Suarez during his terms of offiece and at present, Felipe Conzalexn).
Their personal interest 4in. this field. has encouraged a concentration of
decision-making power, whereby ‘proposals and corientaticens of the basic
guideli-nes of the gover'nment' s fo‘r'aign policy criginate with the President.

The rarliament and its committees

The third pillar of the state's external action is r'epr'esented by Lhin
Par'la.ancnt, which exerts a function of control over the executive (Article 6i.?
of the Constitution).:The.constitutional text foresees the contribution of :iliw
Chembers in forelign "poliey matters, articulated by weans of its wmandatury
participation or authorizationif the formation of  specific international aets
such ag the deal‘ar'atibn".af;f'war'f‘and;pea—ce settlements (Article 63.3) and for fhc
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nclusion and abrogation of certain types of internaticnal tioe {Articiec
7~

Or Iy
de B4 and 96.2), 1n other' wor'ds, whenever an interunaticnal ireeir or agrsencnt
inplies the conmitment of the nation.

LO {‘\

Thuis nmnarroe  scope of parliamentary - action is further limited by the
internal r'et.,uwt:.ons of the Chamber of Deputies (Article 156) znd the senate (
Article 144} respectively. According to .these internal rules, the texts of

treaties and/or agreements cannot be modified. The Chambers may only request
their non-ratification, postponement or reserve. Articls 18L of the senate's
internal regulation- also forsees the possibility of requesting from the
Constituticnal Court a declaration on the constitutionality of tno troaty  op
a;r\.cr.i nt submitted (9). The Parliament, however, can alsc use other
"political®™ means of control to check the foreign policy carried ou
executive.,  Thess -political instruments .are, for instance: rmotions fo
propesals of resolution, interpellations regarding the performeacs of‘ :zm
cxecutive, debates on govermmental projects, investigation committecs,
infornative sessions sattended by ‘the Foreign Affairs l!Mnister or other
zuthorities and/or public functionaries involved in the topic under discussion
(Article 44 of the: internal regulation of the Chamber of Deputiez). Throus:
these means of control, the.Parliament can politically urge the govermuent to
follow one or another. direction in the management of foreign policy and is
supplied with valuable information on the performaznce of the execubive (10).
This activity is mainly carried out by the Foreign Affairs Comnittees of both
chqmber's. These committses. are integrated by representatives of the differert
perliamentary groups, allowing for the direet participation of the political
partics at this level, Furthermore, the Parliament can also give ar important
centribution in the shaping of foreign policy, . as mentioned previously, when
the nature of the issues requires a broad consensus among the parliamentary
political forecs and the goverment brings the matter up for discussion in
Parliament (i.e. NATO and EEC issues). For obvious reasons, with an absolute
nzjority goverment, the role of the Parliament is less ralevant as far as the
shaping of thé foreign policy is concerned. However, the consideration that
Spain's international role must be beyond political alternatives is araduslly
encouraging the comvergence of the executive and the legislative powers in the
definiticn of the major fox'eign policy .axes.

0 ther J. l’l.:tl tu‘cl onal forees and non-gov erm ental institutions

From the pr-eVious analysw we nay conclude. that foreign affairs are
formally the exclu.)ive domain of the central govermment, though gradually
evolving towards a larger participation of the Parliament. Other institutional
forces and iuter'est groups are therefore in principle. excluded fras this field.
such is the case of the armed forces, that institutionally play no role in
foreign matters. In practice, however, when dealing with issues that directly
involve the armed forces, it is in the govermment's interest to establich
censultation procedures so as to keep fr-lction at the lowest level possible
(c.g. in relation to the NATO issue).

On the other "hand, the absence of institutionalized 1lobby activity
certainly limits, xin pr‘actice. the 'sphere of ‘action of non»eovcrmonudj
irstitutions such rtrade-unions - and en’crepraneur- m*gamzatmm,. The:
irflusues, if dny, 13 in any case. channelled thr'ough unofficlal O.zhaultatik)ﬂ
mechani si:s o 11'14.01“1‘!131 eonta.r:ts with- govermeéntal 1eader's. This happaned, Ior
gxanple, during. the accession negotiatlozs with the BRC. The wide scope o
mattez’s under di:;cussion advised consultatlons w:.th °0cia1 seetor that would

\
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ce crunidy wifected by their outcome. The exchanse of viers wos noneluclens
zupried out by the ministerial deparfuents responsible for the &ifTorout arcos

rotuor than by the Forelgn Affairs Mipistry. For smample, the Gondoderacon
Tupancla d¢ Organizacionss Empresariales  (CEORE)  the larsest culrelbrencur
or/amization, develeped an intense bargaining activity with the ninistries that
worc  drafting the package-deals to submit to the BEC. Trade urions,  tic
ceclalist Union general  De Trabajadores (UgT) and the Communist Comisicnos
Ovroras (CCO0} wolcased favoupably the fluld- consultation .and exchange of
iorpaticn that took place with the administration on the occasica of t,c'- e
osttlations,  Otherwise (note that. the enlargement issuc has  baen  an
cxewytional case),  interest pgroups have to- address their claimz coneernin:
Foraigrn matteors to parlizmentary representatives.

ar T ITION AMD E}éECUTION‘ OF THE EXTERNAL RELATIONS

4 presidentialist. system?

The centrsl gr}ver'm;ent's‘ exclusive competence in foreign affairs is bheyond
doubt, but how are the tasks shared at goverment level? What are the rules, il
ury.. of the dﬂeisiommaklng procedure? What kind of coordination/ccopsration
mechanisms existis  between the different minictries? Competonces in
pol loy-making seen somehow blurred. The rules of the decision-making process do
not appear to be very distinet in the imitial phase, as there is no <lsar-cut
divisgion of coupetences between the Prezident and the Foreign Minister. In the
Spanish case, responsabilities for govermental action fall upon the President,
whereas each ninister takes the responsability for the execution. of his
respective policy. Hot so Iin the german system where the Chancellor only has
the 'Richtlirdenkompetenz', di.e., the right to give global directives, while
cach minister assuues . the responsability for his policy (11).

The leading role played by the actual President of - goverment in foreign

Tairs is characterised first of all by the constitutional franeqork, but
also. and not less important, by the leadership feature of Gonzalez's policy -
both in relation to the nation and within the Socialist Party - and - to his
personal interest in this field., asimiler attitudes can also be &attributed te
the Tormer president, Adolfo Suarez. In both cases, their strong personalities
and determined initiatives in foreign affairs have had paramount influence in
the decisicon-making mechanism. The  President's direct control over foreign
affairs is mainly carried out through his personal staff, composed of a limited
suiber of experienced diplomats (four or five) who enjoy Gonzalez's absolute
cufidence. Coordination between the presidency and the Foreigh Ministry is
therefore handled through permanént - -contacts with' the President's staff. Its
influence on. the decision-making process is of e;reat importance due to its
direct contact with the Pr*esxdent. constituting one of - the basic elements of
this process. ) ‘

A

fJ

K v R - T
Foreigm col ioy Mitlatiws ars Jointly discussed Ty the President and hL
"‘0r‘~ign Finister, who then. pr'esent their propc als to the Council, or:zn that
rually adepts the declsions. A" key aspect in’ this pr oeess is henece the
frt tionship betwsen ti'ze President and the Fore:.gn Mmister', their poilitical
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avfiniiles and the political weight of the latter within the Cobinet

the pariy). In general terms, the Minister of Torcign AfP:ics i ‘
o the projection and execution of the foreign policy under ithe orders of the
coveryient. Iils competences in foreipgn poliey managasenl were i‘urt, er -defined
in a Royal Decree (Mo, 629/83) of 16 February 1982 whereby "It corresponds Lo
bie Foreipn linister, in agreement with the directives of the k,ov-:.r-rmc'lt aired
wath  the prineciple of unity of external. action, the task of promoting
srojecting, directing and executing the state's Foreign Policy®. In other
words, his reie can be defined as that of policy inforuation and polic
exceution, bheing in charge of carrying out the foreipgn policy that has becn
cellectively declded by the Cabinet. Within this context, his status i
therelore of maximum responsability, enjoying a certain margin of manoewre in
the handling of the exbernal action.

=
pR

Coordination Procedures

The decision-uaking procedure may thus be divided inte seversal phases, The
initial stage is characterised by the formulation of the general foreign palicy
strategy that is jointly discussed by the President and the Foreipn Hinister.
This task is carried out through both formal and informal contacts (a meeting
is h‘eld at lcast once a week between the President and the Minister and othor
contacts are extremely frequent) where foreign policy developments are
thoroughly discussed and the policy line to be followed is decided.

In a next stage these proposals are brought up within the Council of
Pinisters, that formally adopts the resolutions concerning govermoental policy.
Conflicting issues often give rise to divergent opinions, but tensicons within
the Cablinet are kept at a low level duc to the President's solid leadership and
to the homogeneous nature of the present goverment. Consensus on govermental
policies is normally  attained in this f‘r-amewor'k, yet in case of persistent
disagreement, it is the President who decides. '

The Cabinst, functions- not only: as a ‘consensus-builder for conflicting
o iBSUe S, bubt-is-alpo.an-essential pillar of- the inter-govermiental coordination
mechanism. The cowmplex nature of foreign affairs,” with interests spilling over
into other govermmental areas (i.e, economic, defence and security policy
ete.)sregquires the participation of other ministerial departments that do not
always share the same views as the Foreign Ministry. ,
The Cabinet's role in providing overall coordination and cooperation between
the different ministerial departments, gwing‘umty‘ and coherence to Spain's
international aetion, is hence of great importance. The lack of an efficient
© structure to coordinat\e Spain's external a_.?ction'(_i.e. -Spain's international
cooperation was handled by several ministries with a somewhat chaotic outcome
due te¢ lack of coor'dmation) was one .of the major -problens to be’ tackled by the
administraticn and the one that most urgently called for profound reform. This
has been achieved recently Jwith the restructur-ing ‘of the Foreign Ministry
(undertaken in July 1985), which has nm taken the lead in 'the goordination of
Spain's internat 1onal eooperation. .

