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ABSTRACT

This article considers the ways in which Spanish state institutions responded
to the Madrid bombings of 11 March 2004 in the context of the global ‘War
on Terror’. It examines three inter-related arenas of Spanish policy after
9/11 in which security and civil society are invoked in ways that impact
upon the country’s development agenda toward its southern Mediterranean
partners. The first relates to Spain’s external relations with its North African
neighbours, and in particular the place of migration in shaping these relations
over the last decade. The second concerns Spain’s political relations with the
representative organizations of its own Muslim populations. A third area
of analysis pertains to the juridical-institutional reactions of the state to the
11 March attacks: how have public authorities and civil society been affected
and refashioned in the face of jihadist terrorism on the peninsula? The author
argues that in each of these domains, the post-9/11 context generally, and the
11 March attacks in particular, have elicited a securitization of civil society,
which has in turn been associated with the country’s international relations
and domestic politics. Such securitization, however, has only been partially
successful, thus vindicating the continuation of ‘politics as usual’ among
Spain’s state officials and its civil society.

INTRODUCTION

On 30 October 2007, twenty-one people were sentenced by Spain’s Na-
tional Court (Audiencia Nacional) on charges relating to participation in the
Madrid bombings of 11 March 2004 (henceforth 11-M). Of these, twelve
were North African nationals and nine were Spaniards. The breakdown
in geographical provenance of those responsible for the Madrid bombings
would be incidental were it not for the fact that immigration and subsequent
residence of predominantly Muslim Maghrebis in Spain has been framed
as a security concern for some years now, both among organs of the state
and from within the country’s civil society. At the same time, Maghrebi im-
migrant workers — overwhelmingly Moroccan in origin — act as a crucial
reserve of labour for the Spanish economy, while their remittances constitute

I would like to thank the anonymous referee for constructive comments on an earlier draft.

Development and Change 41(2): 313–333 (2010). C⃝ International Institute of Social Studies
2010. Published by Blackwell Publishing, 9600 Garsington Road, Oxford OX4 2DQ, UK and
350 Main St., Malden, MA 02148, USA



314 Alejandro Colás

a critical source of foreign earnings for Morocco. This confluence of mar-
ket forces, terrorist threats and transnational social relations in the western
Mediterranean throws up considerable conceptual challenges in addressing
such separate yet overlapping socio-economic and political dynamics.

The bulk of this article considers the ways in which Spanish state insti-
tutions and civil society organizations responded to 11-M in the context
of the global ‘War on Terror’. Irrespective of the limited analytical value
of this latter term, the attacks of 11-M bore the hallmarks of global jihadist
terrorism which erupted into world politics during the 1990s and can there-
fore reasonably be seen as part of the global jihadist campaign1 of which
the events of 11 September 2001 form the epicentre. Indeed Spain had, un-
der conservative Prime Minister Jose Maria Aznar, proudly aligned itself
with President George W. Bush’s War on Terror, also deploying the term
domestically to challenge Basque terrorism, just as President Karimov in
Uzbekistan had manipulated the term for his domestic and external purposes
(see Daniel Stevens’ article in this cluster). The article focuses on, and is
structured around, three inter-related arenas of Spanish policy and politics
after 9/11, in which security and civil society are invoked in ways that impact
upon the country’s development agenda toward its southern Mediterranean
partners, with Morocco at the forefront.

The first section takes up the cluster theme of aid, diplomacy and secu-
rity and focuses on Spain’s external relations with its North African ‘near
abroad’, and in particular the place of migration in shaping such a relation-
ship over the last decade. Special attention is reserved in this context for
the ways in which population flows across the Mediterranean straddle the
so-called ‘new security–development terrain’, connecting previously dis-
tinct spheres of socio-economic exchange and national security. The second
section examines the Spanish state’s political relations with the representa-
tive organizations of its own Muslim populations, particularly after 11-M,
shedding contextual light on the responses of Muslim organizations, and
other parts of civil society, to state initiatives around counter-terrorism, the
second cluster theme. Here the focus is on the ways in which the perceived
external threat of migration is internalized as an anxiety over the poten-
tially subversive or violent role of Muslims already living and working in
Spain. The final domain of analysis addresses the theme of counter-terrorist
measures and their effects on civil society. In particular it pertains to the
juridical-institutional reactions of the state to the 11-M attacks: how have
public authorities and civil society been affected and refashioned in the face
of jihadist terrorism on the peninsula? In each of these domains, I shall argue,
the result has been a securitization of civil society, which has in turn been
associated with the country’s overseas development strategy. In other words,
civil society and development in their various manifestations have become

1. I use this term in reference principally to the al Qaeda network and its self-proclaimed
affiliates.
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sites of state intervention — both discursive and juridico-political — in the
name of counter-terrorism and national security, a phenomenon observed
also in the other articles in this cluster.

I also argue, however, that the political responses to 11-M in Spain have
been very different to those in the UK after 7 July 2005 (the only other EU
member-state in which global jihadist terrorism has struck to date). This
runs contrary to recent analyses that posit a ‘striking similarity’ in European
responses to such terrorism (Bleich, 2009: 362). Since 9/11, and in the
context of the London bombings, Britain has experienced a flurry of counter-
terrorist legislation, considerable institutional re-organization in response to
new terrorist threats and, most importantly, a concerted effort at reshaping
state–civil society relations through the prism of ‘integration’ (chiefly of
a generic demographic group labelled ‘Muslims’). In Spain, on the other
hand, there has been little legislative and institutional reform in response
to 11-M, while the reshaping of state–civil society relations with respect
to the country’s Muslim communities has been minimal. Similarly, despite
the attempts by some on the political right to connect migration flows with
jihadist terrorism in Spain, there is little evidence that this association has
been successfully operationalized either at the level of policy or among civil
society actors. The policy response in Spain to 9/11 and its aftermath has,
in contrast to other western countries, been characterized by a continuation
of ‘politics as usual’ — that is, through the existing political and juridical
channels. Securitization of civil society and, by extension, development,
has certainly occurred — but not to a comparable degree as in Britain
or the USA (see Mark Sidel’s article in this cluster). Spain has thus far
eschewed a discourse or politics of exception. Why this is so remains an open
question in this article, although some possible answers are offered in the
concluding section. My main aim is simply to discuss Spain’s unique policy
responses to the manifestation of global jihadist terrorism on its own soil,
thereby hopefully also shedding some light on the inter-connections between
civil society, development and security as experienced in the contemporary
western Mediterranean.

