Economic redistribution is a tool for collective identity-building – the nation remains the underlying collective referent
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Nationalism and Social Policy words, who should be included in the ‘social justice’ community,5 or put another way, to whom should social solidarity extend? Typically, the answer to these questions is ‘the nation’ or ‘members of the national community’. In Canada, the United Kingdom, and Belgium, however, there exist different, often competing, national projects, the result of which is that ‘the nation’ refers to different communities, depending on who is asked. In these countries, thus, social policy, as both a mechanism and a symbol of territorial solidarity, has become intertwined with nationalist politics. The Nation, Territory, and Public Policy Despite the shadow cast over the state by global cultural, economic, and political processes, there is a growing consensus in both the sociological and the political science literatures that state institutions still matter a great deal, and that the territorial dimension of political and economic processes remains ever-present in the West as well as elsewhere around the world.6 Yet, despite this consensus and the proliferation of scholarship on federalism and decentralization, the changing political articulation between territorial identities and policy development remains an understudied issue that raises crucial theoretical questions about politics and policy-making. Scholars who seek to better understand the connection between territorial identities and public policies may consider at least two such questions. First, how do territorial mobilization and identities impact policy outcomes? Second, and inversely, how do existing public policies affect processes of territorial mobilization and identity formation? Systematic, theoretically informed accounts about 5 David Brown, Contemporary Nationalism: Civic, Ethnocultural and Multicultural Politics (2000), 38. 6 For a critique of the ‘globalization thesis’ that considers that states and territorial politics have become increasingly irrelevant, see, among many other possible references, John L. Campbell, Institutional Change and Globalization (2004); John F. Helliwell, Globalization and Well-Being (2002); T. V. Paul, G. John Ikenberry, and John Hall (eds.), The Nation-State in Question (2003); Jan Aart Scholte, ‘What is Globalization? The Definitional Issue–Again,’ working paper no. 109/02, Center for the Study of Globalization and Regionalization, GSGR, Coventry: University of Warwick, 2002. Even a contemporary Marxist theorist like David Harvey acknowledges that the territorial logic of the state remains a crucial aspect of the contemporary world order that exists alongside—and interacts with—global capitalism: The New Imperialism (2003).
Introduction the relationship between identity formation, territorial mobilization, and public policy are relatively rare, especially if one excludes scholarship focusing exclusively on federalism or other specific modes of institutional governance.7 Territory and public policy are joined as a result of the structure and organization of human communities. In one form or another, the territorial anchoring of public policy in advanced industrial societies involves the nation as a basic collective reference. Traditional thinking held that state policies were simply national policies in so far as they were designed for a nation by its elected representatives. From this perspective, education and economic development policies are considered instrumental in the political construction of nations,8 while the national community, once established, is viewed as the foundation for the development of an array of public policies. This straightforward, though often implicit, connection between national identity and public policy has been seriously challenged by the concept of multi-level governance.9 In federal systems, this connection has always been more complex than was the case in centralized unitary states, as the formal division of sovereignty typically allows for constituent units to design and implement policy independently of the central state.10 In the European Union, this complexity is even greater owing to the existence of an additional level of political authority and policy-making capacity. The reality of multinationalism presents a different type of challenge to the notion that state, national, and public policy all overlap. Public policies and territorial configurations were typically understood in relation to the model of the nation-state, where the state’s conceptualization of the nation remains virtually unchallenged. In some cases (Germany, the Netherlands, and the United States, for instance), the assumption of a conflation between state and nation is fairly unproblematic in so far as citizens recognize themselves as members of one nation that generally corresponds to existing international borders. There might be debates about the nature of the nation, but they do not extend to questioning 7 For an exception, see among others Jan Erk, “‘Wat We Zelf Doen, Doen We Beter;” Belgian Substate Nationalisms, Congruence and Public Policy,’ Journal of Public Policy 23 (2003): 201–24. 8 Ernest Gellner, Nations and Nationalism (1983). 9 Gary Marks, Liesbet Hooghe, and Kermit Blank, ‘European Integration from the 1980s: State-Centric v. Multi-Level Governance,’ Journal of Common Market Studies 34 (1996): 341–78. 10 Ronald L. Watts, Comparing Federal Systems (1999).