The Tm“mal machanism ot‘ inter-govermental ccaopdlnation is, thersafore,
provided above all by the. weekly ‘ngeting of ;the "Council. of Ministeps. This
meeting has a ’decisianal' charaeter. although other' Jmeetings nay be held only
for dcliberation. 'ihe ne:d: 3.eve1 of coordinatlon ia handled by the Coummissic:

:‘7'
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i Under-seorcelacies. Thiz Comnmission that holds mestings conec & weel is in
charge of preparing the agenda of the Counecil and deelding on uatters that do
ot neco the dntervention of the Cabinet. At another level, we find the
delegate counissions of the govermment, whose role is that of coordorating the
sutions of the different ninistries in specific areas., These comuissions, that

it

cre composed of the ministers involved in the topics under discussion, hove as
¢ main task that of ‘trying to bring together "divergent viess snd jointl:w
prepare the dossiers which will later be discussed by the Council. Finally.
there arc the so-called "inter-ministerial® commissiocus that arc similar to the
former cnes but have a permanent - chsracter. They normally desl with overlapping
issues thalt affect several ministrics and try tc achieve =z ocertain
coordipation. Occasionally, the .coordination betwgen the different winistrics
iz handled by the President himself (e.g. the fisheries issue with Morocos, the
sa8 issue with JL"‘CI"la and to a eertaln extent the IC negobiationn).,

Hetwork of informal contacts and consuliation mochanisms

legardless of the govermment's majority in Parliament, in practice foreizn
and defence policy matters, in other words, Spain's role in international
affairs, is generally submitted to the pariiasnentary pol.Ltlc forces to atiain
tne largest support possible in favour of the goverment's initiatives in these
ields, Such was the. case with the so-called ‘Decaloguc' presented by President
Gonzalez to the Parliament in October' 1984, that intended to obtain a brozd
ccnsensus on Spain's future defence pelicy within the morc general centext of
Spaints external role. The search for consensus introduces 2z new element of
irformal mechanisms into the decision-making structure: Within this context thc
network of informsl and/or confidential contacts and consultations are a useful
instrument. Confidential. contacts are only held between the President and the
leader of the opposition party, who is generally informed of the goverment's
irdtiatives. Otherwise, the goverment, and in particular the Foreign Minilater,
provides detailed inf‘omation to the Parliament about what has zlready been
decided ané executed. Only under special circumstances does the goverment
announce beforehand what is going to be done in relation to & specific issuc !

o oo oie£a the politigal forces were informed in advance of the goverment's decision

to re-establ ish diplomatic relations with guatemala).

TEE HINISTRY OF FOREIGN AFFAIRS:

Joining FEuropean Politioal Cooper'ation constitutes a serious cha.llenge for
Spanish diplemacy. The so-ealled. 'coordination reflax'. requires an adequate
structure capable of handl:lng the infor-mation and -consultation mechahisms
irvherent to the . EPC machiner'y.- Moreover, the r'igld ‘bureaucratic structurc
inherited fram. the Francoist | regime. could no longer handle Spaln' new
international comnitments. A organie reform of the Foreign Affairs IHuistsy
was, ther<forg, one of the host urgent tasks the Spanich administration had v
face in order to adapt.to existing international requiraments, :

On tie other hand,® it is inter-esting to note that theé Foreign L:Lmstn" han

traditionally baen ong of‘ the min:i:s't;me;m mth lawer budgutarsr cosl grean

. - :
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cncy has not been reversed, th
dpistry in the past years seem t
inited resources have forced Spanish diplanacy

off unaltered, which throughout the past ten years
Prem 650 to 700 members. Of these 700 diplomats, around 150 ara =t
“ulstry in Medrid while the others are scattered in the 150 cnbassis
ia arcuna the world (in almost every country with the exception of i

Jorth Zorwa) (13). The lack of diplomaﬁic staft” hes awoncthcless hewe
cupplenented by public  officials (e.g. . the commercial attachbs are normally
Lh rmkmg civil servants) that represent approximately 50 por cent of the
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ral aff in ‘He different ewbassies, Due to its limited bucget, Spain's
i ar UM re W or! of external relations cer tainly reguired, at least a

The meain goals of the internal restructuring were, therefore, to adapt ths
burzaucratic etructure fto Spain's growing internanlonal rcle, improve ths
extrenely cunbersome and deficient coordination mechanisms ~ not only within
the ministry but especially with other ministries dealing with Spain's externsal
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dimension « and set up an adequate structure tc <¢dzal with and coordinate -

Communi ty affairs.

On 28 August 1985 the main- guidelines of the Foreign !linistry's new
functicnal structure were set down in the Royal Decree -Ho. 1485/1985. This
reform introduced three major innovations' a) an enlarged state secretary for
the Furopean Comaunities ( secretaria de Estado para las Comunidades Europeas);
©) the creation of a state secretary for International Cooperation and Latin
America (sercretaria de Estado para la Cooperacion Internacional 3y para
Ibercamerica) and c) the nomination of .a general Political secretary. The now
sdninistrative structure replaces the previous one that was based on a
three-fold criteria:. ' :

~ The politico-geographic general directorates, divided into four
neographic sreas: Ruropes North America and the Pacific, Africa and Continental
Lsia and Latin America. _ . : ,

~ The funptional directoratés that covered three fields: cultural affairs,
economic affairs and international technical cooperation.’ '

w  The _'*cr.eral ‘directorates deal:mc specifically with external action:

consular matters, international organizations and conferences and a directorate
in charge of security and defence natters, Finally, dependent on the Foreign
Mnistry was the State Secretary for the Relations with the European Community
{Zecretaria de Estado para las Relaciones con La Comunidad Furopza), the organ
in charge of coordinating and carrying out the accession negotiations.

Hetwork of coordination mechanisms for Community policies

. The existing State Secr'etary for the Relations with the European
Communities, nowt called. state secretary for ‘the. .Furopean Communities, will
centinue to lead Cﬁmnunity affairs. 'Te greater responsibilities assigned to
this organ, which is in charge of cdordinati'ng'the"activities of  the Spanish
zdministration on Community- ‘matters - - and has therefore' changed from =
negetiative organ into into pne . of management .consequently reguired ai
enlorged burcaucratic structure. 'ﬁ:e~ sécretary of " state will henceforth bf:
rasisted by a general secretary and  two. general directorates: Geriril
I'irentorats for Techmcal Cooperatlon {(in char‘go of tho Compunity's o@CtCJ"" al
policies) and a gencral Directorate for Juridical and Institutional
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Furthermore, sgeparate sections dependsnt on
will deal with speeific poliey aress {i.e. a;_r-;wlture
2coneiiice,  financial and soeial mabbers,  instituticnonl apcet s

cz:.:mo"o "

1e allocxticn of the new state secretary for the European Comwmunitics

the Ferelgn T-!ixﬁst_r'*y. confirms the leading responsibility conferred to
ministry in the management of Community affairs. Tn the past, ths
viletence of a specific ministry to deal with Community matters proved to b
birhly conflictual . and was therefore discarded. In sope WAy O ho choioo
sdopted by the Spanish administration seems tc follow the same criteriz ac
those adopted by other member states (i.e. DPBalgium, Demarlk, Crecce,
Treland, ftaly,  Luxembourg and the Netherlands) that have made their res peetive
fTorelgn ministries the central coordinators of EC polic 3

The sscond priority of the 3panish administration was that of setting up -
t domestic level -~ an efficient coordination mechsarnism to cope with Cowmmunity
ffairs., Tou ether with -the state secaretary for the European Communities, the
rgan formally in charge of handling Community matterss a Reyal Decrce of 2
eptember 1985 (No 1567/1985) created an Inter-ministerial Committee for
conomic Affairs related to the EC (Comite Interministerial pars Asuntos
Zgononicos relacionados con la CEE). This committee aims at creating = fluid
coordination and decision~-making procedure within the whole ranpe of tha
Conmunity working groups. It will replace the so-called 'fask force' (technicsl
tcam in charge of ‘the amceession negotiations) and its role will be that of
coordinating . the activities of the administration in the field of sconomic
watters related to the EEC, .centralizing information on decisions affecting
{‘or..,,unii.5 matters adopted by the different ministerial departments and, in
general, handling daily Community issues. For this purpose, the comizitiee is
entrusted with decision-making capaclty, though limited to those matters that
Go not require the intervention of the goverment's Delegate Commission fer
Economic Affairs {Comision Delegada del goblerno para Asuntos Feonomicos). To
enable efficient coordination between the dif‘f‘erent organs dealing with
Community affairs, this committee is chaired by the state secretary for the EC

and is composed of representatives of thc dif‘;er'ent mirdstries: finance,

I

Ly

!j[ﬁO

I

‘COFLNEer Qe mdusury. employment, agriculture {that exceptionally has two

wanbers: one for agriculture and another for f‘isherfiﬂs) and a repreasentative of
Chl.. presidency. .