Before proceeding, a quick word on definitions. The paper considers its
key concepts — civil society, development and security — in their widest
sense. Thus, ‘civil society’ is understood as a sphere of collective social
activity separated from the public power of the state, but mediated through
the private authority of the market (Colás, 2002). It includes both private
market exchange (e.g. between immigrant worker and employer) and the
forms of associational and public life that emerge from such social inter-
action (ranging from immigrant organizations and religious associations, to
media outlets, non-governmental organizations or political movements en-
gaged in the public sphere). ‘Development’ will refer chiefly to international
economic transactions (from remittances to official aid) aimed at contribut-
ing toward economic growth and the construction of social infrastructure
in different countries. Finally, ‘security’ is defined in equally conventional
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terms, simply as the absence of threats (Buzan, 1991). ‘Securitization’ is
employed in the way first coined by the so-called Copenhagen School of
International Relations: as a speech act that identifies and to a large extent
constructs threats to national security beyond the existing definition by state
authorities, thereby often legitimating states of emergency (Buzan et al.,
1998; Wæver, 1995). The conceptual assumption underlying the analysis
that follows is that security, civil society and development have thus be-
come deeply intertwined in the context of the War on Terror in general and
the attacks of 11-M in particular.

MIGRATION AND THE NEW DEVELOPMENT–SECURITY TERRAIN

It is impossible to understand the nexus between security and civil society in
Spain after 9/11 without considering the centrality of migration and relatedly
of trade, development and diplomacy, to the country’s internal and external
politics. Spain and its southern neighbours are economically highly — albeit
asymmetrically — inter-dependent. Morocco is by far the main source of
Spain’s migrant labour while together with Algeria and Libya, it also acts as
a key trading and investment partner for Spanish capital (for a detailed anal-
ysis see Boletı́n Económico ICE, 2007; more generally Escribano and Lorca,
2007). Notwithstanding the important differences between these Maghrebi
states and the specificities of their respective bilateral relations with Madrid,
the unique diplomatic predicament of all states involved is that deepening
socio-economic integration brings with it both enormously positive oppor-
tunities and significant threats. Specifically, the migration and settlement
of close to 700,000 legally-resident Moroccans in Spain has been an in-
dispensable component of economic growth in both societies, with much
of Spain’s agribusiness, service and construction sectors relying on North
African labour, while recorded Moroccan remittances from Spain amounted
to an estimated US$ 521 million in 2006, close to 1 per cent of the Maghrebi
kingdom’s GDP.2 At the same time, as in other regions on the fault lines of
sharp international inequalities, such exchanges can also be accompanied by
trafficking in people and narcotics, the exacerbation of existing social and
regional inequalities, and in some instances, the import of terrorists. ‘Migra-
tion, particularly across the Mediterranean’, one recent study has succinctly
put it, ‘is therefore seen as an incursion of an insecure space into a secure
one’ (Collyer, 2006: 256).

This kind of confluence of socio-economic and political phenomena can
be usefully analysed within the framework of the ‘merging of development

2. Figures derived from Spain’s Central Bank and IMF, cited in http://www.remesas.org/
(accessed 25 May 2008).
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and security’ in the course of the 1990s as posited by Duffield’s influential
book. Duffield (2001) identifies ways in which a reformulated international
humanitarianism converged with the perceived emergence of new threats
in the aftermath of the Cold War to produce a ‘new development–security
terrain’ where ‘[d]evelopment is ultimately impossible without stability and,
at the same time, security is not sustainable without development’ (Duffield,
2001: 160). The frontline of this new terrain is among ‘failed’ or ‘collapsed’
states of the global South where violent conflict and so-called ‘new wars’
elicit the humanitarian intervention of Northern states and NGOs. Such inter-
vention is aimed not merely at delivering emergency relief or reconstruction
aid, but also — and crucially — in the process radically reshaping whole
states and societies into stylized liberal polities. But such experiments in
engineering zones of ‘liberal peace’ also unfold in seemingly less volatile
parts of the world. ‘Today’, Duffield reminds us, ‘security concerns are no
longer encompassed solely by the danger of interstate war. The threat of the
excluded South fomenting international instability through conflict, criminal
activity and terrorism is now part of that new security framework’ (Duffield,
2001: 2). As we shall shortly see, jihadist terrorism has facilitated the fram-
ing of North African immigration to Spain as a potential threat from the
‘excluded South’. But equally, as I hope to demonstrate below, this framing
has been both contested and implemented in unique ways in Spain, offering
telling contrasts to the British and American experiences. In so doing, the
Spanish experience has thus far reinforced the kind of findings presented by
Adamson in her recent survey on international migration and national secu-
rity: ‘[i]t is how states respond to global migration flows through policy for-
mation and implementation that will determine the extent to which national
security is enhanced or diminished by international migration’ (Adamson,
2006: 198). In other words, connections between transnational population
flows and national security are never static or natural, but contingent and
manufactured.

A week after 9/11, the then Spanish Foreign Minister Josep Piqué engaged
in precisely this type of securitization. ‘Strengthening the fight against illegal
immigration is necessary in order to combat international terrorism’, he told
journalists on 18 September 2001, adding that it was ‘very likely’ that peo-
ple traffickers also handled the cross-border movement of terrorists (El Paı́s,
2001). This statement neatly encapsulates much of the Spanish anxiety over
migration as an agent of the security–development nexus in the aftermath of
9/11 and subsequently 11-M. The securitization of population movements
in the western Mediterranean, however, long predates the 9/11 conjuncture.
Since its rapid ascendancy as a destination for North African immigration
in the 1990s, Spanish diplomacy toward the Maghreb has been preoccupied
with the control and indeed reduction of migration flows from that region.
Initially, North African migration — whether legal or irregular — was seen
by both state and civil society actors in the context of social integration and
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inter-cultural co-existence.3 More alarmist and outright xenophobic sectors
of Spanish society saw an ‘existential’ threat to the country’s presumed na-
tional identity, prosperity and social stability emanating from mass Muslim
immigration. For those more concerned with the welfare of African migrants
themselves, it was the perilous — often fatal — crossing of the Gibraltar
Strait or the Atlantic route to the Canaries, followed by the super-exploitation
and denigration of many such workers once on Spanish territory, that war-
ranted talk of ‘security’ — in this context of a more human kind. During
the decade or so following Spain’s accession to the Schengen Convention
in 1991, successive governments (mainly of a staunch right-wing orienta-
tion) passed legislation aimed at regulating and reducing extra-European
migration to Spain, generally in the context of alleged fears of foreigners
‘swamping’ the country.4 If we broaden our understanding of civil society to
include international market transactions like those manifest in transnational
migration, then clearly Mediterranean civil society was ‘securitized’ long
before 9/11, not because of the terrorist menace, but rather in relation to
so-called ‘existential’ threats.

