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Foreword by Bernard Rorke

  Lost in Action?, rich in analytical detail and constructive in its 
criticisms is especially welcome and very timely within the wider 
context of the EU Framework for National Roma Integration Strategies 
(NRIS). While the detailed recommendations are directed towards the 
Catalan authorities, the substance of the report provides a valuable 
lesson for Europe.

At the May 2012 launch of the Commission’s assessment of the NRIS, 
Commissioner Reding declared that the fact that all 27 states had lived 
up to their word and delivered national strategies was evidence of 
“the strong political will to tackle the challenges of Roma integration.” 
However, beyond these upbeat opening comments, Reding was 
characteristically forthright in detailing the deficits: 

“For the strategies to exist not just on paper and to produce tangible 
benefits for the 10-12 million Roma living in Europe we now need 
concrete measures, explicit targets, earmarked funding and sound 
monitoring and evaluation.  As we know, the devil is in the detail. And 
it is precisely this level of detail that is lacking in most of the strategies.”  

In a climate of rising intolerance and deepening poverty, most of 
these strategies fall way short of what’s required to make the kind of 
tangible difference that’s needed by 2020. The European Commission 
has stepped up to the challenge; it’s high time for Member States to 
do likewise.
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Thus, there is great advantage in taking a closer look at the 
Comprehensive Plan for the Gitano Population in Catalonia (PIPG). 
The findings in this report offer a sobering corrective to the dominant 
narrative that the ‘Spanish model’ of Roma integration is one of 
untrammelled successes. Without a doubt, policy approaches and 
public attitudes towards Roma inclusion across Spain are far more 
advanced and progressive than most EU member states. The fact that 
the PIPG was approved by the Catalan Parliament back in 2005 shows 
that Catalonia was way ahead of the curve. As the EU Framework 
strategies stumble from the initial drafting phase to the real world of 
concrete implementation, there is much that the European Union and 
its constituent democracies can learn from the findings of this research. 

For it is precisely in the real world of implementation and impact 
that this ambitious strategy has run into difficulties. Shortcomings 
identified in the report include inadequate coordination across policy 
departments; the need for more substantive Gitano participation; a 
seemingly poor level of collaboration with implementing partners 
and wider civil society; vaguely defined measures and a lack of an 
effective monitoring and evaluation system that could distinguish 
between good practice and bad, successes and failures. This has led to 
disappointment and disaffection with the process so far. 

But while there is disenchantment on the ground, and much may 
have been ‘lost in action’, the striking message from this report is a 
clear optimistic and definite affirmation that all is definitely not lost, 
and there is much potential for a revised PIPG to realize the original 
objective to “give the Gitano population socio-cultural and economic 
parity with the mainstream society.” Much of the valuable experience 
and knowledge gained since 2005 can be harnessed for meaningful 
change. The report is emphatic that for this to happen there is a need 
for a deep-seated reform of the process. In this regard, the authors’ 
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recommendations are especially valuable in that they are clear, practical 
and rooted in the lived experience of Catalan citizens. 

Across Europe we have seen that hard times beget hardening attitudes 
towards visible minorities, not least the Roma. In the context of a 
deepening social and economic crisis, a comprehensive policy approach 
for the Gitano population is needed now more than ever. This report 
sets the scene for constructive public dialogue in the planning and 
design of an improved and more effective PIPG. A positive and open 
response from the Catalan authorities to engage in such a dialogue 
could provide the European Union with profound and practical lessons 
on how to make inclusion work, and “how to produce tangible benefits 
for the 10-12 Roma living in Europe.”

            BERNARD RORKE, International Research and 
Advocacy director for the Open Society Roma Initiatives
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  The Integrated Plan for the Gitano People in Catalonia (PIPG) 
is meant for all Gitano activists, Gitano and pro-Gitano organisations, 
and a conglomeration of innumerable people concerned with what 
is sometimes called the "Roma issue", a glance of hope. It was a new 
line of action that could be considered as a complete strategic plan by 
and for the Gitano people. A Plan intended to become a key tool for 
overcoming all kinds of inequalities, and an instrument to strengthen 
the presence of our people in the social, political and economic 
agenda. And, for the first time in Catalonia and in Spain, with a clear 
approach: the Gitanos themselves, along with their organisations, 
should be involved in its design and implementation.

The Plan was completed in 2008 and renewed for the period 2009-2013 
and, echoing the sentiment of many Gitanos as well as the expression of 
some organisations, the Federation of Gitano Associations in Catalonia 
(FAGiC) has collaborated with the Universitat Autònoma de Barcelona 
(UAB) to carry out an analysis that aims to be comprehensive, objective 
and neutral, of all that has been achieved under the scope of the Plan, 
including its initial elaboration.

Hereafter, the study will describe the when, how and why of the 
many issues that have been raised and that have led to doubts and 
controversies. We will also present the assessment of the different 
actions of the PIPG, those that have already been conducted, were 
planned, and also those that are being implemented at the present 
moment.

Foreword by Cristóbal Laso
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To conclude this brief presentation, we must value the effort and 
dedication of the research team – with Ms. Anna Mirga (FAGiC) 
as coordinator and Dr. Bálint-Ábel Bereményi (UAB) as scientific 
coordinator – and all collaborators that have participated in this 
investigation, which included enormous difficulties.

Indeed, the total or partial absence of various documents regarding 
the decisions and/or actions related to the Plan made it difficult, 
and sometimes even impossible, to achieve a satisfactory analysis. 
However, despite the stated difficulties, we believe that the results of 
this investigation have to be considered as being extremely valuable 
and useful.

On behalf of FAGiC, we would like to express our sincere gratitude to 
all people, public and private institutions that have contributed to this 
project and made it possible to achieve the initial goal: scientifically 
analyse the PIPG in all of its stages and processes. We would also like 
to thank the funding received from the Open Society Foundations. 
Without its support it would have been impossible to undertake this 
research, so we are very grateful for its confidence in the work of our 
organisation.

   CRISTÓBAL LASO SILVA, Vice-President of the 
FAGiC, Head of Politics and Media. 
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  Lost in action? is an innovative, critical but optimistic piece of 
evaluation research. It constitutes an inspiring example of the work and 
the approach that are urgently needed in the social sciences and, more 
specifically, in the analysis of public policies. And it has successfully 
overcome paradigmatic challenges we are usually faced with from its 
very beginning. 