Finally, a subsequent decree (Mo. 1566/1985 of 2 september) enlarged the
oépe of activities of the abovementioned Delegate Coumission for Economic
:’i‘aim. te, include Community matters. The decres also forseses tho
participation of the Foreign Minisiter and the State Secretary for the EC ir
those ceses In which the matters to be discussed upon by the delegata
commission are related to Community affairs. :

At uinisterial level, . and. in order to activate the  decision-making
mechanisn, each ministr'y will set up an inter-nal coor'dinatlon comnittee for EC
natters,

O
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Coordination of in'tér na t:l."éna'l cooger'ati on’

The second mmgar innovation of‘ the recent organic restructumnb hag
the ercation of a Stat& Secr'etary f‘or Inter'national Cooperation ind L
fmerica., This new ar&an alms at solving the serious’ problam ‘that so for ooul
of the lack of coordination 1in the | management cof Spain's daternati
cooperatlon policy, sea,tter’ed among var-:.ous ministerial depar-tments. This 3
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Senrctary will henceforth coordinate Spain's overall intercati
ok wb thie dintervational and reglonal level, giviag spocial
P utd '

sGopEration
o to thc
with Latin Awerlea., Coordination will be mansged Uy ithres soneral
dirsetorates: one for oultural relations, one for intersational to c,mm,_u.
ecupersation und a third one in charge of international cconomic relaticns.
Firally, the State Secretary will also supervise the specific organs dealing
with repional and bilateral cooperation: the Cooperation Rureau for Eguatorial
guinea (Oficinz de. cooperacion con .guinea Ecuatorial) the Latin fucricar
Cooperaticn Institute (Institute de Cooperacion Ibercamcricana) and.
Spanizh-Arab Cultural Institute (Instituto Hispano~Arabe de Cultura).

S f‘:“ the new organic structure .of the Foreign dmistry, uwith ithe
above-uentioned State Secretaries as main pillars of its future functicning,
clvarlg? r*ml{.aus Spain's foreign policy priorities: Zurope and Latin Americo
(and to a lzzser extent the Arab world).

EPC meonagoment: @ posi tlve balance

Thirdly, but most important in view of Spain's participation in the EPC
fromevork, is the creation of a General Secretary for Foreign Policy chaired by
the so-called Secretario General Politico (General Political Seerctary with the
functions of a political -director).” It should be. remembered that ia the
pravicus administrative structure no post of political director existed which
raiseqd the problem of Spain's. partieipation at the pclitical director's level.
Arthough during the first EPC meetings the Gensral Director for Durop: was thes
Spanish official who attended the political director's meetings, it was soon
clear that this cholce would raise a number of problems. In the first place,
th2 egqual status enjoyed by the other regional Directors CGencral would, 'as z
censequence, render the decision-making and coordination procedurss extrescly
difficult (note in this respect that in the Spanish administrative hilerarchy
the regional departments are chaired by higher ranking officials -~ General
Directors- than in other European countries), In the second place the general
Director for FEurope - only deals with European affairs and thus lacks the
necessary informatior 'to cope with the vast range of EPC matters. Thesc
considerations, theréfore, advised the nomination of a2 higher ranking offiecial,
a2 General Pclitical Secretarys, that enjoys the 'status of a somewhat 'supert

- General Director, -and- whose—task 1s that of - -coordinating the regional znd

spzeislised pgenerzl Directorates directly dependent on him. Aocordlng, to the
ney distribution, the regional departments are the following: Generszl
Directorates for EBEurope, Latin America, North Anerica and Asia, Africa and the
Middle-Tast, -Iaternational Organizations and Conferences and generzl
Directorate for Security matters and Disarmament. -

In practice, however; the new general Political Secretary .has in .faet
assumed a double role: first, that of General Secretary of the Foreign Ministry
and, secondly, that of Pelitical Director. The great responsabilities inherent
in each of these distinet funetions would consequently advice to divide these
roles in the future, creating a specific post ~of Political -Pirector whose
exciusive competence would be, as in other member states, that of coordinating
the different geogpaphio gener'al d:.reet.or*ates arxd the 'supe:-vision of EPC
matters.

Subordinate to the general Political Secretary (or Political Dir-ector) a
speeific organ hasg “been crédted -to’ handle. EPC affairs: the Doputy-Gencrel
Directorate for Europaan Political. Coopar'ation. The Buropean correspondant h“..
therefore, the pank of  a Deputy-.{}eneral “‘Director amd is assisted by a atair
conposad of iwo dlplomats and ‘four members of the ‘administrative body whu ars
carefully selceued on t.he basisfof reliabillty and good 1'nowledge of languages,

i
L

e - 24 I i i P N 23 s hr dap BA w4 od

TATE601 _',' Deeember 1986 p. 13

: AT - N
Lt . - ' - ot
o B



Adccording to ministry offieialsy, franm an organizational poirnt of view,
roecnt czperdence has proved o be very satisfactory. 2 fMuld coordinat:
i vehlanism hos been set up boetween the.European correspondant wnd the differont
rogional dircetors by means of daily meetings. In the coursc of these mectings
the ministry's high ranking officlals are informod of important dossicrs and
major deeisions concerning Spain's performance are taken. These guidelines are,
in a second stage, passed over to the respective general dircctorates dircetls
iuavelved in the decisions adopted, -that in turn are in charge of drafting the
oificial position. Finally, the definitive draft is rcturned to the Turopean
correspondant who. 1z in charge of ecexution, Consultation with the Politiczl
Director- regarding daily matters only takes place if the issuc is cornsidered of
major impertance,  The same- applies to therelations with the presidency,
limiting consultation procedures  with the President's staff for issues of
special relevence. This is not so for dailj' EPC matters; althouph tho
Prosident's staff does not perform a leading role in da 1ly EPC affairs,
coordination mechanisms work efficiently, keeping up @ constant flow of
imformation, On .the other hand, thisz striet cclloborztion and exchange of
inflorpatiocn betwesn the Poreign Ministry and. the presidency is of corucisl
inportance for the resolution of delicate issues, when the President, in fact,
takes over the leading role (e.g. as happened dumng the recent. crisis with
Li bjm) and in vies of the European Council.

u’.L'

Fr’oza 2 prac’cical, point of view, Spa:.n's participation in EPC has also
rroduced positive presults. In the first place, Spain's participaticn in EPC's
23 working groups. by nmeans of the reapective Deputy General Direcctors of the
d.tla.&!"(lht geographic areas, - has besn def ined by the Spanisn

ropean-correspondant as "natural". In other words, Spain's inclusicn in EPC
h'" suruounted the initial obstacles of the adaptation process and has entersd
a phase of active participation. This can be seea by the number of "coreus"
sent by Spain in the first semester of 1986, reaghing the thir¢ position after
"great Britain and Luxembourg which was then holding the presidency. Yet, so far
Spain's participation in EPC has been considered by thc Spanish officials zs
somewhat "defensive" rather than "offensive", During the initial stzge the main
objective of the Spanish officlals has been, and still is, that of trying to
~¥ufluence those issues that according to Spanish views and perceptions reguire
a2 more balanced approach (i.e. the Central #merican crisis, the Palestinian

question, south Africa and to 2 lesser extent East/West relations). In future
staves. however, Spanish officialas expect to be in a position to contribute in
a more active weys thdat 1s, to be able to put forwcrd proposals and thus
actively contribute to the future shaping of EPC.

The initial restructuring  carried out in the Forelpgn Affairs Ministry iz
siuply the first step of a vast reform of Spain's foreign service. Together
with these administrative reforms that aim at rationalizing the Foreign
Mindstry by endowing it with an efficient structure, further changes are still
te be introduced. Among the top priorities, we can meation ‘the new role to be
assigned tc ambassadors who in, the future will assume greater responsabilitics
and will be in charge -of thie coordination of =all gervices abroad; the
inprovewent of the communications system among the different embassies enzhling
an information flow on Community resolutlons and- an agile decision~maklo;
procedure that will allow Tor guick “espanses' and, in .the third pmoc, Lo
project to reform. the! diplomatic school, " that will limit its activibtics not
oy to education of the future. dlplomatic Staff but will also prov idc C‘()I}uti;‘:‘.t
Ltraining for personnel ahr-oad.“ . - ;
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CUNCLUSIYI COMSILLRATIONS

LFC woembership has not only triggered the urpent zneed to carry out wmejor
orrs within the TForeign Ministry's bureauecratic apparatus but bas also
stirulated Spain's deeilsive will to actively contrilute to the manapemoent of 2
coaront Duropean approach to world affairs.’

The (.na.ld.cng,e of integrating into such an ad hoc nmech

1063

hanior hae bsen faced
vothe 3panish administration with courage. The not se easy task of carrving
ul m vast burecucratic reform has already bheen initiated and has an far

coduced  satisfactory results. The -process of change, however, given the
crperdence of othaer member states, seems to be endless., The need ¢o sct up an
zdequate infrastructure to deal with Community offairs in general, and EPC in
particular, is still the objeet of nministerial reazrrangepents in other uenber
countries ( Italy, for instance, recently attompted & new reform of its Foreign
idnistry in a constant search for improved ooordinaticn and declslon~making
capabilities ). Yet, though comparative experience is of great help, donestic
constraints require specific solutions. The Spanish  dnstitutionzl systom
provides the general frameaweork and it is only in accordance with the latter
that reforms may be dintroduced. In other words, Spain's presidentialist
fondensy in foreign affairs implies, on the cne hand, & more linited role for
the Foreimn Ministry, and on the other, the sefiing up of fluid ccordinaticn
end information mechanisma to allow for efficient participation of Spanish
officials in EPC. Recent experience has shown, however, that as far as EPC io
concerned these mechanisms seom to be working satisfactorily.