Madrid found different degrees of co-operation in Rabat, Tunis and
Algiers when attempting to monitor and regulate migration flows across the
western Mediterranean, but the policing of the Iberian peninsula’s coastlines
was, by the turn of the new century, increasingly Europeanized through the
newly-hatched Justice and Home Affairs pillar (Huysmans, 2000). It was fur-
thermore deeply embedded in Europe’s multilateral initiatives vis-à-vis the
southern Mediterranean, such the Euro-Mediterranean Partnership (EMP)
launched at the 1995 Barcelona Conference (re-launched in 2008 as the
Mediterranean Union), and its more bilaterally-focused 2004 successor, the
European Neighbourhood Policy (ENP) (Del Sarto and Schumacher, 2005;
Smith, 2005). The former reflected the post-Cold War (and indeed post-Oslo)
ambition of creating a ‘multilateral framework bringing together economic
and security aspects [that] comprise[s] a social, human and cultural dimen-
sion’ across all shores of the Mediterranean.5 It was supported through a wide
gamut of regional socio-economic and political co-operation programmes,
ranging from audio-visual media projects to multi-billion Euro investment
facilities. The ENP, for its part, emerged in the context of European east-
ward enlargement and aimed at a benchmarked but nationally-differentiated
process of ‘shar[ing] the benefits of the EU’s 2004 enlargement with neigh-
bouring countries in strengthening stability, security and well-being for all
concerned. It is designed to prevent the emergence of new dividing lines
between the enlarged EU and its neighbours and to offer them the chance
to participate in various EU activities, through greater political, security,

3. A good account can be found in Izquierdo (1996).
4. A brief overview is provided in Zapata-Barrero and de Witte (2007).
5. Barcelona Declaration (1995): available at http://europa.eu/scadplus/leg/en/lvb/r15001.

htm.
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economic and cultural co-operation’.6 In its southern dimension, this in-
volved supplementing existing EMP instruments with bilateral ‘joint’ Ac-
tion Plans aimed at extending the EU’s ‘common values’ — rule of law,
human rights, good governance, freedom of speech and social justice — to
its southern neighbours (Pace, 2007).

As George Joffé has astutely observed, shorn of their rhetoric, both these
initiatives are ‘[i]n essence, a European security policy designed to render
emigration from North Africa and the Middle East unnecessary by dynamiz-
ing their economic development and thus creating the necessary employ-
ment’ (Joffé, 2008: 154). The buzzword accompanying this synthesis of
security and development is ‘co-development’, understood as a formula that
replaces conventional, one-way international aid with the aspiration of an in-
tegrated Mediterranean ‘free market’ that will foster prosperity and stability
across all shores of the Mare Nostrum. Predictably, such a freedom has not
extended to the international movement of people, although lip-service is
generally paid in the relevant policy documents to the potential of harnessing
migration to economic growth in the southern Mediterranean countries of
origin.7

In line with this new development agenda, Spain’s international co-
operation agencies have over the last decade recast North African migra-
tion as an integral component of their proclaimed development strategy.
The launch in 2000 of the four-year ‘Plan GRECO’ (Programa Global de
Regulación y Coordinación de la Extranjerı́a y la Inmigración en España
or Global Regulation and Co-ordination Programme for Migration Policy)
aimed at facilitating the transfer of immigrant skills and capital back to
their countries of origin, together with the link made between migration
and regional stability in Spain’s 2001 and 2005–2008 Master Plans for In-
ternational Co-operation, represent two notable instances of the ways in
which migration flows have been re-conceptualized as the basis of ‘co-
development’. Closer scrutiny of how these aspirations have been translated
into policy, however, yield very little evidence of any significant impact
on the ground. As Lacomba and Boni have suggested in an in-depth study
of Spanish–Moroccan aid policy, ‘a detailed analysis concerning the exact
nature of Spanish development aid in Morocco demonstrated that official
Spanish cooperation policies in the area dedicate low priority to migration
issues’ (Lacomba and Boni, 2008: 125).

It is against this backdrop — in which migration flows have already served
as conduit for the security–development nexus — that we can begin to under-
stand the peculiarities of Spain’s foreign policy response to the 11-M attacks.

6. European Neighbourhood Policy (2004): available at http://ec.europa.eu/world/enp/
pdf/strategy/strategy_paper_en.pdf.

7. See for instance ‘Agreed Conclusions of the 9th Euro-Mediterranean Meeting of Ministers
of Foreign Affairs’ at Lisbon (5–6 November 2007): http://www.eu2007.pt/NR/rdonlyres/
FF7CA6E4-5980-4B3A-A3B6-00D072967697/0/9ReuniaoEuromedMNES.pdf.
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Once those accused of perpetrating the attacks were identified as Maghrebi
nationals, the transnational flows across the Strait of Gibraltar — and by
extension, transnational civil society — were bound to become a focus of
counter-terrorist efforts. Article 5 of the North Atlantic Treaty had already
been invoked after 9/11 to launch Nato’s Operation Active Endeavour aimed
at ‘patrolling the Mediterranean, monitoring shipping and providing escorts
to non-military vessels through the Straits of Gibraltar to help detect, de-
ter and protect against terrorist activity’.8 Bilateral co-operation in areas of
policing, law-enforcement and intelligence intensified across the Mediter-
ranean littoral in the aftermath of the 11-M bombings, and on the multilateral
plain, the tenth anniversary of the Barcelona Declaration, in 2005, saw the
signing of a Euro-Mediterranean Code of Conduct on Countering Terrorism.
Despite failing to agree on a common definition of international terrorism,
the signatories to the document seemed to have placed this issue at the fore-
front of the EMP, marking in the view of one expert observer, ‘a significant
advance in the creation of a common political framework that acts as a
normative and conceptual reference point’ (Reinares, 2005: 5).