In short, at least three outstanding virtues displayed by the project 
and this present product should be mentioned. Undoubtedly, the first 
virtue is courage. Both promoters and research coordinators dared ask 
the uneasy question about the world-known and taken for granted 
“Spanish model of integration” of the Gitano citizens in our country, 
about which few critical voices have been claiming in the desert:  
What is the evidence supporting this idea?  Should we really be so 
self-indulgent, just because we have designed and implemented an 
apparently exemplary Plan? FAGiC’s commitment has made it possible, 
taking the lead and relying in academic researchers in university and 
Gitano activists to break together a series of taboos that have so 
far played an accommodating representation for policy makers, the 
mainstream non-Gitano Spanish society and a reduced sector of the 
Gitano civil society far from the lives and hopes of significant numbers 
of Gitano neighbourhoods. But the many achievements of this work 
have been possible due to intensive collaboration on equal bases 
between experience and expertise, social and political goals as well 
as strict methodology issues, shared principles but also transformative 
ideas. And this second virtue is by all means to be acknowledged in 

Foreword by Dr. Sílvia Carrasco Pons
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the coordinators’ commitment with the most updated standards of 
collaborative research in social anthropology, a landmark of our 
university academic reputation renewed by the process and outcomes 
of this project. Professor Bálint-Ábel Bereményi and Ms. Anna Mirga 
have assembled their multiple academic and advocacy backgrounds 
to lead a vibrant and diverse young team and produce a thorough 
insight into the evolution of the PIPG as a public policy comprehensive 
program and its supposed and actual impacts on the target population.  

Last but not least, the undeniable virtue of making participatory 
research true beyond the far too often meaningless practice of 
“deliberative rituals” of the representative and decision-making organs 
of the PIPG itself has to be mentioned.  Adding to the complexities of 
evaluation research from a collaborative approach in an area where so 
many actors have ambiguous roles, in plain sight of deep and urgent 
concerns affecting not only Spain but the EU as a whole, the authors 
immersed in participatory techniques as a natural and coherent 
dimension of ethnographic methods.  The reader will clearly be able 
to identify the kind of fundamental ethical dilemmas well known for 
ethnographers, related to the ways relevant pieces of (often privileged) 
data received from key informants are handled and revealed, so that it 
does not jeopardize their goals -nor themselves- in the field!

Lessons from the PIPG-process have been learnt, but Europe has 
been undergoing significant changes that require a revision and 
reestablishment of strategies with which the Gitano civil society should 
organize itself in both its link with the grassroots Gitano population 
and its concerns and within the mainstream society. Younger Gitano 
generations “who want in” have gained new experiences through 
networking in Europe, women have developed a great variety of future 
projections about the gender roles and do not any more rely on the 
official version of the “gender dimension of public policies”, also latest 
swift changes have produced an increased socioeconomic diversity 
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with a large young and middle-aged population “left-behind”. All these 
trends claiming for qualitative changes in the institutional relation 
between the Gitano and the mainstream society are richly reported 
and reflected in the evaluation and responded by practical down-
to-earth recommendations.  Something as valuable as trust in public 
policies to build a more inclusive society is at play, and this complete 
exercise of research and knowledge transfer will empower Gitanos and 
their neighbours to search for a new, better meaning of us, Europeans. 

  DR. SÍLVIA CARRASCO, Vice-Chancellor and Professor 
of Social Anthropology. EMIGRA - Centre of Research on Migrations. 
Universitat Autònoma de Barcelona (Spain)

Foreword by Dr. Sílvia Carrasco
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   The aim of this evaluation research is to assess the first six years of 
the “Comprehensive Plan for the Roma People in Catalonia” (hereafter 
PIPG according to its initials in Catalan), focused on its planning, 
implementation and outcomes. For the evaluation, we have collected 
both qualitative and quantitative data through a mixed methodology 
by applying different research techniques, such as interviews (66), 
reconstructed participant observations (2), questionnaires (227), focal 
groups (4 groups, 31 individuals), and exploitation of archives and 
documents. The three empirical aspects of the evaluation centred, 
firstly, on the PIPG-related processes in the departments of the 
Catalan Government; secondly, on the evolution of the particular 
PIPG projects, and, thirdly, on local development of PIPG projects 
in specific municipalities. The analytical dimensions followed the 
dimensions of the Ten common basic principles for Roma inclusion, 
complemented by two additional dimensions: age/generation and 
nationality/citizenship. As a justification for this project, we must stress 
a generalised dissatisfaction and an overall ignorance among the 
Gitano associations regarding the PIPG’s outcomes and impacts, an 
explicit desire of many Gitano individuals to better understand the 
functioning of the Gitano-targeted public policies, and an overt will of 
Gitano associations to cooperate with non-Gitano experts in order to 
lead the evaluation of this public policy based on the principle of parity. 
In the following, our aim is to express some characteristic points of the 
evaluated Comprehensive Plan for the Gitano People in Catalonia, and 
to review the most relevant findings of our evaluation project. 

Executive Summary
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PIPG, approved by the Catalan Parliament in 2005, represented 
a pioneering initiative of its time. It aimed to give the Gitano 
population socio-cultural and economic parity with mainstream 
society. On the other hand, it proposed to promote “the Roma culture” 
as an integral part of the culture of Catalonia. It is claimed to have 
been the first integrated plan of the Catalan Government, which had 
been assigned a corresponding four-year budget, which represented 
a clear political commitment with the Gitano issue. The two most 
significant contributions of PIPG have been circumscribed by the 
concepts of participation and integrated character, which have been 
pursued both in the first (2005-2008) and the second (2009-2013) 
editions. Initial Diagnostic Study (Fund.P.Tarrès 2005) and PIPG texts 
refer to participation as a necessary element of PIPG that triggers real 
social transformation due to its emancipating potential. Integrated 
approach, in itself, had different dimensions. First, as opposed to the 
“sectorial” approach, it implies interdepartmental decision-making and 
coordinating processes. Second, it alludes to the collaboration among 
different levels of the public administration. An indubitable success of 
PIPG is that it succeeded in generating an organisational structure 
with a high level of Gitano-participation and with a considerable 
initial dynamism both among Gitano organisations and institutional 
representatives. 

Although the symbolic importance of PIPG is of no doubt in terms of 
both political commitment and cultural recognition, PIPG has gradually 
become an object of harsh criticism due to its lower- than-expected 
perceived leverage on the target population, and because of other 
organisational, conceptual and management weaknesses. 

Prior to the elaboration of the Plan a Diagnostic Study was 
commissioned. The study had been conducted under a pressure 
of deadlines. Due to its methodological proposal, it visualised, in an 
overrepresented and generalised way, the demands of that Gitano 
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population close to its ethnic-cultural associations, silencing the 
needs of some sectors of the target population, especially of the 
most disengaged and poor ones, together with the non-Spanish 
Roma collective. PIPG’s drafting is claimed to have been a highly 
participatory process involving a wide sector of Gitano associations, 
and the main social, academic and political stakeholders. Nevertheless, 
PIPG measures, and notably the budget composition, did not 
respond to the priorities proposed by the Diagnostic study, 
weakening its own justification or “reason for being”. Projects aiming 
at the socio-cultural recognition turned out to have more relevance in 
the PIPG than the most important socio-economic demands related 
to employment and housing. However, the ambitious PIPG-1 draft, 
through its 92 proposed measures for a €2,5M yearly budget, generated 
high expectations, enthusiasm and an overall feeling of a change of 
paradigms both among the Gitano civil society as well as in involved 
public administrations. Our enquiry shows that enthusiasm gradually 
cooled down, probably due to the evidently weak aspects of the PIPG 
organs, the poor transparency of the decision-making procedures and 
the increasingly evident low impact of the measures on the life of the 
target population. 