Nationalism and Social Policy its boundaries.11 In other instances, however, the nation projected by the state is opposed by a substantial segment of the population. We can refer to these countries as multinational societies or, as is the case in Belgium, Canada, and the United Kingdom, as multinational democracies.12 Multinationalism need not involve an essentialist view of national communities: it does not have to be defined, strictly speaking, as a state harbouring multiple nations. Rather, multinational democracies may be seen as countries where the nation projected by the central state is opposed by a sub-state nationalist movement enjoying substantial support as expressed, for example, by the electoral strength of nationalist parties. Students of public policy dealing with multinational democracies can pretend they are just like regular nation-states (as was often done by British scholars who focused almost exclusively on England), or investigate them for the more complex and diverse societies they actually are. Scholars of nationalism, for their part, could gain greater understanding of multinational societies by focusing on how policy is made, rather than simply exploring broad institutional arrangements. After all, in addition to entitlement and redistribution issues, modern social policy involves notions of identity. Moreover, nationalism is as much about solidarity as it is about language and culture. Overall, nationalism is a multifaceted phenomenon that packages identity, interests, and political mobilization into a territorial framework that does not necessarily coincide with the state. It is a form of politics that features identity, although it cannot be reduced to it because it also plays to the notion of collective interests. Through this dual emphasis on identity and interests, sub-state nationalism challenges the political, institutional, and/or constitutional status quo, but not necessarily through a struggle for independence. Indeed, in contemporary multinational democracies, nationalist politics is as much about seeking greater territorial autonomy and the recognition of nationhood than it is about achieving independence. As for the concept of national identity, or nationhood, it refers to the perception of national boundaries and identity that does not 11 Yet, in nation-states as elsewhere, territorial boundaries are always social and political constructions. On the social construction of boundaries, see Michele Lamont and Virág Molnár, ‘The Study of Boundaries in the Social Sciences,’ Annual Review of Sociology 28 (2002): 167–95. 12 See Alain-G. Gagnon and James Tully (eds.), Multinational Democracies (2001) and AlainG. Gagnon, Montserrat Guibernau, and François Rocher (eds.), The Conditions of Diversity in Multinational Democracies (2003).
Introduction necessarily entail the active quest for autonomy and recognition associated with nationalism. Exploring the Nationalism–Social Policy Nexus To explore how nationalism affects policy development while simultaneously being shaped by it, we focus on social policy, by far the largest policy area in terms of spending in advanced industrial societies. Social policy refers to measures that fight economic insecurity, redistribute income, and provide social services to workers and citizens. Social programmes deal with issues such as poverty, unemployment, health care, and retirement. The concept of solidarity has long been used to describe the role of social policy in both industrial and advanced industrial societies.13 As the final chapter suggests, understanding the relationship between nationalism and social policy could serve as an entry point to consider the politics of territorial solidarity in settings other than the state, for example in the European Union. This book examines the relationship between nationalism and social policy in the multinational democracies of Canada, the United Kingdom, and Belgium, countries whose politics are heavily shaped by Québécois, Scottish, and Flemish nationalism, respectively. We examine how social policy has been used by these nationalist movements as an identitybuilding tool and how it has become a central focus of nationalist mobilization. The underlying argument is that there is something distinctive about social policy that renders it a more likely target of nationalist mobilization than, for example, environmental or agricultural policies. Nationalist movements, we argue, will seek the congruence of the national community (as their leaders define it) to the social solidarity community. Indeed, the notion of solidarity, a key feature of social policy debates, first necessitates resolving the issue of the exact contours of the community where this solidarity should occur. Our three cases suggest that the processes of identity formation/consolidation and territorial mobilization inherent to nationalism involve a social policy dimension, at least in democratic industrialized societies. At both the state and sub-state levels, social policy arrangements have been an important component of 13 See, for example: Daniel Béland and Randall Hansen, ‘Reforming the French Welfare State: Solidarity, Social Exclusion and the Three Crises of Citizenship,’ West European Politics 23 (2000): 47–64.
Nationalism and Social Policy nation-building, and social policy preferences are fundamental aspects of the characterization of the nation. Social programmes structure shared institutions while participating in the construction of economic, social, and political boundaries between specific populations and territorial entities.14 This book also analyses how nationalist movements in Canada, the United Kingdom, and Belgium, alongside other social and political forces, impacted the enactment and implementation of social policy. In other words, we are trying to understand the potential impact of a nationalist movement on the welfare state. The existing literature on social policy devotes much attention to issues of class and gender mobilization,15 yet relatively little has been done to assess the role of nationalism in welfare state politics. Our three cases demonstrate that sub-state nationalism may affect social policy development by reshaping social policy agendas and, in some contexts, strengthening the policy autonomy of regional entities. In addition to demonstrating how nationalism and social policy intersect in our three illustrative countries, we seek an understanding of what might explain the specific dynamic assumed in each country by the dual processes of social policy development in the context of multinationalism, and nationalist politics in the context of the welfare state. For this purpose, we highlight throughout the role of ideas and frames, political institutions, and policy legacies as well as socio-economic conditions and organizations in shaping how nationalism and social policy interact. We recognize that political institutions are crucial to our understanding of both nationalism and public policy, but we also contend that societal factors should be taken into account, and that they can indeed complement insights stemming from institutional analysis. Therefore, in analysing the politics of territorial solidarity, this book pays heed to the weight of political institutions and policy legacies, the mediating effects of ideas and framing processes, and the structural impact of concrete social and economic cleavages.
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