With regard to the securitization of North African immigration, there is
little evidence to date that the Spanish state has either substantially ex-
panded or intensified the existing monitoring of migration flows for security
purposes as a direct result of the 11-M attacks. This is chiefly because,
as we have seen, an extensive regulatory infrastructure already exists to
manage population movements across the Mediterranean, linked more to
political-economic and human security concerns than to specifically terror-
ist threats. The operation of detention centres for illegal immigrants in the
North African enclaves of Ceuta and Melilla and in other Spanish ports
of entry is associated with the political economy of migration rather than
counter-terrorism strategies, while the closer policing of the peninsula’s
southern borders has not substantially affected the volume of migration
flows — even if over the past five years it has resulted in an estimated
10,000 deaths among those clandestinely trying to reach Spanish territory
(SOS Racismo, 2008). As scholars and human rights advocates have am-
ply documented, the policing of Europe’s Mediterranean borders has deep-
ened and hardened over the past decade, often through the deployment
of military forces (Lutterbeck, 2006). Yet this intensification of Mediter-
ranean border-control predates the 11-M (and indeed the 9/11) attacks,
therefore complicating any direct causal relation between migration control
and counter-terrorism. Ultimately, the mutual economic gains to be derived
from a Moroccan presence in Spain, coupled with the official commitment
to ‘co-development’ (however unsatisfactory its actual results) have, at the
policy level at least, trumped any simplistic and straightforward association
of migration with Islamist terrorism. North Africans will continue to work

8. See: http://www.nato.int/issues/active_endeavour/index.html



Spanish Policy after 11-M 321

and live in Spain, and return to their homelands at regular intervals: such traf-
fic may now be under closer scrutiny, but it has not been curtailed, let alone
stopped.

THE RESTRUCTURING OF STATE–MUSLIM RELATIONS

This is not to imply that civil society and development agendas have been
impervious to transnational jihadist activity in the Iberian peninsula. For al-
most a decade, Spain remained largely unaffected by the revival of Islamism
in the Maghreb from the late 1970s, even when this took a violent turn in the
form of the Algerian civil wars of the 1990s. By the turn of the new century,
however, Spanish authorities had detected and partially dismantled a net-
work of jihadist terrorists in the peninsula co-ordinated by the Syrian-born
Imad Eddin Barakat Yarkas, aka Abu Dahdah, and a related group of terror-
ists linked to the Algerian Armed Islamic Group (Groupe Islamique Armée,
GIA) (Jordán, 2005; Jordán and Horsburgh, 2006). A number of those iden-
tified by the Spanish and Maghrebi security services as escaped members
of these networks re-appeared as suspects in the Casablanca bombings of
May 2003 (targeted at Jewish and Spanish socio-cultural centres, a hotel
and the Belgian consulate) and subsequently in 11-M itself. More recently,
security forces have identified connections in personnel involved in 11-M
and the string of bombings which launched the North African branch of al
Qaeda in the spring of 2007 (Steinberg and Werenfels, 2007). It is therefore
reasonable to infer that jihadist terrorism in the western Mediterranean has
become transnationalized, with states and societies on all shores involved
and affected in fairly equal measure by the phenomenon.

In the absence of robust transnational or multilateral institutions to deal
with cross-border jihadist terrorism it is organs of the state that have been
at the forefront of counter-terrorist initiatives at home. How then have or-
gans of the Spanish state approached civil society on these security issues
and how have different civil society actors responded? Civil society in-
stitutions and particularly Muslim associations have been interpellated as
the preferred interlocutors in this endeavour, underlining the particularity
of state initiatives towards civil society. To this extent, the 11-M events
have spurred on a (re)examination at the institutional, academic and pol-
icy levels of the socio-political position of ethnic and religious minorities
(and Muslims in particular) in contemporary Spain. This re-examination has
crystallized around two broad kinds of initiative.

The first involves notions of civilizational dialogue and inter-faith co-
existence. On the grandest scale, the Alliance of Civilizations launched by
the Spanish and Turkish executives in 2005 and now supported by the United
Nations Secretariat represents this attempt at ‘building bridges among a di-
versity of cultures and communities . . . in partnership with governments,
international and regional organizations, civil society groups, foundations,
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and the private sector’.9 The Alliance has five areas of analytical prior-
ity: immigration, youth, politics, media and education, and offers among
other facilities, a ‘Global Expert Finder’ composed of international opinion-
formers in these fields favourable to the Alliance’s objectives. More locally,
the state-sponsored Foundation for Pluralism and Co-existence (Fundación
Pluralismo y Convivencia) was established in October 2004 with the aim of
‘integrating’ minority faiths and promoting a better understanding of their
beliefs among the population at large. It subsidizes events, publications and
associations of a socio-religious nature that promote inter-faith pluralism
and understanding. Spain’s overlapping Abrahmic heritage has also been
valorized in semi-official institutions such as the Casa Sefarad (Sephardic
House) in Córdoba and the Fundación Tres Culturas (Three Cultures Foun-
dation) in Seville which, among others, serve as nuclei for well-meaning,
if somewhat stilted promotion and dissemination of religious tolerance and
inter-cultural harmony among Christians, Muslims and Jews in the penin-
sula and beyond. Here, socio-economic and political questions surrounding
immigration and terrorism tend to be subsumed under the mantle of ‘culture’
or ‘faith’, thus implicitly drawing a distinction between the conciliatory aims
of these foundations and the more political or oppositional work of other
sectors of civil society such as development NGOs, political pressure groups
or diverse immigrant associations.