In the design, main objectives are not explicitly linked with domains 
and actions, a fact that undermines internal coherence. Measures are 
often vaguely defined and their usefulness is unclear due to the fact 
that no target population nor target performance is thereby specified. 
The often unspecified, expected outcomes and impacts are coupled 
with the total absence of evaluation tools and procedures (though 
it was improved in the second edition, four years later).  Protocols 
of selection, operation, decision-making and communication within 
its main organs (such as its Advisory Board, Working Groups and 
Interdepartmental Committee) is superficially established, for many 
obscuring the reality that the only decision-making body of the 
PIPG is the Interdepartmental Committee, which up until recently, 
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did not count on the participation of Gitano representatives. Also, 
other shortcomings should be underlined such as the complete lack 
of target performance, and target figures measured with the aid of 
outcome- and impact-indicators. 

The Interdepartmental character of PIPG responded to a general trend 
in the Catalan government that, due to the added complexity of the 
processes, contribuited less than expected. Interdepartmentality was 
radically reduced from the first, to the second edition of PIPG, and the 
great majority of the shared measures remained under the coordination 
of the Department of Social Welfare. Beyond quantity, the quality of 
those Interdepartmental collaborations has often been questionable 
and reduced to one-off administrative measures. Departments, public 
agencies, civil-society organisations and private entities coordinating 
and executing particular projects are, in general terms, poorly informed 
about the overall objectives, principles, measures and the already 
attained contributions of PIPG. Achieved results in this aspect do not 
justify the real merit of the Interdepartmental approach.

The vertical dimension of the integral approach is centred on the 
relation between the central and local administrations, also 
including local “strategic partners”, such as NGOs. Generally speaking, 
PIPG projects have not generated new local dynamics. As a matter 
of fact, the mere presence of PIPG in terms of local visibility and 
performance has been extremely limited. Rather, PIPG projects were 
incorporated into previously existing structures, often in the framework 
of other public initiatives. Hence, the local impact of the PIPG-related 
measures did not depend on the multilevel character of the Plan, but 
rather on the local management of human, financial and organisational 
resources. Incorporation of local resources/agents in planning and 
evaluation of the PIPG has been scarce or null. 
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PIPG has achieved channelling social and political representation of 
the Gitano population of Catalonia, institutionalising its territorial 
dimension. Nonetheless, the organisational structure of the PIPG, while 
assigning active consultative roles to different Gitano organisations 
and individuals, does not guarantee any power of decision to 
the Gitano. Due to the fact that PIPG foresees Gitano participation 
only though formally constituted NGOs, some sectors of the Gitano 
community have remained underrepresented. While volume of the 
participation in PIPG organs has been high (though often decreasing), 
PIPG performed few, if any, actions to improve the quality of 
participation through capacity building or advocacy training. 
Dependency of the Gitano organisations on administrations’ financing 
has not been reduced either. In this sense, it is hard to confirm direct 
or indirect correspondence between participation and empowerment. 
It is rather about the intensification of the “deliberative ritual” of the 
administrations through operation of the PIPG organs. 

Monitoring and evaluation (M&E) mechanisms and processes are 
especially critical points of PIPG. The Plan was launched with no 
corresponding M&E system. A commissioned external study proposed 
some indicators, eventually incorporated into PIPG-2. Nevertheless, 
the only commissioned, external evaluation (2009) followed an 
implementation-focused approach, failing to refer to outcomes and 
impacts. It focused on that Gitano population that had participated 
in PIPG organs, ignoring the non-participating majority. None of the 
participating departments has developed PIPG-focused evaluations 
beforehand. Only one executed PIPG project (School Promotion Project) 
has its own documented evaluation mechanism available. Financial and 
activity reports have not been published on an annual basis, the most 
recent one reports on the year 2009.  The overall lack of visibility, 
coupled with a serious deficiency of transparency and accountability, 
increases ignorance about PIPG not only in its target groups of benefits, 
but also among the service providers and in the wider public. In terms 
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of transferability, none of the PIPG elements has a sufficient M&E 
system available that could reliably tell good practice from failure, 
neither in the short-run nor in the mid or long-run. 

In the PIPG text, women and gender issues are not only centrally 
positioned, but they also imply active participation of a group of 
committed individuals from among Gitano women, non-Gitano civil 
society and public administration staff. Nonetheless, it should be noted 
that PIPG frames the concept of gender in an oversimplified way. 
In the most significant PIPG projects (School Promotion, Mediation, 
Institute of the Roma Culture, Romani Language Course, etc.) gender 
dimension is neither addressed by the Plan, nor evaluated through 
indicators. So, its cross-cutting nature can be questioned. 

As for the targeted age-groups, the evaluation study has identified 
a significant lack of balance. While the promotion of children, and 
particularly of the youth, is explicitly emphasised as a strategic 
line, elderly people remain totally unserved by PIPG. 

Immigrant Roma with non-Spanish citizenship is another group that 
is scarcely covered by the Comprehensive Plan. The only exception 
is the School Promotion Project, in which one “school mediator” works 
with a very limited Roma population, coordinated by a pro-Gitano NGO 
not linked to the job of the other school promoters working with the 
Gitano population. PIPG organs have not included any immigrant 
Roma individual in its consultative and decision-making organs. 

The use of European instruments has also been evaluated. While 
PIPG texts foresee European collaboration and cooperation through 
research activity and action-focused programmes, it did not produced 
adequate results. The implication of the Department of Social Welfare in 
two European projects cannot be identified in terms of tangible results 
(even if both were launched before PIPG). Local municipalities, although 
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familiar with the different mechanisms of financing available at the 
EU level, have not adequately taken advantage of these tools in the 
framework of PIPG.  Those projects which are already co-financed by one 
of the EU programmes (ERDF, ESF, etc.) tend to function independently 
of other Catalan policies implemented at the local level. PIPG has not 
been able to generate new dynamics in this sense. Beyond financial 
questions, the lack of broader embeddedness of PIPG and its measures 
make the whole Plan vulnerable, and this situation maintains PIPG’s 
dependency on  the Catalan government, while overall goal should to 
be increase sustainability through European instruments. 