O ‘L"‘ Qo

)

Nl

Dut, if ir some waysthe concentration of decision-making power in the hands
of the President could raise practical problems; in others,this feature is in
perfect accordance with recent interpational trends. Today, the dyvaamics of the
ingernationzl system 1Is gradually shaping new decision-maling patterns,
conferring greater powers to- the heads of state and goverment, regardless of
their institutional competences. The xtended " habit of coordinating mgjor
foreign poliecy natters by means of the direct participation of the heads of
state and govermient - the European Council  being. a good exanple of this

“tendency ~ hos consequently given way to serious conflicts of competances

within the respective national political spheres. In Italy, for ianstance, this
‘issus created conslderable tension between the Prime Minister and the Yinister
for Foreign Affairs who, in faect, 1s responsible for the nation's Fféreign
olley. The consolidation of this new habit in the management of world affairs
n.;uld inevitably lead to major institutional reforms in order to grant greater
rowers to those heads of goverrment that so far have had limited competences
rogarding foreign affairs. It -is not so in the Spanish systems where the
President already assumes the responsibility for overall govermental actiocon.

w3

In Spain, however, the existing habit. of "consensus policy" in forsign
alfairs could be slightly modified in ‘the future. The main reason for this is
that the cefinition. of Spain's major foreign pelicy axes, in other words its
rale in world affiips, " has already been achieved ( 4.e. membership in the EC
sid HATO, its lediterranean dimension and the special ties with Latin Amorics).
Thiz will ncnuequf.ntly induce .a more autonomous gavermeintal oooapoment of
current fortipn affairs issues, Cénsuitation mechanisus with
the mgjor opposition forces will ‘redain but  probabiy. be limitud %o tuosc
matters of wmwajor :relevance for " Spain's international stand, Furthervore,

Spaia's armeipemon “in -EPC will reinforce” this tr-:md as decision-noni-ing

procedures at this 1e’vel t'equir-ef qulelc_ raespons as.
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Gi: the vheic, it uay be said that Spain's participaticn in does oo
St Lo pose :.sz-:jor‘ problens either in relation with proesdurs,  or w.oih
sunstance, The Spanish diplomacy has shown its willingness firztly in gooswiin
wioaciive rols and seeendly in being ready te share responsibilities regardiag

in world affeirs. The effort made by Madrid in adopting the
politigue (i.e. the establishment of diplomatic ralations witn
i seard for

lear sign of this ‘effort) and its readiness in searching
suring the recent crisis can thoerefore be ¢ a raed
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ESPANA-CEE:

RELACIONES CON IBEROAMERICA

SALVADOR BERMUDEZ DE CASTRO
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EL "HECHO DIFERENCIAL"

""Espafia mantiene una relacién especial con Latinoamérica"
--recordaba una vez mis el Presidente del Gobierno
en Washington, en Septiembre del |afio paéadg; y precisaba

acto seguido, como sustentacibén, que-- "ademds de un
idioma comén, comparte una memoria histérica, una filoso-
fia de la vida y una misma cultura" (1). No se trata,
por lo tanto, tan s6lo de una realidad de orden estricta-
mente cultural -idioma, concepcién de vida,...- sino
también de un flujo poblacional ininterrumpido de 450
anos (componente biolégico), asi como de una historia
vivida auténticamente en comin durante mé&s de tres
siglos (dimensién politico-administrativa).

Tales circunstancias constituyen el punto de arranque
y el fundamento Gltimo de cualquier planteamiento posible
de la accidén exterior de Espana en Iberomérica, definien-
do su carécter peculiar y, en rigor, deslindandolo de
otros planteamientos méas convencionales al uso. En cuanto
realidad tangible e inmediata, este 'hecho diferencial"
tiene la virtud de potenciar las expectativas -y parale-
lamente la de agigantar las frustraciones-, sin que
gquepa limitar los efectos de la accidén a los niveles
habituales de interés, calculado y frio, que presiden
los intercambios clisicos entre las naciones con afinida-

des menos marcadas.

Por tanto, para definir el carécter del vinculo que
cstablece csa realidad, resulta acertado hablar de "herman
dad". Es evidentec, por un lado, que sc trata dc naciones
surgidas de¢ un tronco comin, que, tras siglo y medio

(1) Felipe GonzAlez, discurso en el Wilson Center, el
27 de Septiembre de 1985.



b

de vida independiente, han acumulado a la diversidad
regional de origen, la rica experiencia de una andadura
propia. Al igual que Espafia, los palses iberoamericanos
son herederos de la vital riqueza institucional, cultural
y ética de esos tres siglos de historia vividos en comin,
Pero ni la una ni los otros, como ocurre entre hermanos,
somos realmente aquello que fueron nuestros comunes

antepasados, sino evolucionadamente distintos.

Por otro lado, el vinculo que establece ese pasado Yy
su légica presencia multiforme en todas y cada una de
nuestras colectividades nacionales actuales, suscita
una atencion preferencial de unas a otras, pese a que
no siempre vaya acompafiada del conocimiento mutuo que
fuera de desear. Atencién no exenta de susceptibilidades
y exigencias especiales, como también ocurre entre herma-

nos, en su trato familiar reciproco.

Asi, pues, cuando se alude a la vinculacién especial
de Espafia con la América de habla hispana, se estéd hacien-
do referencia a una realidad singular, de la que, a
la hora de analizar la integracién de Espafia en la Europa
comunitaria, no cabe hacer simple abstracciédn. Ciertamen-
te, podrd ser discutido el grado de intensidad que, en
cada momento, pueda alcanzar su expresién concreta
-léase el modo en que tal realidad se refleja en un
mas fluido intercambio de ideas, de productos v de apoyo
frente a terceros-. Se podra acaso, igualmente, desorbi-
tar el componente de caricter afectivo de dicha vincula-
cién, en desmedro de lo que, caprichosamente, algunos
gustén llamar su "contenido real'. Pero, en cualquier
caéo. ignorar su existencia, a mas dc un empeho baldio,
configuraria a un mismo tiempo una inepcia politica
y el desaprovechamiento de las posibilidades inherentes

al acervo histérico que Espafia aporta a Europa.



LA HISTORIA RECIENTE

A mayor abundamiento, conviene recordar que esos lazos
histéricos, culturales y afectivos, sobre los que se
asienta la vinculacién especial, han mostrado ser,
con el correr de los afios, manifiestamente resistentes
a los desentendimientos circunstanciales mas diversos
y rtecurrentes. En mas de siglo y medio de mutua singla-
dura independiente, las relaciones entre Espafia y las
repiiblicas hermanas han pasado por vicisitudes de méxima
tensibén, con intervenciones en asuntos internos, expedi-
ciones punitivas por impago de deudas, desencuentros
politicos, rupturas diplomé&ticas e incluso una guerra
en toda la regla. Y sin embargo, una vez superadas
en cada caso las tensiones referidas, las relaciones
siempre tornaron réipidamente a justificar esa considera-
cién de '"especiales" que, de una y otra parte, se las

otorga.

Para centrar ¢l presente andlisis, guizads no sca ocioso
proceder a una breve reflexidén previa sobre lo que
han sido las rclaciones entre Espafta e Iberocamérica
desde que acabara la Il Guerra Mundial. Su evolucién
ayuda, sin duda, a apreciar mejor ese '"hecho diferencial

gque las caracteriza.

Espaﬁa' emerge de la contienda mundial condenada por
su afinidad politica con las Pctencias europeas derrota-
das y acusada .de colaboracién con ellas durante el
conflicto. Como sancién se decretd ,su aislamiento poli-
tico, diplomadtico y financiero, lo que prolonga sensi-
blemente los efectos de la devastacidén ocasionada por

la gucrra civil.

A fin de romper lo que oficialmente se denomind 'el
cerco' de los vencedores, el régimen del General Franco,

con escasisimo margen politico de maniobra y medios



muy limitados, intentdé granjearse apoyos en el mundo
Arabe y entre los sectores conservadores de los paises
iberoamericanos. El répido deterioro de las relaciones
entre las superpotencias -dando inicio a las tensiones
de la guerra fria- sirvié de claro estimulo a esa
politica. En Iberocamérica, a finales de los 40, el
Poder fué monopolizado casi sin excepcibén por esos
sectores de signo conservador y hacia ellos se orienté
con creciente éxito la accién del Gobierno espafiol.
A cambio de su respaldo en el plano internacional,
se les sirvidé una- concepcién del mundo y de la obra
de Espafia en América acordes, en lineas generales,

con la suya y la de sus intereses.