While most of these institutions were launched some time before
11-M through state-led initiatives, more direct and localized responses to the
Madrid bombings also issued from civil society. Tellingly, such responses
came almost entirely from Muslim communities, underlining once more the
pairing in public discussion of religious minorities — and Muslims in partic-
ular — with the terrorist atrocities of 11-M. Téllez has recently chronicled the
way in which several Madrid-based associations of young Muslims felt im-
pelled to make public statements against terrorism and political violence via
media outlets and through participation in the commemorative demonstra-
tions after 11-M, and to hold public meetings which aimed to ‘integrate the
Muslim community into the rest of society, and to break down stereotypes,
bringing in a wider, non-Muslim public closer to Islamic culture, break-
ing down stereotypes in order to achieve greater interaction’ (Webislam,
2008). As Téllez notes, these new or revitalized Muslim associations depart
from preceding models of representation, rejecting both a purely religious
ascription and an exclusive connection with immigration: ‘the names of
these new associations themselves underline their tendency toward a lo-
cal identification, indicating as their source of origin the city or province
of Madrid, or the country that their activities are focused upon: Spain.
This change suggests an effort to emphasize not the condition of foreigner

9. See the Alliance of Civilizations Mission Statement (2005): http://www.unaoc.org/content/
view/39/187/lang,english/.
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associated to a religion, but that of being an autochthonous Muslim’ (Téllez,
2008: 142).

These diverse institutional and grassroots reactions to 11-M had as a
common denominator a conciliatory tenor built on principles of religious
tolerance, inter-faith dialogue and multi-cultural harmony. The guiding as-
sumption among these circles is that Islam and religion more generally
should be radically disassociated from jihadist terrorism, and that greater
integration, dialogue and mutual understanding among Spain’s minority re-
ligions might facilitate this disassociation. Yet not all of Spanish civil society
shared this conciliatory approach to the 11-M attacks. A second broad strand
of socio-political reactions focused quite narrowly on Spain’s Muslim com-
munities, associating the problematic of jihadism with Muslim immigrants
in particular. In June 2004, the semi-official think-tank Real Instituto Elcano
conducted a survey which revealed that 34.1 per cent of respondents consid-
ered a ‘greater control of (Muslim) immigrants and mosques’ as a priority
in the fight against international terrorism (cited in Moreras, 2005). Such
securitization of Spain’s Muslim populations and their places of worship,
as I will show below, has also shaped much of public discussion and policy
response to 11-M. Nevertheless, concrete examples of a structural transfor-
mation in Spanish state–Muslim relations as a direct result of 11-M remain
hard to come by.

There is certainly some evidence of a continued suspicion and indeed out-
right bigotry among some sectors of Spanish society toward Muslims. The
data are selective and offer more of a ‘snapshot’ than an extensive and struc-
tural trend, but a series of international opinion polls and surveys selected
by the European Monitoring Centre on Racism and Xenophobia indicate a
significant degree of anti-Muslim sentiment in Spain. In a May 2005 poll,
37 per cent of those asked had an ‘unfavourable’ opinion of Muslims, against
46 per cent that claimed to have a ‘favourable’ view. The same poll indicated
that 43 per cent of respondents were ‘very concerned’ with Islamic extrem-
ism in Spain, and that 37 per cent were ‘somewhat concerned’ (EUMC,
2006: 35). By the following year, the percentage of respondents in Spain
who had a ‘favourable’ opinion of Muslims had dropped to 29 per cent.

According to some anti-racist campaign groups, hate crime is on the in-
crease across different parts of Spain, mirroring an intensified prejudice
against Muslims following the 11-M bombings. Yet this latter causal con-
nection is difficult to establish, as hate crime statistics are not systematically
collected, nor broken down according to type of offence — racist, xenopho-
bic, anti-Semitic, Islamophobic or homophobic (Informe RAXEN, 2008;
SOS Racismo, 2008). By the same token, a more recent (official) survey
indicates that the vast majority of Muslims feel safe and respected in Spain:
88 per cent of respondents (all Muslim) felt ‘a great deal of freedom’ in
Spain; 78 per cent thought that their religious beliefs are respected by others
and a lower but still significant 68 per cent thought immigrants were ‘well
received’ into the country (Metroscopia, 2007: 22). Similarly, 84 per cent



324 Alejandro Colás

of respondents in the same survey claimed that they found ‘no obstacles’
in practising their Muslim faith in Spain. However schematic, what these
data seem to point toward is a (predictably) contradictory picture in which
sectors of Spanish public opinion and elements of official discourse make
direct connections between Muslims and jihadist terrorism in Spain, yet this
seems not to have an impact on the everyday lives of most of the coun-
try’s Muslims. There is, to use a colloquialism, much talk but little action
surrounding the alleged threats to national security emanating from Spain’s
Muslim populations.

In the aftermath of 11-M, one arena in which this paradox played itself
out was in relation to the regulation and monitoring of Spain’s mosques. The
Iberian peninsula has of course a long and distinguished association with
Islamic civilization. Yet prior to the mass immigration of North Africans
mentioned above, the Muslim population of the country comprised a few
thousand Spanish converts, as well as students and professionals from the
greater Middle East. The latter created the Muslim Association of Spain in
1971 (the first of its kind on the Spanish mainland), and in 1991 became
the predominantly sunni Arab organization, the Unión de Comunidades
Islámicas de España (Union of Islamic Communities in Spain, UCIDE).
For their part, the mainly sufi converts established The Islamic Community
of Spain in Córdoba in 1976, becoming the Federación Española de Enti-
dades Religiosas Islámica (Spanish Federation of Islamic Religious Entities,
FEERI) in 1989 (Arigita, 2006; Taulés, 2004). Both these organizations have
sought to act as institutional representatives of Spain’s Muslims, and the state
affirmed this aspiration (albeit demanding their agglomeration into a single
representative organization) by signing an Agreement of Co-operation with
the joint Islamic Commission of Spain in 1992.