Finally, as for public satisfaction, due to the previously mentioned 
pitfalls, especially in contrast with the extremely high expectations, a 
generalised mistrust and disaffection can be observed both among 
Gitano and non-Gitano informants, both from the civil society and 
the public administration. Despite that, the evaluation concludes that, 
once its weak points are subjected to radical reforms, PIPG should be 
resumed. The great amount of experience accumulated through the 
PIPG process should serve as an excellent lesson not only for its revised 
2014-18 version, but also for the National Roma Integration Strategy. 

The most relevant recommendations highlighted by the authors are 
the following. 

 -The Plan’s draft should have a deeper internal coherence 
among its elements (projects, measures, domains, strategic lines, main 
objectives, proposed methodological tools), with special attention to 
feasibility and pragmatism, instead of giving space to ideologically 
driven overambitious goals. 

 -The concept of participation should be strategically and 
realistically defined in each local context, bearing in mind the widely 
discussed complexity that this concept conveys in practice. A clear-
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cut definition of targeted participation, its quality and measurability, 
the forms and means of empowerment that it may trigger should be 
established beforehand. 

 -Both horizontal and vertical comprehensiveness of PIPG 
should be intensified. Interdepartmental dialogue and collaboration 
should be reanimated with solid contents and a feasible methodology, 
avoiding “hollow Interdepartmental rituals”. Municipal administrations 
and “local strategic partners” should be more actively involved in initial 
decision-making, planning, implementation and evaluation processes. 

 -A balance between a targeted and mainstreaming approach 
should be looked for in the intervention of stakeholders, considering 
the diversity of their guiding principles or approaches. Departments 
that do not consider ethnic-based categories as being valid for their 
intervention, due to their principles of non-discrimination, should find 
alternative means of action in order to act upon inequalities based on 
ethnic categories (such as racist discrimination). 

 -PIPG should be given more visibility in a strategic way, 
aiming at all target groups and stakeholders, both on a state-level and 
internationally. Mechanisms of awareness-raising should be developed, 
focusing on the newly opened opportunities that the PIPG structure 
provides. 

 -Monitoring and Evaluation tools and mechanisms should 
serve for the transparency and accountability of projects, organisations 
and administrations. M&E should be clearly defined in plans, and 
coordinating/administrative staff of all stakeholders should have 
thorough training on evaluation techniques and methodologies. M&E 
should embrace adequacy of planning, implementation and the extent 
of expected and unexpected impacts on a wide range of beneficiaries 
and service providers. 
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 -Sustainability should be addressed by PIPG. In financial 
terms, it may mean the application for EU and other national and 
international calls, making the projects less dependent on the public 
resources of the Catalan government. Also, real empowerment 
of the Gitano stakeholders would mean the eventual capacity of 
sustainability of the projects and structures initially maintained by the 
PIPG budget. Capacity building, advocacy training-territorial, national 
and international – network building or skill development should, as 
well as micro-credit opportunities, create the authentic sustainability 
of this public policy through the gradual withdrawal of public funds 
spent in a targeted way.
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   This report is the result of a year-long investigation project financed 
by the Open Society Foundations, under the EU Framework Advocacy 
Grant. The following text includes the essential information which 
stems from this evaluation, including the main findings, conclusions, 
and an exhaustive list of specific recommendations. 

The following project aims to conduct an in-depth analysis of the first 
six years of the “Comprehensive Plan for the Roma People in Catalonia” 
(PIPG), launched by the Catalan Government at the end of 2005. The 
present evaluation is justified by the deep concern of the Gitano civil 
society, with respect to the limited results and impacts of PIPG, and 
also by a scientific interest in the existing gap between discourses 
about deliberative democracy and the practice of Roma participation 
in the public policies addressed to the Roma population. Stemming 
from these concerns, FAGiC, jointly with the EMIGRA Group (UAB), 
proposed to carry out an outcome-focused evaluation assessing 
design, implementation and outcomes of this public policy.  

The Comprehensive Plan for the Gitano Population in Catalonia 
should be understood as the fruit of years of efforts of diverse 
stakeholders for the growing political and institutional recognition 
of the Gitano members of the Catalan society. In Catalonia, the late 
1990s and early 2000s are marked by an increasing presence of a 
political discourse on multiculturalism, cultural diversity and politics of 
recognition. This political agenda gave way to the robust institutional 
support of the first Gitano NGOs (resulting in a rapid growth of the 
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number of associations) and intra-departmental work aiming at a specific 
policy approach towards Gitanos. In this context, the Catalan Parliament 
passed a pioneer resolution, which recognised the Gitano identity and 
the value of Gitano culture for the Catalan society (Resolution 1046/
VI, 21 November, 2001). Consequently, Parliamentary Resolution 1045/
VI, obliged the Government to elaborate a comprehensive Plan for the 
Gitano Population in Catalonia for the years 2002-2006 (Resolution 
1045/VI, 21 November 2001). Despite the fact that the initial resolution 
foresaw the elaboration of a Diagnostic Study in a period of one year, 
and the passing of a comprehensive plan as of 2002, it was not until 
some years later that these goals were achieved.  The Study, initiated in 
2003, was not made officially public until October, 2005. Finally, on the 
2nd of November, 2005, the Catalan Parliament passed the resolution for 
creating an Integral Plan for the Gitano Population in Catalonia (PIPG). 
This pioneer governmental initiative aims at combatting the situation 
of inequality suffered by the Gitano population in Catalonia, in order 
to “put them on the same socio-cultural and economic level as the 
rest of Catalan society, of which they form part”, and at the same time 
to promote and recognise the distinctive features of their culture. The 
Plan was first drafted for the period 2005-2008 and involved the work 
of coordinating of different departments of the Catalan Government 
(Generalitat). The integral character is manifested in a high level of 
Interdepartmental coordination (horizontal dimension) as well as in a 
multi-level collaboration, linking governmental administrations with 
local authorities and social agents (vertical dimension). The current plan, 
2009-2013, is divided into ten sectorial working groups and covers 106 
actions in 16 thematic areas. thirteen different Catalan Departments are 
involved in the implementation of the Plan, having an annual budget 
of over €3.5M. In order to guarantee active involvement in all stages 
of work, PIPG invited Gitano representatives and NGOs to participate 
in the different working groups as well as to form part of the Advisory 
Board. The Plan was drafted, and improved by experts, politicians, 
ministries’ representatives and Gitano individuals and/or associations.
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As some of the members of the research team have directly or indirectly 
participated in PIPG organs or PIPG-related projects, and as FAGiC-
the biggest Gitano federation in Catalonia has always been actively 
involved in the PIPG, we have defined our approach as a participative 
evaluation, rather than as an external one.  The research team, 
consisting of both Gitano/Roma and non-Gitano members, has applied 
a mixed approach for data collection. Through different research 
techniques, some 325 individuals were directly contacte; however, our 
findings do not aim to be representative for the Gitano population of 
Catalonia. Rather, the findings of the evaluation project demonstrate 
certain trends, bring up internal contradictions of the dynamics and 
reflect on diversity within the population. 