A finales de 1los afios 50 y, sobre todo, durante la
década de 1los 60, la rtealidad iberoamericana inicid
una marcada evolucién hacia formulaciones politicas
democrdticamente progresistas. De otro lado, en Espana
se produce la transformacién ''tecnécrata' de la econo-
mia, el 'boom" desarrollista, la incorporacidn a las
Naciones Unidas y una paulatina normalizacién de las
relaciones con el exterior, al menos en el plano formal.
Por ambas partes, la mejora anual de los indices econé-
micos y el acceso de nuevas generaciones a niveles
de decisién hubieran hecho potencialmente planteables
nuevas orientaciones y metas. Sin embargo, ni se inten-
td conceptualmente, ni se incrementaron los Tecursos

asignados a un posible empefio innovador.

Asi, persistié la politica culturalista y, por més
que variara algo el acento, los esfuerzos siguleron
centrados en la prefercente proyeccién en América de
una cierta concepcién de Espafia. En ese sentido, se
sustituyé 1la visién historicista y erudita por una
cascada informativa -con cierta desmesura triunfalista-

sobre las cotas alcanzadas por nuestro desarrollo econb-



mico. La nueva capacidad industrial y tecnolégica fué
e¢xhibida como simbolo de una nueva Espafia, sin que
a la vez apareciera por ningin ladoe la intencidén de
incorporar dicha rcalidad y sus consceccuencias a la
formulacidén de una pblitica iberocamericana paralelamente
renovada. Durante esos afos, lbégicamente, desde el
otro lado del Atléntico, Espafia era vista como '"la
décima potencia industrial” -que decia habia alcanzado
ser-, al tiempo que se comprobaba que nuestra politica
seguia invariable en sus viejos esquemas. Oficialmente
seguiamos empefiados -dejando de 1lado implicaciones
ideolégicas- en una politica anacrénica de costes

minimos, que ya habia dejads de ser la lnica posible.

LA "TRANSICION" Y LOS PRIMEROS GOBIERNOS DEMOCRATICOS

Era evidente que las férmulas utilizadas estaban defini-
tivamente agotadas y resultaban, sobre todo, radicalmen-
te inadecuads a las circunstancias. Al advenir el cambio
de régimen en Espafia, sé imponia un replanteamiento
en profundidad de la accién exterior de Espafia en Améri-
ca. En rigor, tal replanteamiento habia de proponerse

tres cuestiones fundamentales: a) La insercién de
la Corona dentro del contexto de una gran politica
iberoamcricana de Espana. b) La configuracion de un
marco de referencia paré esa gran politica, fijando
unos criterios. Y ¢) ;Cébmo llegar a todos los sectores

sociales y de opinién de Iberoamérica?.

Sin duda, la Corona, como motor de ﬁn proceso de cambio
ponderado, era un factor esencial en el contexto de
una nueva politica ibercamericana. Varios elementos
entraban en el analisis de situacidén que se realizd
en la fecha. Por un lado, la conviccidén de que el Rey
de Espafa, por el peso de la tradicién histdérica, tenia
précticamente garantizado un amplio eco popular en

todas las repiblicas de habla espafivcia. Por otro, se
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intuia que, por el mero hecho de serlo, el Rey era
el WOnico Jefe de Estado europeo o ‘americano que no
necesitaba pretextos concretos de Estado para visitar
inicialmente los paises hermanos. Un tercer punto tenido
en cuenta fué el convencimiento de que el Rey era vy
es el unico Jefe de Estado no americano que, en su
comunicacidén con los pueblos de nuestra area idiomatica,
no tiene que limitarse a evocar lazos parciales -
-culturales, migratorios, econémicos, etc.-, sino
que simboliza y encarna la posibilidad de un didlogo
global. Otros elementos aducibles -y lo fueron en
su momento- harian enojosa esta ya convincente enumera-

cién de razones.

La importancia de la Corona para una gran apertura
iberoamericana se contemplaba como un factor dinamico
y no estadtico. La presencia de los Reyes en América
se concibi6o, desde el primer momento, como necesidad
esencial. Frente a 1lo que pudiera ser su presencia
en otras &reas geograficas, en lIberoamérica, los viajes
reales implicaron visitas a los pueblos hermanos vy,

para ello, ha sido decisiva la comprobada sensibilidad

americana del actual titular de la Corona.

Por lo que respecta a la fijacién de unos ''criterios”
para una coherente politica iberocamericana, 1importa
consignar que, tanto el entonces Presidente del Gobierno
Adolfo Suarez (2), como sobre todo el Rey -en su dis-
curso dec Septiembre de 1977, ante la Comisién Delegada
Permanente del Poder Legislativo venezolano- hicieron
publicos wunos "principios rectores' como definitorios

dec nuestra accidén cn Iberoamérica.

(2) Discurso-brindis, el 25 de abril de 1977, durante
su visita a México.

—— e re————



Asi, en primer lugar, se proclamé entonces un "principio
de interdependencia'" de los diversos elementos que
suelen componer una politica exterior activa. Se enten-
dia que, en lberocamérica, Espafia .no debia potenciar
el aspecto econdémico de sus relaciones por encima del
cultural o de la cooperacién y viceversa. De impulsar
decididamente uno de ellos, autométicamenté habia de
hacerse un esfuerzo similar en los deméds campos, pProcu-
rando una accién arménica y equilibrada, como medio

de evitar recelos o frustraciones.

En segundo lugar, se fijaba un "principio de credibili-
dad" -concordancia entre las intenciones anunciadas
y los recursos disponibles- y otro de 'continuidad"

-que exigia la persistencia en lo programado, salvo
que los hechos, en la practica, manifiestamente aconse-
jaran desistimiento. Con todo ello, se buscaba estable-
cer unos criterios operativos, gque soslayaran unos
defectos y errores claramente apreciables en la practica

anterior.

Asimismo, se enuncié como esencial un "principio de
indiscriminacién®, proyectando la 1llamada "Doctrina
Estrada'" hasta sus Ultimas consecuencias. Se entendia
que la no injerencia en los asuntos internos de otros
Estados -principio tan universal como pococ respetado-
debia ser escrupulosamente observada por Espafia en
su accién americana. A este respecto, se partia de
la presuncién de que cualquier desvio de esa doctrina -
resucitaria los dormidos espectros,: siempre dispuestos

a imputarnos supuestas intenciones hegeménicas.

Finalmente, sc¢ formulaba un "principio dc comunidad",
segin el cual Espafa no debla potenciar sus relaciones
bilaterales con un palis hermano a costa de los intereses
de otro. Se afirmaba que, cuando éstos entraran en

conflicto, nuestro comportamiento debia llevar la impar-

cialidad -y la abstencién- a sus limites mas exigentes.
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Correlativamente, se sostenfa que nuestra accidén habia
de buscar aquellas 4reas de entendimiento que fueran,
a su vez, punto de confluencia y concierto de los dis-
tintos palises hermanos, potenciando sus posibilidades

con espiritu comunitario.

Paralelamente, se entrelazaban -con esos principios
rectores- tres "ejes conceptuales'", a modo de manantia-
les de inspiracién de nuestra politica iberoamericana.
En primer término: la potenciacién del 'vinculo" -
-razén y esencia de lo que hemos denominado el "hecho
diferencial" de nuestras relaciones- procurando ampliar
su base de sustentacién de opinién a ambos lades del
Atléantico.

En segundo lugar: el ofrecimiento de Espafia como ''puente
entre Iberoamérica y Europa. Ofrecimiento formulado
comoc servicio, accionado tan sdlo a instancia de parte.
Y, por ultimo, se aseguraba que nuestra accidon asumfa
la enorme trascendencia de la. neccsidad de la "integra-
cién" en el Area iberoamericana y se comprometia a
fomentar y respaldar, en la medida de nuestros recursos,

cuanto esfuerzo fuera generdndose in situ.

La pablica y reiterada solemnidad con que fué anunciada
y explicada esa  politica por las mis altas instancias
del Estado, tuvo su paralelo desarrcllo en la reestruc-
turacién de los érganos de la Administracién Publica
que habian de ejecutarla. La reforma del Instituto
de Cultura Hispanica {ué el hith mas significativo

de ese empefio.

Sin embargo, a la hora de la puesta en préactica de
esa politica, el Gobierno del momento no asign6é los
recursos humanos y econbmicos que ésta Tequeria, ni

quiso en buena cuenta asumir la disciplina que impone



todo disefio politico fundado y encuadrado por principios
generales. Pronto, las decisiones se fueron tomando -
en funcién de <criterios de circunstancia, segln la
conveniencia y condicionamientos ajenos a <cuanto se
habia proclamado. Al incurrir en 'casuismo', la politica
dej6é de ser creible y pasd a ser en cierto grado impre-

visible,

IBEROAMERICA EN LAS NEGOCIACIONES CON LA CEE

No obstante la quiebra -a la hora de su aplicacién
en la préctica-, del disefio politico que se acaba
de exponer esqguemAticamente, la filosofia de sustenta-
cién que 1lo inspiré siguid siendo, en buena cuenta,
fuente vy rtazdédn N0ltima de la accidn que Espafia desea
realizar en Iberocamérica. Al margen de la formulacidn
de una u otra pelitica concreta, de la mayor o menor
consistencia en su aplicacién practica, de la identifi-
cacién o no de la opinidn con sus plantcamientos vy
resultados, existe una rcalidad politicamente insoslaya-
ble: la vinculacidén emocional de la opinidén plblica

espafiola con lberocamérica y su acontecer.