It was to these institutions that state authorities turned in the wake of
11-M, in an attempt to address the issue of ‘Islamic extremism’ in Spain.
The problem, however, is that these organizations are largely unrepresenta-
tive of the Muslim populations of Spain in at least two senses. In the first
place, they have limited membership among the bulk of Spain’s Muslims,
namely Maghrebi immigrants. For a variety of sociological, cultural and
political reasons (including illiteracy/poor education, closer affinity with
fellow-nationals rather than fellow-Muslims, a secular worldview) most
North African residents in Spain do not turn to UCIDE or FEERI for com-
munal or political leadership, and this in turn is reflected in the absence of
Maghrebis among the leadership of the Islamic Commission. As one repre-
sentative of the Granada Mosque put it in Agirita’s recent study: ‘These men
[of the Islamic Commission] don’t represent the Muslims, they represent
a structure that they have created. . . . Their position doesn’t spring from
the grass-roots level but from their ability to manipulate the distribution
of power’ (Agirita, 2006: 570). Indeed it is a secular immigrant workers’
organization, tied to the left-wing trade union movement, the Asociación de
Trabajadores Inmigrantes Marroquı́es en España (ATIME) that has fulfilled
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this function over the past decade vis-à-vis the Spanish public — although
here too, Agirita registers the ‘negative perception’ among Muslim leaders,
‘who sharply rejected the legitimacy of ATIME during interviews to speak
on behalf of Muslims’ (ibid.: 572). Paradoxically, while both the state and
the Muslim faith organizations wish to formalize the relationship between
Spain and its Muslim populations — identifying the latter as a minority
religion rather than as an ethnic community — the bulk of Spain’s Muslims
seem more content with an informal, or at least unofficial expression of their
faith and a more versatile definition of their identity as any combination
of the following: Muslims, North Africans, Arabs, Berbers or simply new
Spanish citizens.10

This form of practising Islam in Spain underlines the second major ob-
stacle in the way of a purely institutional response to the normalization of
relations between the Spanish state and its Muslim populations, namely the
proliferation of unofficial, unregulated mosques or prayer rooms (oratorios)
across the peninsula. Muslims wishing to carry out their religious obliga-
tions or seek out spiritual support in Spain have over 400 small prayer rooms
to choose from, but only seven large, properly endowed mosques unevenly
concentrated in Madrid, Barcelona, Valencia and Andalusia (Moreras, 2005:
134). The former are largely managed and administered by communities of
believers without official links to governments (although Rabat is increas-
ingly involved in Spanish Muslim affairs) and generally follow Maghrebi
Maliki rites. The large mosques, by contrast, have generally been built and
funded by states of the Arab Mashriq and the Gulf (particularly Saudi Arabia)
and therefore tend to promote a Wahabi conception of Islam. The national,
political and doctrinal differences manifest in such a variety of Muslim
places of worship indicate the difficulty of representing Islam or Muslims in
Spain as a single, homogeneous religious (let alone sociological) entity.

Yet this is arguably what the Spanish state and some of its supporters
among the Spanish Muslim populations did in the face of 11-M. The anxiety
over the infiltration of unregulated mosques by Islamist extremists led to a
call from the Spanish Minister of Justice for a regulation of Friday prayers
through the creation of a state-controlled list of vetted imams. This proposal
was soon rejected, but it has resurfaced in the form of several national and
regional agreements and initiatives between the state and the officially recog-
nized Muslim religious associations aimed at regulating the appointment of
imams, the issuing of fatwas or the delivery of Muslim religious education
in schools. The large, recognized Muslim associations have an economic
and doctrinal interest in pursuing such initiatives, eloquently conveyed by
the President of the Islamic Centre in Valencia, Amparo Sánchez when she
recently reiterated the call for the Spanish government to consider ways of

10. Again schematically, up to 50 per cent of those Muslims surveyed in July 2007 identified
themselves as practising their faith irregularly or occasionally (34 per cent) or not at all
(16 per cent) (Metroscopia, 2007).
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monitoring the election of imams and supporting them economically so that
properly qualified scholars could undertake this role (El Paı́s, 2008). Only
about half of imams currently performing this function in Catalonia do so on
the basis of a fixed, officially remunerated contract; the rest are either itiner-
ant or ad hoc imams selected from the community of believers itself on the
basis of their high moral standing and pious reputation. Of these, according
to official statistics, just 60 per cent were able to demonstrate a qualification
in religious studies (Moreras, 2005). Lack of further data makes it difficult
to extrapolate from this Catalan experience to the national level. Certainly
the official, state-sponsored mosques in Madrid, Barcelona, Valencia, Fuen-
girola and Granada employ clerics and scholars trained at world-renowned
centres of Islamic scholarship, including Al-Azhar. But it is likely that the
hundreds of smaller, community oratorios employ the itinerant or ad hoc
imams just mentioned. Indeed, Moreras invokes the suggestive figure of a
‘community imam’ who ‘develops. . . tasks of a social character and commu-
nal mediation’ as well as prescribed ritual functions, by way of conveying
the prevalence of the informal, mobile and often elusive forms of Muslim
religious organization and practice in contemporary Spain (Moreras, 2005:
139).

It is these very qualities of Spanish Muslim oratorios — their irregular-
ity, mobility and elusiveness — that have drawn the attention of state and
Muslim authorities in the context of the War on Terror. The perception that
unregulated mosques in Spain, as elsewhere in Europe, are serving as recruit-
ing grounds for violent jihadists has validated the securitization of Muslim
immigrants and their places of worship, even though in Spain the evidence
of this kind of connection tends to be anecdotal (Jamal Ahmidan, one of
the 11-M plotters, for instance, is said to have occasionally preached at a
Madrid oratorio). Accordingly, both state authorities and relevant elements
of Spanish civil society are keen to structure and formalize the role of Mus-
lim associations and their mosques. At work here is the attempt at crafting
legitimate interlocutors between the state and Spain’s Muslims, in a man-
ner comparable to the state’s relations to Spain’s other minority faiths. At
one level, such a strategy is commendably even-handed and consistent with
the democratic Constitution’s commitment to religious tolerance and non-
discrimination. Yet implicit in such initiatives is a sense that it is Spain’s
Muslim population in particular that requires monitoring and integration,
and that, once again, this is because of the potential links between jihadist
terrorism and Spain’s Muslim populations.

INSTITUTIONAL REFORM AND CIVIL SOCIETY

To what extent has the Spanish state’s responses to global jihadist terror-
ism echoed those of the USA? As we have seen, the state’s response to the
11-M attacks has been fairly predictable in its combination of international
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counter-terrorism co-operation with its European and southern Mediter-
ranean neighbours, and domestic engagements with Spain’s Muslim popu-
lations. In both these areas there has been a flurry of activity in the context
of the global War on Terror, and this has certainly entailed the securitization
of civil society. The concrete policy outcomes emanating from this activity
have, however, been mixed at best. Where fresh policy initiatives in the wake
of 11-M have been implemented, the particularity of the Spanish experience
appears once more in that it has generally been channelled through exist-
ing political and juridical processes and institutions: securitization of civil
society in Spain has been slightly deepened, but not significantly widened.