Due to the fact that no reliable data are available on the direct or 
indirect impacts of the PIPG, we reduced our focus to public 
satisfaction, both of Gitano and non-Gitano individuals who have 
or have not participated in the PIPG process and are supposed to be 
beneficiaries of it. 

Following our general conclusions, we propose a list of thematic 
recommendations.

We firmly believe that our critical evaluation PIPG will contribute to 
its reformulation and its sustainability, by at least two means. Firstly, 
in a direct way, we hope that some of our recommendations will be 
incorporated into the next edition of PIPG. Secondly, our critical view 
aims to trigger an open public debate on diverse aspects of PIPG 
among national and international civil-society activists, as well as 
among social scientists. Both means have an ultimate goal: improve 
public policies addressed to the Roma population. 
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     Before beginning the evaluation of the design, implementation 
and impacts of the Comprehensive Plan for the Gitano Population 
in Catalonia, it is considered of paramount importance to project 
PIPG in a wider context by reflecting on some relevant key concepts, 
socio-historical facts and processes and public policies. First, a short 
reflection will be made on the critical debates about participation as 
a methodological discourse and practice, particularly in development 
projects and public policies. Secondly, we touch upon some 
fundamental views, with respect to ethnic associationism in Catalonia. 
Thirdly, we aim to establish a framework for our analysis, through the 
brief revision of Roma/Gitano policies and political discourses.  

      1.1 Participation, Representation

The two editions of the Integrated Plan, as well as the previous Diagnostic 
Study (Fund.P.Tarrès 2005), put an emphasis on different forms of 
participation, presuming that there is a direct correlation between 
participation and empowerment of Roma/Gitanos. In other words, 
PIPG opts for participative approaches in all stages of its elaboration 
and implementation in order to “give the Roma people of Catalonia 
socio-cultural and economic parity with the society of which they form 
part” (PIPG-1: 246). Despite the central role of this concept, none of 
those documents offers a useful theoretical framework, a definition 
or the operationalisation of this bewildering notion and its variables, 
which could serve us to evaluate participating processes. Without an 
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initial clarity regarding the desirable forms, limits, expected impacts 
and foreseeable difficulties, side-effects or threats of participation, 
it is difficult to evaluate and formulate recommendations for its 
improvement.

The Diagnostic Study (Fund.P.Tarrès 2005) and PIPG mention 
participation in two main domains. Firstly, they refer to participation 
as an important element of research methodology that should 
guide design, development and evaluation stages of the research 
project. In this sense, participation is emphasised as an element that 
improves validity as well as reliability of procedures collected datum 
itself. Secondly, participation is presented as a necessary and socially 
transforming element of the implementation of the Roma Plan, as of 
any social action. “The participation of the Roma people also generates 
significance and effectiveness in terms of the social transformation it 
generates” (PIPG-1: p222).

Undoubtedly, both dimensions respond to political and ideological-
theoretical imperatives. According to these, active and effective 
participation of different social sectors in the public domain through 
a dense, interconnected system of associations, or “networks of 
engagement” (Putnam, Leonardo, Nanetti 1993), is a fundamental 
element of the democratic function of the states. It is claimed 
that a strong and self-conscious civil society may counterbalance 
state institutions and may effectively demand a higher level of 
accountability. Furthermore, it is argued that decentralisation of the 
state administration will result in a greater sensitivity of state institutions 
towards the population and its horizontal organisations, which will 
eventually contribute to the empowerment and emancipation of 
the most vulnerable groups. Also, some recent reflections in political 
theory suggest the positive effects of participatory mechanisms of 
governance (Goodin 2008) through a “deliberative turn” (Fishkin J, 
Luskin R. 1999). Nevertheless, these considerations have not remained 
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uncontested by scholars, fact that should be mentioned in order to 
highlight some foreseeable negative outcomes or negative effects in 
both dimensions mentioned. 

1.1.1 Participation as a Methodology

In recent decades, participation has become a general requirement 
in research projects, development plans or public tenders. However, 
convincing empirical evidence of the emancipating and 
transformative force of participation is still lacking. Brugué 
(2010:17), focusing on Catalonia, argues that there has been a lot 
of discussion on the structures and the institutions of participation 
(the hardware), while there is still a general lack of knowledge about 
practices and deliberative dynamics of those institutions (the software). 
Rosemary McGee claims that the gap between theory and practice 
should generate “an ongoing dialogue among practitioners on the 
quality, validity and ethics of what they are doing, which is intended to 
guard against slipping standards, poor practice, abuse or exploitation 
of the people involved” (McGee forthcoming, as in Cooke and Kothari 
2001:5). Growing literature on participation calls attention to a series 
of risks, some of which we have taken into consideration, in order to 
evaluate PIPG design, execution and impact. 

 - Can one say that community participation automatically 
contribute to the validity of research data, without a necessary 
triangulation and without an ongoing evaluation of the quality of 
participation, its consequences and impacts (Frideres 1992)?

 - Are necessary preparation and capacity recognised and 
required for different participative methods and techniques, when 
inclusion is an overall objective of the research/development project 
(Frideres 1992)?
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 - How are these tensions managed in different phases of the 
research (Frideres 1992, Ospina et. al 2008)?

 - While there is a discursive emphasis on processes within 
informal networks, real work on participation tends to be based on 
formal networks (such as local or ethnic associations, formal organs, 
etc.). 

 - Collective decisions are subjected to “group dynamics”. That 
is, decisions are often made to fit the majority opinion, which eliminates 
diversity to a certain degree. Also, groups tend to take riskier decisions 
than individuals would (known as “risky shift”). Besides, group members 
presume others’ preferences and vote according to that, while often 
the contrary is true (known as “Abeline Paradox”).

 - A naive belief is often shared about the authenticity of 
motivations and behaviours in participative processes, though it is 
shown to be the contrary. (group/individual interests, etc).

 - The Problematic concept of community should also be 
addressed, regarding “community participation”. In the community 
participation approach, the community is tended to be seen “as a 
‘natural’ social entity characterised by solidaristic relations” (Cleaver 
2001:44). Far too often it is assumed that there is an “identifiable 
community” whose social and administrative boundaries coincide. In 
turn, empirical evidence shows “overlapping, shifting and subjective 
nature of ‘communities’ and the permeability of boundaries” (ibid:44). 
This vision fails to recognise the dialectic configuration of solidarity, 
conflict, changing alliances, power and social structures. 

 - “What is taken as ‘people’s knowledge’ is itself constructed 
in the context of planning, and reflects the social relationships that 
planning systems entail” (Mosse 2001:17). So, knowledge cannot be 
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interpreted as a fixed commodity, rather it should be interpreted as a 
dynamic product of changing social relationships.