Conviene subrayar-el aspccto emocional de¢ esa religacién
va que no obedece a «criterios racionales, emanados
de intereses, de precisidén en la informacidén o de razdn
alguna de entrelazamiento en sus respuestas que sea
medible o previsible. La opinidén espafiola reacciona
extemporaneamente, las mas de las veces, a cuanto de
importante ocurre en Iberoamérica; pero reacciona.
Y, politicamente, ese hccho es el que cuenta en defini-
tiva, puesto que, en primer lugar, cn modo alguno puecde
ser ignorado por c¢l analista o ¢l profesional de la
politica vy, en segundo término, reclama un esfuerzo

de conduccibén por parte de este Ultimo.

A esa luz, también, debe analizarse la recurrente inci-
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dencia del tema iberoamcricano en el curso de las nego-
ciaciones de Espafia con la CEE. De alguna manera,
no parecerfa demasiado aventurado el llegar a asegurar
que, dada la idiosincrasia de la opinién piblica espafio-
la, la integracién en la Europa comunitaria no podré
conciliarse confiadamente, como plena e irreversible,
mientras aquella no aprecie salvaguardada su relacién
ecspecial con Iberoamérica por esa misma Europa. Nébtese
que, en este caso, no se trata de que se quiera conser-
var un importante entramado de intereses econémicos
propios. Las inversiones espafiolas y los flujos comer-
ciales, en lo que se refiere a Iberocamérica, alcanzan
cifras modestas. Por el contrario, antes que nada se
trata de una cuestién de actitud: de la percepcién
de un interés real, hacia el 4rea iberoamericana,
por parte de la CEE, en cierta forma como consecuencia
del hecho de la incorporacién de Espafia.

De hecho, esa preocupacién ha estado presente en el
animo de los Gobiernos y las delegaciones de Espafia
en Bruselas desde la primera sesién de la Conferencia
Negociadora con la CEE, en 1979, y no ha dejado de
estarlo desde entonces (3). Especialmente reveladora
resulta, en ese sentido, 1la 'Declaracién del Reino
de Espafia sobre América Latina', incorporada al Acta
de Adhesidén a las Comunidades Europeas, que textualmente
reza:

"Con el fin de evitar perturbaciones bruscas
en sus importaciones originarias de América Latina,
Espafia ha puesto de relieve en 1la mnegociacién
los problemas "que se plantgean con la aplicacion
del acervo a dcterminados productos. A titulo
temporal sec han tenido en cuenta soluciones parcia-

(3) CONF-E/6/79
CONF-E/26/79
CONF-E/27/80
CONF-E/18/81
CONF-E/4/82
CONF-E/39/82
CONF-E/82/82
Etc.
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les para el tabaco, el cacao y el café.

"Espana, con arreglo a los principios y criterios
encaminados en la Declaracién comin adoptada por
la Conferencia sobre América Latina, sc¢ propone
encontrar soluciones permanentes en el marco del
S.P.G.,, con ocasiétn de su préxima revisidn o
de otros mecanismos que existen en el interior
de la Comunidad".

En la medida en que eventualmente llegue a traducirse
en decisiones concretas, resulta igualmente auspiciosa
la "Declaraci6én de intenciones, relativa al desarrollo
y ‘a la intensificacién de las relaciones con los paises
de América Latina'", hecha por la Comunidad e incorporada
asimismo al Acta de Adhesién de Espafia. En la ocasiébn,
la CEE, junto a confirmar 'la importancia que atribuye
a los lazos tradicionales que mantiene con los paises
de América Latina': a) '"reafirma .... su voluntad
de extender y de reforzar sus relaciones econémicas,
comerciales y de cooperacién'; y b) "estd resuelta
a.... contribuir.... al desarrollo econbémico y social
de la regién latinoamcricana asi como a sus esfuerzos

de integraci6n regional'.

Importa seflalar que esta Gltima declaracién, a la vez
que recoge el espiritu de la Resolucidén adoptada por
el Parlamento Europeo en Octubre de 1983 y el de su
posterior Recomendacién 991 (1984) al Comité de Minis-.
tros de la Comunidad, se hace igualmente eco de la
Comunicaci6on de su propia Comisidén al Consejo, de 6
de Abril de 1984 (4). Es manifiesta, por tanto, la
progresiva confluencia entre las intcnciones, respecto
a Iberoamérica, que viene anunciando la Comunidad vy
las ecxpectativas que de la polftica conjunta alberga

Espafia a medio plazo.

(4) COM (84} 105 final.
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Ahora bien, comprobada y admitida esa tendencia hacia
una creciente coincidencia, seria engafioso no registrar
también Jla persistencia de evidentes diferencias -
-de’ predisposicién, interés, enfoque, valoracién,...-
a la hora de analizar la problemltica iberoamericana
y de elaborar la pertinente respuesta politica. Una
somera revisién de las cuestiones de mds candente
actualidad, hecha a la luz de la politica ibercamericana
del Gobiernc espafiol, nos servird de hilo conductor
para ir poniendo de relieve esas concordancias y diver-

gencias.

PROYECCION DE LA DEMOCRACIA

ABRE
El 9 de Febrero éﬁ?ﬁ;@, ante las cémaras de TVE, el
Ministro de Asuntégs Exteriores, Francisco Fernandez
Ordofiez, volvid a sintetizar los principios que, con
caracter general, vienen informande la politica exterior
espafiola en los uGltimos afos. Asi, segin el Ministro,
al margen de la légica promocidén y proteccidén de los
intereses estrictamentc propios, Espafna pretende fomen-
tar en su accidén exterior: el respeto de los derechos
humanos, la consolidacién de 1la paz y la evoluciédn

hacia formas democréticas de gobierno.

A ese nivel de mAxima generalizacién principista, resul-
ta patente la piena coincidencia de la politica exterior
del Gobierno espafiol con la de lq}Comunidad. En buena
cuenta, tal coincidencia no es sino la simple y obligada
consecuencia de compartir una misma filosofia politica
como fuente inspiradora de las respectivas organizacio-
nes institucionales. Tanto Espafia como los restantes
paises miembros de la Comunidad configuran la expresién
piblica -y, hasta cierto punto, la accién préctica-
de su politica exterior a tenor de la vigente ¢&tica

finisecular propia de las democracias pluralistas.
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Al analizar, a esa luz, la politica iberoamericana
del actual Gobierno espafiol y compararla con la que,
conjuntamente, han venido siguiendo los paises miembros
de la Comunidad, apreciamos wuna concordancia basica
inicial en la comin inspiracién y motivacién ética.
Ciertamente, el énfasis emocional con que puedan ser
estudiados y enjuiciados los problemas en Madrid o
en Bruselas, serd muy a menudo distinto, pero la actitud
basica de respuesta ética obedecerd por fuerza a una

idéntica clave de principios.

La importancia de una coincidencia de esta naturaleza
es clara, ya que implica una concordancia en la selec-
cién de afinidades y rechazos y, como resultado, el
entendimiento en profundidad con unos mismos -interlocu-
tores politicos ibercamericanos y una andloga censura

a otros.

En el campo de los derechos humanos, por lo demés,
Ja politica seguida en los Wultimos afos en los foros
internacionales viene coincidiendo en todo con la comu-
nitaria. Asi también, en lineas generales, ocurre con
el gipo de presiones que a ese fin se ejercen en la
accion bilateral, la actitud frente al refugio politico,
etc. En Abril de 1983, el Vicepresidente del Gobierno

afirmaba piblicamente que:

"Espafia se propone dar las mayores facilidades
"y el trato mas igualitario posible a los latinoame-
ricanos que, por una u otra razdn, fijen temporal

0 permanentemente su residencia en nuestro pais..."
Y una de las causas que Ultimamente han impul-
sado a alpunos de ellos a permanccer en Espafa
es de tipo politico. Debemos fijarnos aqui el
objetivo solcmne de la desapariacién de ese tipo
de causas, el logro de una realidad hemisférica...
en que los desplazamientos de uno a otro de nues-
tros paises obedezca enteramente a la libre elecciédn
y no a la necesidad de preservar, en territorio
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entrafiable pero ajeno, la dignidad personal vy
la propia vida." (5).

Palabras éstas, del Vicepresidente Guerra, que, salvando
el l6gico énfasis de todo didlogo de hermandad, reflejan
el mismo espiritu y actitud propios de los restantes
paises miembros de la Comunidad.

En la siempre éardua y dificil peripecia de la evoluciébn
hacia la democracia, la politica iberoamericana del
Gobierno espafiol es terminante en sus enunciados vy
propdésitos (6). De hecho, no ha regateado su apoyo
decidido, segun el caso, tanto a las democracias efecti-
vamente emergentes de la experiencia autocrdtica como
a los grupos y fuerzas empefiados en alcanzarla en
sus respectivos paises. En un articulo en "Il Messagge-
ro', el Ministro Fernéndez Ordofiez observaba reciente-
mente que ''las posibilidades de progreso o regresibn
de la democracia se estdn jugando en buena medida en
el continente latinoamericano' (7). El Gobierno espafol
ha actuado acorde con esa conviccidén, consciente de
que la consolidacién de una democracia recién recuperada
pende, en Gltima instancia, de las perspectivas econémi-
cas con que de hecho cuente el pais y de la estabilidad
social que dimane de su distribucién de la riqueza.