The third and final arena where this singular reaction is in evidence re-
lates to the virtual absence of institutional or legislative reform in the face
of jihadist terrorism. Unlike the two other western states in which global
jihadist terrorism has struck, namely the USA and UK, Spain has not wit-
nessed the institutional reform of its intelligence services, the splitting of
its Home Office or the creation of new Departments of Homeland Security.
Nor has it been the subject of draconian counter-terrorist legislation such as
the US Patriot Act or the UK’s 2001 and 2004 Anti-Terrorism Bills, or the
latter’s subsequent experimentations with torture and indefinite detention
(Haubrich, 2003). Two existing legal-political institutions have instead been
the focus of Spain’s response to jihadist terrorism. The first of these has
been the Courts (Human Rights Watch, 2005). The twenty-seven defendants
linked to the 11-M attacks tried at the Audiencia Nacional (Spain’s highest
penal court) faced various charges ranging from ‘terrorist assassination’ to
‘acting in service of or collaborating with armed groups’. They were subject
to sentencing under the existing Penal Code (Código Penal).11 The second
institution is Parliament. As in the USA, the 11-M attacks were the subject
of congressional scrutiny, although each parliamentary group delivered its
own report. Two of the three largest parliamentary groups (Socialist Party
and United Left-Green) insisted on using existing legislation and institutions
to combat terrorism in future. Only the right-wing Popular Party (PP) recom-
mended substantive changes to existing penal and administrative statutes in
order to facilitate the monitoring and eventual expulsion of foreign terrorist
suspects — even though current legislation allows for both of these options.

What we have witnessed in the years since 11-M is an attempt to deepen
the reach of existing judiciary/law enforcement agencies and to tighten up co-
ordination among relevant counter-terrorist departments of the state. There
has been an entirely predictable shift in existing resources from national
to international counter-terrorism, with a tenfold increase in the number
of intelligence agents from the National Intelligence Centre dedicated to
monitoring jihadist networks in Spain and beyond. There has also been

11. For a useful documental dossier on 11-M by the daily El Mundo, see http://www.
elmundo.es/documentos/2004/03/espana/atentados11m/documentos.html (accessed 6 June
2008).
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a range of state-sponsored initiatives to engage with Muslim sectors of
Spanish — and indeed North African — civil society, with the well-meaning
intention of fostering a ‘moderate’ Islam in Spain and preventing extremism
through recognition and integration. All of this has happened chiefly through
existing socio-political channels. If this account of Madrid’s response to the
11-M carries any weight, two inter-related questions remain: why does the
Spanish experience differ from that of other western states subject to jihadist
violence? And what, if anything, does such a response tell us about the
connections between civil society, development and security in the age of
the ‘long war’?

There are several possible answers to the first of these questions. One
is simply to emphasize that terrorism is not new to Spain, and that the
country therefore requires no corresponding institutional overhaul or fresh
legislation. Thirty years of experience with Basque and extremist terrorism
has equipped Spain’s democratic institutions with plenty of instruments
to address the ‘new’ jihadist terrorism. On this reading, the absence of
radical judicial-institutional reform is a sign that the relevant organs of
the state and law-enforcement are fit-for-purpose in combating terrorism.
There is much to recommend this view, not least the fact that those accused
of association with the 11-M bombings were processed through existing
anti-terrorist legislation. For all intents and purposes, the 11-M hearings
were conducted — and largely reported — as a domestic criminal case,
with the international and transnational dimensions of the attacks presented
(again, in contrast to both Britain and the USA) as one of several, and not
always the most prominent component of the investigation. As Halliday
has observed of Chief Judge Javier Gómez Bermúdez’s final verdict, the
criminological approach to 11-M underplays the political motivations behind
jihadist terrorism:

The case was treated as a criminal one, thus framing it in terms of the conventions of
crime (perpetrators and ‘masterminds’ — what in Spanish legal terminology are called the
‘intellectual authors’). The demand of the victims and survivors to know who ‘conceived of’
or ‘inspired’ the cell’s actions was in a similar vein. But the by-now-familiar decentralised,
often self-starting, nature of Islamist groups across the world means that they cannot be
understood in terms of a model of ‘orthodox’ criminal organisation. (Halliday, 2007)

This muted approach to the international politics of the 11-M attacks has
the virtue of both rejecting the collective stigmatization of Spain’s Muslim
populations, and discouraging the kind of militarized responses which fol-
lowed in the wake of 9/11. Yet it is also open to the charge of narrowing the
explanatory terms of reference to an extent that minimizes or sidelines the
international and transnational sources and consequences of the bombings,
as well as failing to register the distinctive characteristics of what some
experts have labelled a ‘fourth wave’ of terrorism (Rapoport, 2001).

While the courts criminalized terrorism, the Spanish Parliament — and
by extension, the Spanish ‘street’ and media — became venues for the
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politicization of 11-M. This example of the constitutional separation of
powers may offer another explanation for the absence of radical legal-
administrative reform in the aftermath of 11-M. Put simply, the political
response to the attacks remained political: it was neither entirely ‘judicial-
ized’, fully ‘culturalized’ nor, as we have seen, significantly ‘securitized’.
Instead, 11-M became the focus of a profound polarization between the
political left and right in Spain. Following this argument, the 11-M attacks
were seen as a direct consequence of José Marı́a Aznar’s slavish support for
George W. Bush’s foreign policy — especially the invasion of Iraq — and the
Spanish response was to oust Aznar’s PP from power and withdraw Spanish
troops from Iraq. The 11-M attacks were seen by many in the opposition
primarily as a problem of external affairs. Consequently, the reorientation of
Spanish foreign policy under the new Socialist administration was deemed
to be a sufficient reaction to undermine any need for domestic institutional
reforms or fresh policy initiatives.