 - Often, discourses on empowerment hide concerns about 
management effectiveness and efficacy. Community participation, or 
partnership, improves effectiveness of data collection, organisation, 
diffusion and communication of findings, as well as knowledge 
transfer. However, this does not necessarily produce empowerment 
and transformation. 

 - It is claimed that participation in practice seldom has leverage 
on politics and policy-making. It has rather been transformed into a 
technical approach with an adverse, ie. depoliticising effect. 

These are just some aspects that have guided us in the evaluation of a 
central concept and practice of  PIPG participation. Unfortunately, this 
debate remained unaddressed both by Diagnostic Study (Fund.P.Tarrès 
2005) and PIPG drafts. 

1.1.2 Conceptualising Participation and Public Policies

“Participation discourse” has become central in political plans 
(CIIMU2007) in Europe, and in the Spanish State, too. In 2001 the 
European Commission emitted a White Paper on European Governance, 
which emphasised the reinforcing of the “culture of consultation and 
dialogue in the EU” (EC 2001:16) in order to “provide opportunities 
for input” from a wide range of interest groups. In Catalonia, the 
“participation discourse” was well received and fostered especially by 
the tripartite coalition governments (2003-2010). however, dialectics of 
the participation practice must be taken into consideration.
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Participatory orientation of political projects is discussed from a dual 
perspective. In this sense, policy planning and project management 
may consider participation as a means and/or as an objective. Local, 
regional or central administrations search for efficiency, control of 
expenses, and long-term sustainability of projects, as well as legitimacy 
of their policies. In order to attain this, public administrations seek the 
support of different segments of the society, especially of those that 
usually do not have access to public or formal spaces of participation. 
In order to reach those goals, and bearing in mind the importance 
of the “networks of compromise” (Putnam, Leonardi et al. 1993) in 
a new model of democracy, participation is a fundamental means 
towards real processes of empowerment while contributing to the 
utility for the administrations. In the contrary case, administration 
often instrumentalises participation in search of interlocutors and 
to assure social and political control of participation. Of course, 
borders between these two perspectives are often blurred, especially 
in practice. Another difficulty that administrations may face is to find 
representation in different sectors. While “associations, committees and 
contracts channel participation in predictable and recognisable ways, 
the aim of many development interventions apparently is to establish 
community structures that most clearly mirror bureaucratic structures” 
(Cleaver 2001:40) Cornwall (2004) in this sense, distinguishes between 
“invited spaces” and “popular spaces”. Invited spaces are rooms made 
available on a top-down basis in order to be filled by the community, 
while popular spaces are created by the communities through and for 
the spontaneous development of narratives and actions. Finally, as a 
rather practical aspect, it is paramount to bear in mind that even if 
participation is designed as a means, but with sufficient effort invested 
in the quality of that participation, its impacts may be very limited 
or even contrary to the expected ones, and it could even damage 
the future participatory potential of the “community”. Thus, quality of 
participation is a fundamental issue for evaluation. In this sense, Anduiza 
and De Maya (2005) propose to consider four main dimensions: Who 
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participates? What is the object of the participation? How has 
participation been carried out? What are the consequences of the 
participation? 

The above-mentioned aspects of participation are just some of the key 
elements of a wider debate, which has nurtured our evaluation.  

      1.2 Dynamics of Ethnic Associationism in Catalonia

Both the Diagnostic Study (Fund.P.Tarrès 2005) and PIPG drafts 
project Gitano participation through a developing network of Gitano 
organisations. In order to understand the outcomes of this approach, 
one should have a better understanding of what we call the dynamics 
of ethnic associationism in Catalonia. 

Aparicio (2011) demonstrates a shift in the interpretation of ethnic 
associations by scholars. In the 90s, studies tended to analyse 
associations of immigrants as being service providers, that is 
organisations that respond to the necessities of their members. Later 
on, the dimension of civic participation was incorporated. This latter 
dimension is based upon the premises that, first, political integration of 
those minority groups has a positive impact on their social integration, 
and, secondly, political integration of the minority groups is carried 
out through associations (Aparicio 2011:14). The authors point to a 
significant gap between the organisational forms of those associations 
and the organisational forms and relations within those minority 
groups. A high mortality rate of the ethnic organisations is explained 
by the scarcity of their resources and by the previously mentioned 
distance between them and their communities. Based upon these 
findings, Veredas (1998), claims that formal organisations do not aim 
to substitute supporting functions of the informal networks, but it is 
rather the expectations of emerging individual opportunities through 
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these structures that recruit members and, as a matter of fact, bring 
into existence the associations. In this sense, Carrasco (2007:33) 
calls attention to the local realities that may foster or hinder social 
participation in informal or formal structures. To better understand 
the motivations, it should be studied whether the participation in 
associations (or other structures): 

 A: responds to a particular problem of the local community; 
 B: responds to emerging structures in the mainstream civil so 
 ciety; 
 C: responds to emerging structures addressed to a particu- 
 lar segment of the society (for example, an ethnic group) in  
 order to resolve a problem that bothers mainstream society  
 or the public administration. 

This latter model gives us a hint about the unprecedented volume of 
birth, growth and “death” (or vegetation) of local Gitano organisations. 
It also offers a powerful interpretative framework to understand how 
PIPG has played a role in the generation of a type of participation 
that gains it energy and defines its goals in the exploitation of the 
emerging new resources (Model C), applying the most useful strategy 
and getting farther from the struggles defined by specific (local) 
problems of the community (Model A). 

1.2.1 Roma Ethnic Mobilisation

It is commonly agreed by the academic literature that the concept 
of ethnic mobilisation covers the shift from a passive collection of 
individuals to their active participation in public life. This process aims at 
the strategic representation of collective interests and often aims at policy 
change and/or impact (Vermeersch 2006). However, as noted by Barany, 
a series of ingredients or prerequisites is necessary in order for an ethnic 
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mobilisation to appear, namely: political opportunity, ethnic identity 
and its formation, leadership, organisational capacity, ideology, financial 
resources, communications and symbols (Barany 2002:281). The existence 
and the quality of these ingredients determine the level of successfulness 
and efficiency of an ethnic movement. Ethnic mobilisation can take on 
different organisational structures, establishing formal vehicles of 
representation of collective interests of a group. Formal political structures, 
such as ethnic-based political parties, represent only one option of these 
structures  and, notably the limited success of ethnic political parties 
among Roma is widely discussed . Civil-society activism presents another 
option, taking on the form of local, grassroots associations, foundations, 
regional federations and even transnational structures. Among the 
Roma, and due to the ease in establishing civil-society bodies, this form 
of representation of collective interests has been the most popular one. 
The literature on the “political opportunity structure” theory (Marks & 
McAdam 1996; Vermeersch 2006; Tarrow 1994) points out the complex 
interplay of formal and informal political environments that circumscribes 
the creation (and also the decline) of those ethnic movements. Particularly 
in Spain, through its transition towards democracy, Gitanos faced the 
unprecedented opportunity of becoming active political subjects, 
discovering the potential of ethno-politics that gave way to a steady 
increase in the number of Roma associations which can be observed 
throughout the country, reaching its boom by the 2000’s.