No basta, pues, con el apoyo politico, por amplio y manifiesto
que'éste sea -y se entiende que ha de serlo-: viaje del Rey a
la Argentina; del Presidente Gonzélez a la Argentina
y al Uruguay; etc. Se trata, asimismo, de acompaflar

ese apoyo, de carécter eminentemente publico, de otro

(5) Alfonso Guerra, discurso inaugural de "Iberoamérica:
Encuentro en la Democracia'", el 27 de abril de 1983.

(6) Punto 96, cn el programa politico de 100 puntos con
que el PSOE llegbé al poder.

(7) "11 Messaggero", 4 de Enero de 1986
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directo y sustancial, en el plano financiero, asisten-

cial o de cooperacién. Volveremos sobre ello.

A medio y largo plazo, "Espafla tiene muy presente que
su . politica exterior en Iberocamérica tiene dos funda-
mentos béasicos: el favorecer 1los procesos sociales
en curso y el conjugar su accidén con los procesos inter-
nacionales auspiciados por algunos paises iberoamerica-
nos" (8). Efectivamente, las palabras del entonces
Ministro de Asuntos Exteriores revelan una consciente
preocupacién por los problemas socioestructurales del
Continente y apuntan, implicitamente, a las imprescindi-
bles reformas para la sustentacién de una paz social
mas justa y estable en la regién.

Asi, la paz dependeréd no sélo de una solucidén negociada
de 1los conflictos (solucién a corto), sino también
del dificil logro de un adecuado desarrollo integral.
Tal desarrollo o modernizacidén, a su vez, es de todo
punto impensable si los mercados siguen operando sobre
estrechas concepciones limitativas de cardcter nacional.
Finalmente, en frase del propio Ministro, "s6lo la
correcta percepcién de la realidad permitiréd evitar
caer en la tentacidén de transplantar modelos politicos
desarrollados en otras circunstancias' (8). Pero,
orillar la inercia imitativa, anteponiendo la concepcidn
de disefios autdctonos, tan sb6lo es concebible desde
la gfirmacién de la propia identidad comunitaria.

Consecuentemente, rtecogiendo las coordenadas que antece-
den, se puede afirmar que la politica iberoamericana
de Espafia cntiende favorcecer y dispensar su inequivoco
apoyo a-: la solucidén pacifica y negociada de los con-
flictos: la cooperacibén para e}l desarrollo y la moderni-

(8) Fernando Morén, palabras en el acto inaugural de "Ibe
roamérica: Encuentro en la Democracia", el 27 de Abril
de 1983,, en Madrid.
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zacibén de los paises del é4rea: la integracion regional
y subregional; y la afirmacién de la identidad comunita-
ria iberoamericana.

Al hilo de cada uno de estos rubros, seguiremos exami-

nando brevemente las coincidencias o discordancias

con la politica comunitaria.

LA SOLUCION PACIFICA Y NEGOCITADA DE LOS CONFLICTOS

La posicion del Gobierno espafiol quedé nitidamente
expuesta a través de su temprano y manifiesto apoyo
a Contadora. En buena cuenta el Derecho Interamericano
invoca este principio de la solucidén pacifica y negocia-
da de los conflictos como uno de los basicos de cuantos
conforman su "sistema'. El Gobierno espafiol entiende
que '"es beneficioso que el conflicto se resuelva a
nivel regional'. Por eso mismo, "Espafia no ha pretendi-
do jugar nunca un papel mediador; ha insistido siempre
en la misma filosofia: apoyar a los paises de la re-

gién" (9).

"Contadora tiene el enorme valor, y por eso deberia
mantenerse, de sentar a las partes implicadas para
dialogar, respetando las posiciones de todos, para
mantener un didlogo que sustituya la muerte por la
pakabra, la muerte por la vida" (10). El Presidente
del Gobierno espafiol ha insistido, una y otra vez,
en esas caracteristicas de Contadora y en su efecto

"disuasorio", tanto de una posible intervencién armada

(9) Felipe Gonz4dlcz, rueda de prensa en el Hotel Plaza
de Nueva York, cl 26 de Noviembre de 1985.

(10) Felipe Gonzalez, Discurso de Clausura de “Iberoamé
rica: Encuentros en la Democracia'", el 30 de Abril
de 1983.
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externa como de una generalizacién regional del conflic

to.

La coincidencia con la politica comunitaria €s$, en
este caso, total. Espafna asiste, junto con la Europa
de los Diez, a la Conferencia de San José de Septiembre
de 1984 y, en unién de sus Ministros de Relaciones.
Exteriores, los de Contadora y el de Portugal, firma
el Acta, el 29. Previamente, tanto la XXII como la
XXV1 sesién del Consejo de Europa, de Marzo de 1982
y Junio de 1983 'respectivamente, se habian ocupado
y pronunciado ya sobre el conflicto centroamericano.
Asi también, los Ministros de Relaciones Exteriores
de los Diez se vuelven a pronunciar en apoyo de Conta-
dora el 15 de Enero y 12 de Febrero de 1985 vy, en
Septiembre, con Espafia y Portugal presentes, se felici-
tan todos de la <constitucién del '"Grupo de Apoyo”

a Contadora.

Por ultimo, en la segunda Conferencia Ministerial
de la Comunidad Europea, Contadora, Centroamérica,
Espafia vy Portugall reunida en Luxemburgo el 11 vy
12 de Noviembréy)zz institucionaliza la relacién poli-
tica entre los participantes y su acuerdo de coopera-

cién mediante la firma de un acuerdo en lengua espaificla.

A lo largo de todo ese coincidente recorrido, la poli-
tita comunitaria y la espafiola se decantan e insisten
en los mismos supuestos y objetivos. Ambas estiman
que el fin de la violencia en Centroamérica ha de
alcanzarse por la via del didlogo. Un didlogo que,
a través del respeto a la voluntad popular, los derechos
humanos y las soberanias nacionales, conduzca a la
restauracién de la paz en el &rea, asentada sobre
formas democraticas pluralistas, que haga ‘posible
el enfrentar decididamente los problemas econémicos

y de desigualdad social.
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Légicamente, al conocer el contenido del '"Mensaje de
Caraballeda para la Paz, la Seguridad y la Democracia
en América Central" -emitido por los Ministros de
Relaciones Exteriores de Contadora y del Grupo de Apoyo,
el 12 de Enero de 1986, desde la localidad venezolana
de la que toma nombre- y visto el respaldo que le
otorgaron los paises del &rea en 1la 'Declaracidén de
Guatemala', con ocasidén de 1la toma de posesidn del
Presidente Vinicio Cerezo, el 14 del mismo mes, el
Gobierno espafol optd por su apoyo inmediato.

El 27 Jde Enerq{ el Ministro Fernadndez Ordofiez -que
habia asistido en Guatemala a la toma de posesién-
declaraba a Radio Nacional de Espafia, poco antes de
volar a Bruselas para asistir al Consejo de Ministros
de la Comunidad: '"Hay que apoyar este planteamiento,
que pucde llevar tranquilidad a los paises del sur
de Estados Unidos y forzar a Nicaragua a un proceso
interno democratico" (II). Una semana antes, en Taor-
mina, el 21, en la rueda de prensa conjunta con el
Presidente Craxi, el Presidente Gonzalez anunciaba -
el acuerdo de ambos Gobiernos en su pleno apoyo al
"Mensaje de Caraballeda'".

LA COOPERACION PARA EL DESARROLLO Y LA MODERNIZACION

]

"En una realidad como la que hoy vivimos, tanto desde
el 4angulo moral como desde el estricto pragmatismo,

la interdependencia impone unas soluciones y descali-

(II) Cable de Europa Press del 27-Enero-1986
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fica otras'" (12). En tal sentido, el Secretario de
Estado de Coopercidén Internacionl y para Iberocamérica
recordaba también que 'la recuperacién econbmica, ailn
la de 1los pafises desarrollados, pasa necesariamente
por la reactivacién de todas las economias, grandes
y pequenas'". (12). Evidentemente, medidas tales como
el incremento mé&s o menos disfrazado de las précticas
proteccionistas, la reduccién de los recursos asignados
a la cooperacién internacional o  las politicas moneta-
ristas responsables de los altos tipos de interés,
por citar s0lo algin ejemplo, no son precisamente los
instrumentos que han de paliar la grave situacién de
crisis en el mundo menos desarrollado.

A ese respecto, el Gobierno espafnocl no ha ocultado
nunca su seria preocupacién y su disponibilidad para
contribuir al estudio de las oportunas y posibles solu-
ciones. Entiende que, en Ibercamérica, la diversidad
de situaciones reclama desde luego variedad de enfoques
en la busca de soluciones. Mientras gque en . algunos casos
-dejando de momento de lado '"la deuda'- el problema
se encuadra en el general de la reactivacidén econdbmica
mundial y en el eventual apoyo para la intensificcidn
de ciertos flujos comerciales en su favor, en la mayo-
ria, en cambio, las dificultades implican ademéds defi-
ciencias estructurales graves que reclaman perentoria-
mente atencién y ayuda.

"En este sentido el Gobierno considera que la coopera-
cién internacional, en un mundo esencialmente interde--
pendiente, configura un instrumente idbéneo y potencial-
mente cficacisimo para el logro de un crecimiento econd-
mico sg@stenida y el consecuente bienestar y progreso

de los pueblos. Por consiguiente entiende que constituye

(12) Luis Yafiez-Barnuevo, Discurso en el acto de solemne
celebracidén del 12 de Octubre en el Paraninfo de -
la Universidad Complutense, en 1986.
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una aportacién fundamental para alcanzar y consolidar
ese anhelo de paz mundial estable que todos deseamos
ver vigente y consolidado en la convivencia internacio-
nal" (13).