Such an account of Spanish exceptionalism in the face of global jihadism
has some cogency. There is, for instance, no question that the 11-M atrocity
played a significant role in the electoral defeat of the ruling party seventy-two
hours later. It could also plausibly be argued that, post-9/11, the ‘concilia-
tory’ forces of Spanish civil society had already countered any automatic
connection between Spanish Muslims and terrorism, thereby also setting the
terrain for an electoral backlash against a government that had so brazenly
supported the Blair–Bush invasion of Iraq. Yet it is not entirely clear that
the PP’s electoral reverse resulted directly or exclusively from the threat of
al Qaeda terrorism as such, or indeed from Aznar’s support for the Anglo-
American invasion of Iraq. The available evidence suggests that the swing
against the PP was a result of disinformation by the incumbent government
rather than any systematic rejection of its foreign policy, or the fear of further
Islamist violence (Colás, 2004). Indeed, since 11-M jihadist terrorism has
ranked third, after Basque terrorism and the state of the economy, among the
major political concerns of Spanish public opinion. A purely ‘externalist’
reading of the Spanish reaction to 11-M also overlooks the strong continu-
ities in Madrid’s foreign policy towards the greater Middle East — Spanish
troops may have withdrawn from Iraq but they remain deployed in southern
Lebanon and Afghanistan. All of this would suggest that, if the 2004 change
of government was chiefly the result of Aznar’s foreign policy, the new
administration has not fully absorbed that particular message.

A third rationalization for the continuation of ‘politics as usual’ after
11-M comes back to the domestic level, contending that the absence of a
significant second, third or even fourth generation of Muslims in Spain has
precluded the development of ethnic-religious ‘communities’ which in other
contexts (most notably the UK) have contributed to the sense of exclusion
and grievance which, for some, help to explain the motivation behind the
7 July London bombings. This in turn would explain the lack of a commu-
nalization of counter-terrorism in Spain, and the accompanying dearth of
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strategic policies aimed at ‘de-radicalizing’ domestic Muslim populations,
like those witnessed in the UK (The Guardian, 2008). The claim here is
that North African immigrants in particular form too small a percentage and
too dispersed a population in Spain to constitute a ‘home-grown’ expression
of political Islam. Yet, even accepting for a moment the dubious notion
that it is exclusion or grievance that delivers suicide bombers, the pecu-
liar demographic composition of Spain’s Muslim population compared to
that of most of its western counterparts cannot in itself account for Spanish
exceptionalism with regard to counter-terrorist policies. The problem with
such ethno-communal approaches is that they tend to essentialize Islamist
violence as the product of a readily-available cultural or religious sense of
identity and belonging. Once that identity or community is aggrieved, so the
argument runs, political violence is bound to follow, taking on a religiously-
inspired rhetoric. However, in the Spanish case, as elsewhere, the profile
of those charged with the 11-M attacks does not correspond to a picture
of pious individuals rooted in a religious community and alienated from
wider society, but rather to men who were integrated at all levels of Spanish
society — be it as professionals, students or petty criminals — and whose
affiliation to terrorism came not by way of communal radicalization but
through careful recruitment via a dedicated transnational political network of
Islamists.

We are left, then, with a final and perhaps rather glib and complacent
conclusion, namely that Spain’s response through a continuation of ‘politics
as usual’ after 11-M simply reflects the political maturity of the country’s
institutions and electorate, and their capacity to distinguish between a global
jihad against the West, on the one hand, and a host of complex political
issues arising out of North African immigration, Euro-Mediterranean rela-
tions or Spain’s Muslim populations on the other. The Madrid bombings, I
have argued, turned the spotlight on a number of socio-economic and po-
litical interconnections across the western Mediterranean which did elicit
calls for changes in Spain’s foreign policy, its domestic policies towards
Muslims and the country’s institutional arrangements with regard to inter-
national terrorism. The events of 11-M underlined the ways in which the
complex social processes accompanying unequal development across dif-
ferent jurisdictions within a specific region — for instance, the population
flow from the Maghreb into Spain’s European territory — can become re-
duced to a national, or indeed European security issue if they are associated
with transnational terrorism. In other words, the Spanish response to 11-M
and its aftermath can be read at one level as an expression of the ‘secu-
ritization’ of development and civil society under the War on Terror. Yet
equally, as I hope to have demonstrated above, such securitization is never
entirely complete or successful. Christina Boswell’s observation regarding
the securitization of migration control in Europe after 9/11 also holds for
civil society and development in Spain after 11-M:
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The two levels of political discourse (politics) and organizational practice (administration)
operate according to distinct dynamics. Politics is concerned with mobilizing support through
framing and advocating programmatic responses to issues of societal concern. . . The admin-
istration is less intensively engaged in reading signals from its environment about public
legitimacy and its interests and goals are to a larger extent defined by internal organizational
dynamics. (Boswell, 2007: 606)

Similarly, in the Spanish case, much of the political discourse surrounding
11-M emanated from, or was concerned with, the transnational dimensions of
civil society, and the country’s North African populations in particular. Yet
the ‘internal organizational dynamics’ of the administration, coupled with the
criminalization of the terrorist attacks themselves, have delivered minimal
political change. I would argue that the main reasons for this are that, on this
occasion at least, the institutional make-up of Spanish politics has proved
robust enough to withstand shocks like those of 11-M, while connections
between Spain’s deep inter-dependence with its North African neighbours
and a terrorist threat from the ‘excluded South’ have proved untenable both
empirically and theoretically. The socio-economic and diplomatic challenges
stemming from the sharp inequalities across the northern and southern shores
of the western Mediterranean long predate the events of 11-M and 9/11, and
they are regrettably likely to long outlive the consequences of that fateful
morning. In that respect at least, Spain can claim to have delivered an
exceptional response, compared to most of its western counterparts.
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Racism in the Spanish State). Madrid: Icaria.

Steinberg, Guido and Isabelle Werenfels (2007) ‘Between the “Near” and the “Far” Enemy:
Al-Qaeda in the Islamic Maghreb’, Mediterranean Politics 12(3): 407–13.

Taulés, Silvia (2004) La nueva España musulmana (The New Muslim Spain). Barcelona: Random
House Mondadori.

Téllez, Virtudes (2008) ‘La juventud musulmana de Madrid responde: lugar y participación
social de las asociaciones socioculturales formadas o revitalizadas después de los atenta-
dos del 11-M’ (‘The Response of Madrid’s Muslim Youth: Place and Social Participation
among Sociocultural Associations Created or Revitalizad after the 11-M Attacks’), Revista
de Estudios Internacionales Mediterráneos 6: 133–43.
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