1.2.2 Roma Associative Movement in Catalonia

The Gitano associative movement in Catalonia is directly related to 
the philanthropic work of the Catholic Church on the one hand, 
and to the establishment of the Evangelistic Church on the other. 
(San Román 1999). The first genuinely Gitano and independent (not 
Church-related) associations can be traced to the end of the 1970s. 
In the 90s and 2000s a specific boom for Gitano associations in 
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Catalonia, as also in the Spanish state, can be noted. The process of 
consolidation took on a regional rather than a national shape. The 
Gitano organisations, encouraged by the public administrations, 
began to agglutinate themselves in federations, claiming greater 
representativeness and monopolising the communication channels 
with the public administration bodies. Despite that growth and 
development, several problematic issues need to be highlighted. 
Growth has not necessarily been translated into a greater qualitative 
capacity or increased impact or efficiency, but rather it may point to 
the fragmentation and diffusion of collective interests (Veermersch 
2006:103) and internal breaches. This phenomenon can also be traced 
throughout Europe (Gheorghe, Mirga 2001).

On the other hand, the role of the Roma associations as advocacy 
or watchdog entities is questionable. Considering the fact that the 
Roma associations are financed almost exclusively by the public 
administration, the organisations often fall in to the dependency trap, 
losing their vindictive and lobbying capacities (See also J.M. Oleaque 
2003). The high level of institutional dependency along with the 
lack of emancipatory dynamics, which aim at active involvement and 
participation of Romani masses, should be identified as the biggest 
obstacles for a community-based ethnic-mobilisation among the 
Roma. This phenomenon, present as well throughout Europe, has often 
been regarded as “NGOisation of the Roma rights” (Trehan, 2009). The 
problems described above often result in a certain level of distrust in 
the Roma NGOs by their local communities. 

On the European level, it is indicated by several authors (Gheorghe, 
Mirga 2001; Vermeersch 2006) that Roma associations often lack 
massive support of their local communities. A thorough enquiry should 
be devoted to the same phenomenon in the Catalan case, though 
certain elements of our research point to some parallelism between 
Europe and Catalonia. 
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1.2.3 Leadership

The role of the very leaders is unquestionable in shaping group identity 
and interests as well as determining the strategies and resources used 
in collective action. In several European states, as the literature (Mirga, 
Mroz 1994) shows, leadership in the Roma associative movement tends 
to draw from the traditional power ascribed to the older members of 
the community, and the organisational structures often reproduce the 
extended family ties. Our enquiry provided some data that point to this 
direction in Catalonia, and also some earlier texts call the attention to 
this phenomenon (Velázquez 1993; Méndez 2005). In Spain, however, 
it would require a much more thorough investigation to gain a more 
representative insight into the question. 

In Catalonia, a great majority of association leaders are self-appointed 
and have gained some recognition and respect among their local 
communities through a pro-active and vindictive attitude, 
entrepreneurship, demonstrating skill and self-initiative.  Most of them 
do not posses higher education and many of them are self-employed 
(as peddler-sellers, etc.). Many of these leaders are considerably well-
off and combine their advocacy work in NGOs with peddler-selling or 
other economic activity. 

In the general spectrum of Gitano associations in Catalonia, the 
women’s associations, although vigorously growing, are still 
relatively small in number. Women have become increasingly more 
active and engaged in their communities and often created their own 
grassroots local organisations in order to attend to the specific needs 
and interests of Gitano women. The foundation of the most visible 
Gitano women’s association has followed a top-down approach, with  
strong support of the administration and non-Gitano intellectuals. 
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The youth is still reluctant towards the associative structures, and few of 
them have engaged in their local associations. There are a few Gitano 
youth associations, but led and composed of older men, therefore 
they cannot be considered genuine youth NGOs. Nonetheless, the 
Gitano youth is also gradually engaging in the so-called Gitano 
movement. Hence, the Gitano women and youth are somewhat 
underrepresented in the entire associative structures, even though 
there are some positive signs of change. 

1.2.4 Representativeness

As a widespread and largely government-supported form of Roma 
participation, the above-described practice of associationism brings 
about questions on representativeness. Looking at participatory 
practices aiming to ensure citizen voices in processes of democratic 
governance, Gaventa (2004) stresses the criticality of whose voices 
are really heard in these processes and who speaks for whom and on 
what basis. These questions are particularly harsh in relation to Roma: 
as scholars repeatedly argue, the heterogeneity of Roma communities 
hampers attempts to foster a collective identity and complicates issues 
of ‘proper’ representation. For advocacy organisations, to be or not 
Roma/Gitano, there is no accountability to a constituency, as there 
is for democratically elected representatives, such as mayors or MPs. 
Vermeersch refers to the emergence of a Romani political elite: 
‘these people are often quoted in the media, are able to voice their 
opinions and often invited to international conferences’ (Vermeersch 
2006:209). However, they can be questioned as a bridge to the Roma 
communities. McGarry (2011:37) concludes that “Roma politics is 
ineffective in articulating the interests of the Romani community”. 
In his analysis of the question of who can legitimately represent 
and articulate the interests of Roma, a distinction is made between 
the representation of individuals and the representation of personal 
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interests, sectional interests or class interests, respectively. He thereby 
stresses that “representation is constantly negotiated through social 
interaction” and “it is more appropriate to conceive representation 
as being of interests, rather than persons” as ‘one person or group 
cannot represent a society but one person or group can, in principle, 
represent the shared interests of a society’ (McGarry, 2011:73-74). This 
particular way of framing the problem raises awareness on a stubborn 
pre-supposition of most discussions on ethnic-based representation: 
the idea that only an ethnic organisation can adequately defend 
the interests of that particular ethnic group. Also, leadership can 
stem from different sources ranging from self-claimed individuals to 
natural leaders chosen from the community, externally defined by 
the interplay of administrations’ need for interlocution and collective-
interest representation. 

Finally, the relation between representatives and populations may 
change: Those who once had a strong link with grassroots communities 
may (possibly even partially due to increased political participation) 
lose (part of) that connection: they are no longer recognised as 
representatives by the communities they are supposed to represent, 
i.e. they have developed into ‘Romani political elites’.

To conclude, though, what seems of major importance in 
conceptualising various forms of participation (whether it be political 
participation, more informal forms of civic participation or, for 
example, participation in research), is a profound exploration of how to 
optimise ‘representativeness’ and legitimacy. This implies a reflection 
on questions as what (whose interests) exactly is to be represented, by 
whom, whether representations are adequate to do so and on what 
basis they are legitimated. Answers to those questions should be made 
explicit and continuously re-evaluated in order to gain an honest view 
of what is in the interest of the “people” at stake within their current 
situation.