Y, efectivamente, en los Gltimos afios, Espafia ha venido
incrementando sistemadticamente sus asignaciones presu-
puestarias a la cooperacidén que presta a otros paises:
y ello, pese al serio reajuste econémico interno que
ha tenido que aplicar y soportar. El empefio resulta
tanto mAs notorio cuanto que, en el pasado, su aporta-

cién habia sido escasa.

Naturalmente, los esfuerzos se orientan preferentemente
-casi con exclusividad- a Iberoamérica y Guinea Ecuato-
rial. E1 Gobierno, en pfincipio, tiene la intencidn
de proseguir esa politica. En su discurso, ya reiterada-
mente citado, el Secretario de Estado fué claro y conci-
so al respecto, expresando al tiempo una aspiracién

con respecto a la Comunidad:

"Queremos ser particularmente fieles a ese legado
comin a la hora de optar por nuestras preferencias
al decidir selectivamente los programas que habre-
mos de abordar y realizar en nuestra accidén de
cooperacién. Somos conscientes de que toda esa
limitacidéon de recursos impone una concentracidn
de esfuerzos, como dnico medio de no dispersar
y trivializar 1los resultados. Ello 1lleva a un
proceso de selectividad compleja y, a veces, dolo-
roso. Légicamente, las afinidades histéricas vy
afectivas tendrén preeminencia. Como ha venido
siendo una constante hasta ahora, los paises herma-
nos de América continuarédn primando en la lista
de los destinatarios de nuestra cooperacidén. Y
junto a estos no quiecro dejar de mencionar al
unico pais africano de¢ habla cspafiola, la Republi-
ca de Guinea Ecuatorial, que también incluyo entre
aquellos paises de atencibén prioritaria para 1la
Cooperacién espafiola.

(13) Luis Y&nez-Barnuevo, Discurso citado.
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A las razones afectivas, en su caso, se suman
poderosas motivaciones objctivas que sc¢ despren-
den dc¢ la mayor eficacia. Crecmos dificilmente
discutible que, a la luz del mejor empleo de los
medios de cooperacidn que el mundo desarrollado
estd en disposicidén de aportar, los nuestros alcan-
zardn siempre una relacidén costo-resultado incom-
parablemente mayor si son destinados a las necesi-
dades prioritarias de quienes hablan nuestra propia
lcngua y comparten en buena cuenta nuestra concep-
ci6én del mundo.

Espafia se enfrenta a un desafio histérico de primer
érden. La entrada en la CEE tendrd consecuencias
en todos los &mbitos y de la misma manera que
significa el reencuentro de nuestro pais con la
realidad europea, constituye una oportunidad in-
. apreciable para que se reconstruyan los vinculos
en una vy otra direccién que unieron por mucho
tiempo a Europa y América. Espafia en una doble
condicién de pais de vocacidn europea y americana
no ahorrard esfuerzos en este sentido, con lo
que el significado de la ampliacidén de la Comunidad
tendrd transcendentales efectos a ambos lados
del Atlantico'. -

EL PROBLEMA DE LA DEUDA EXTERIOR Y LA COOPERACION FINAN-
CIERA.

Consideracién aparte merece el serio problema del enorme
endeudamiento exterior iberoamericano. A estas alturas,
para cualquier observador resulta evidente que, tan sHio
una solucién de orden politico, podrd sacar de su insupe-
rable confrontacién de posiciones financiero-contables
a acreedores y deudores. También parece inevitable que,
a faita de alguna férmula de entendimiento, el desliza-
miento de los paises ibercamcricanes hacia posiciones
reivindicacionistas tercermundistas se agudizaré progresi-

vamente.

El Gobicrno espafiol definié su postura ante ¢l problema
cn la primera mitad del afo 1983 y el entonces Ministro

de Economifa y Hacienda, Miguel Boyer, en su discurso
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de apertura como Presidente de las XXXVIII Reuniones
Anuales de las Juntas de Gobecrnadores del Banco Mundial,
Corporacidédn Financiera Internacional, Asocicién Inter-
nacional de Fomento y del Fondo Monetario Internacional,
celebradas ese afio en Washington, recogi6 béasicamente
sus coordenadas, al analizar 1las condiciones de 1los
procesos de ajuste en los paises en desarrollo y su
apoyo por el sistema financiero y la cooperacién inter-

nacionales. (14).

Desde entonces, las distintas autoridades gubernamenta-

les han vgnido reiterando insistentemente la definida
posicidn espafiola. El propio Presidente del Gobierno
crey6 conveniente recordarla con detalle en su discurso
ante la Asamblea General de las Naciones Unidas, el

pasado 26 de septiembre. He aqui sus palabras:

"Pero es bueno aceptar que en la génesis de estos
problemas actuales, las responsabiliddes han estado
profusamente distribuidas. Es importante sobre
todo reconocer que el problema de la deuda no
“es un fendémeno aislado, sino que forma parte inte-
grante del desarrollo econémico en un mundo inter-
dependiente y que su solucidén es, por tanto, una
tarea de todos los paises, tanto de los deudores
como de los acreedores.

Por parte de los paises fuertemente endeudados,
su contribucidén inevitable a la solucidén de este

. problema tiene que estar centrada en el desarrollo
de politicas de reformas y de ajustes econdmicos -
que implican programas de austeridad, pero que
también suponen una actualizac¢idén de los recursos
'y de los sistemas productivos. ‘

Son politicas econdémicas ingratas -las conozco
bien-, casi sicmpre ascdiadas por impaciencias
y atacadas desdec propuestas tan simplistas como
"engafiosas.

Pero estas politicas merecen nuentro respeto,
nuestro aliento y nuestra ayuda. Debemos, por

(14) Ver "Informacién Comercial Espafiola'", n®. 1905,
6 de Octubre de 1986.



23

consiguiente, apoyarlas, muy especialmente cuando
se estdn adoptando por gobiernos democréaticos
que tienden -a abrirse paso con duro esfuerzo para
superar la crisis y mantener las libertades, con
frecuencia conquistadas a un altisimo coste.

Ahora bien, ese respeto y ese apoyo  tienen que
~expresarse mediante una colaboracién efectiva.

Tenemos que ser conscientes de que, por muy firme
que sea la voluntad de los paises deudores de
aplicar politicas de ajuste, existe un limite
mas allad del cual aspiraciones indiscutibles para
la dignidad del ser humano generan tensiones socia-
les quec se hacen irresistibles.

Es necesario, por consiguiente, que cuando estos
paises practiquen politicas econémicas sanas puedan
contar con una cooperacién internacional eficaz
que les permita generar un horizonte de esperanza
para sus pueblos.

La cooperacidén de los paises acreedores no puede
limitarse a tratar 1los problems financieros caso
por caso y a considerar el tema de la deuda como
un hecho aislado.

La realidad es que las politicas monetarias, fisca-
les y comerciales de los paises industriales afec-
tan directa y gravemente a los paises en desarrollo
y condicionan su propia capacidad de apoyo'" (15).

El animo de cooperacidén que entrafia la postura espafiola
es patente. Por su mayor sintonia con 1los modos de
pensar vy enjuiciar iberoamericanos, las autoridades
econdtmicas y financieras espafiolas comprenden yaquilatan
mejor hasta qué punto pesan -en la valoracién que
sug homdénimos de ultramar hacen de '"la dcuda™,- aspecc-
tos tales como, por ejemplo, la equiparacién que han
tenido que admitir entre la deuda exterior publica
y la privadas; o, nuecvo ejemplo, la evidencia de que
su  cndcudamiento conjunto -de cerca de trescicntos
mil millones de ddélares cn cinco afios, revertidos casi
exclusivamente en Estados Unidos, Europa y Japén-

sirvid 'para mantener la ocupacidén productiva, y por
cnde laboral, de¢ 1la industria de Occidente durante

un lustro.

(15) D.N.U. - Asamblea Gecneral - A/40/PV. 10 - 26. Sep-
tiembre 1985. :
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En l1a misma linca, la posicidén espaficla no puede dejar
de hacerse eco de otras evidencias: 1la indisoluble
interconexién en la préctica entre el servicio de la
deuda, ﬁor un lado, vy los flujos de las balanzas comer-
ciales, la oscilacién de los tipos de interés y la coti-
zacidébn del doélar, por otro; o la interrelacibédn entre
las politicas de ajuste exigidas por las autoridades
financieras internacionales, la estabilidad politica
interna de los paises que las aplican y la condicionali-
dad con que se otorgan los imprescindibles nuevos crédi-
tos; etc. Razones, éstas, que incitan a aguardar que
el arbitrio dc soluciones se inspire en la responsabili-

dad compartida.

Esos principios han configurado, de hecho, la actitud
de Espafia en la préactica. Al sobrevenir la crisis de
la deuda, como es sabidoc, nuestro esfuerzo financiero
ha consistido -segln precisaba en Noviembre nuestro
Secretario de Estado de Comercio- en la aceptacidn
de un fuerte incrementeo del déficit habitual con el
Area; en que el crecimiento de nuestras percepciones
por intereses se vieran <contrapesados negativamente
por el deterioro de los restantes renglones de la balan-
za por cuenta de renta; y en la repercusién, de los
acuerdos de rvefinanciacién pactados, sob<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>