39

”Lost in action? Evaluation of the Catalan Roma Plan”



In our view, the above-mentioned aspects of the “Roma issue”, looked 
at from a more global perspective, are indispensable elements for the 
comprehension of a social reality that gave birth to the Comprehensive 
Plan of the Gitano people in Catalonia. It is probable that if the critical 
aspects of some of these debates had been incorporated to the 
Diagnostic Study and the PIPG drafts, it would have helped its planning 
and implementation. Our evaluation aims to link academic debates 
on participation, ethnic mobilisation and representativeness with the 
observed PIPG-related phenomena. 

       1.3 Framing the Problem: Roma Policies and Political 
       Discourses about Roma

1.3.1 European Roma Policy and Discourse before PIPG-1; PIPG-2

The Roma issue gained recognition as a topic in the international 
agenda in the early 1990’s, with the growing concern about the 
deplorable situation of this community throughout Europe. Since then, 
one can observe an outstanding shift in the discourse and treatment of 
Roma, ranging from the general, human rights and non-discrimination 
approach towards a centralistic, ethnic-based and targeted approach 
of the current National Roma Integration Strategies (NRIS). While 
analysing the policy approach of the great international and inter-
governmental organisations, such as the OSCE or the Council of Europe, 
we can see how the Roma issue has gradually shifted from the minority 
protection and human rights approach towards a specific treatment 
and special status of its own kind. This shift towards an ethnic-based 
perspective can also be observed among the European institutions, 
reaching its peak with the adoption of the EU Roma Framework. 

Additionally, at the international level, there has been a consensus 
about the need for a comprehensive, interdepartmental and multi-
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level action in order to tackle the problems faced by the Roma rather 
than by a sectorial and thematic approach. This gradual shift towards 
multidisciplinary solutions marked a trend that, has influenced the 
domestic policies throughout the EU member states. The discursive 
shift towards the ethnic-based and targeted approach towards the 
Roma triggered the creation of a “special status”, that both legally 
and ideologically has been evaluated positively by the Romani activists. 
However this approach is not without its flaws or possible dangers.

As the national governments have had difficulties attending the Roma 
problems in the framework of already-existing social policies, and as the 
efforts of numerous Roma projects have not brought about significant 
improvement, creating a specific legal framework for the Roma might 
seem to be a reasonable answer. Additionally, the ascendance of the 
Roma issue over the political international agenda gives more visibility 
to the “Romani cause”, which may result in a greater awareness and 
increased positive recognition (following the politics of recognition 
approach, Taylor, 1994) of the Roma communities throughout Europe. 
The international agenda has also caused the inclusion of a “Romani 
dimension”, and  is also forced by the international agenda to be 
included in domestic and local politics. 

Nevertheless, we must underline some potential risks related to this 
approach:
 - The creation of a legal and international framework is clearly 
diversity-blind, thus ignoring the internal diversity of the Roma 
communities throughout the world.

 - The creation of a specific Roma policy also leads to othering 
the Roma, emphasising the ethnic and citizen-status differences 
between the Roma and non-Roma. The ethnic identity of Roma 
acquired a political meaning, inevitably leading to homogenisation 
and generalisation of the image of Roma communities.
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 - The creation of a special status for the Roma communities, 
and the specific focus on the socio-economic problems suffered by this 
community, runs a risk of reinforcing the negative stereotypes already 
predominant among the non-Roma majority. An underlying risk in 
welfare-services-based policies responding to Roma-specific necessities 
is that it may confirm the image of poor, dependent, socially marginalised 
communities, seen as a burden for the domestic social welfare system 
and incapable of resolving their problems from within the already existing 
social services.

 - The shift of weight from domestic towards international 
solutions of the “Roma problem” might lead to affecting the ownership/ 
responsibility and accountability of the national governments. The 
responsibility of helping the Roma shifts to the supra-national level, 
undermining the efforts and the real responsibility of local governments 
in Roma-related policies.

The Roma-related policies should clearly include capacity-building 
and empowerment components in order to activate these 
Roma communities and strengthen the self-responsibility of these 
communities. The social-welfare approach towards the Roma inclusion 
projects runs the risk of reinforcing their passiveness and demand-like 
attitude, instead of leading to real empowerment of Roma as citizens 
of their national states.

1.3.2 Spain and Catalonia

In Spain, under the regime of General Franco, the Roma issues had 
not been addressed as a separate matter in the governmental agendas 
and had not been perceived in cultural but rather socio-economic 
categories of impoverished and marginalised groups.  As of the 1950s, 
the Catholic Church began working with the Gitano communities, 
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combining evangelisation with social care programmes. During the 
1960s and 1970s the different informal groups of priests begun to 
take a more institutional form, crystallising into local Church-related 
Roma Offices (Secretariados Gitanos). These Secretariados attended 
the problems of the Roma communities mostly from a social welfare-
services-oriented perspective that undoubtedly shaped the future 
Roma-related policies. 

The democratic transition of the 1970s brought about new political 
opportunities that contributed to a  slight shift in Roma policies. 
The welfare of Roma citizens was recognised to be the government’s 
responsibility. The first national plan for the Roma development 
was passed by the Spanish Parliament in 1985 simultaneously with 
the creation of the Office for the Roma issues. This latter represents 
a conscious effort to bring more coherence and coordination to the 
diverse actions and activities implemented at different levels of public 
administration.  In 1989, a specific budget was assigned to regional 
governments for the Roma population. Since the end of the 1980s, the 
central government has given an impulse to the drafting of different 
action plans, creation of coordinating and consultative bodies (both 
governmental and non-governmental). These dynamics and the specific 
welfare approach towards the Gitanos marks the trend of policies, not 
only at the national level but also in the Autonomous Communities. 
Under this approach, the Roma are perceived as beneficiaries of 
programmes and services rather than as a protagonists of these 
policies, reinforcing the passive and demanding attitude of the Gitano 
community instead of promoting active and responsible participation 
of Gitanos, both individually as well as of the Roma organisations.  

Spain 

Besides Catalonia, Andalusia, Navarre, Extremadura and the Basque 
Country are also provided with an Integral Plan for the Gitano 
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Community. Out of these plans the Andalusian is one of the oldest. The 
Plan Integral para la Comunidad Gitana de Andalucía (PICGA) passed 
in 1997, was supposed to stay in force until 2000. However, since 2002 
its execution has been prolonged by the Consejería de Asuntos Sociales 
[Andalusian Social Affairs Department] through the creation of a new 
budgetary application and a public call for grants for the realisation of 
intervention programmes ‘in the framework of the Plan’ addressed to 
local administrations and non-profit organisations.

Compared with the Comprehensive Plan for the Gitano People 
in Catalonia, the Andalusian Plan is motivated by fairly different 
assumptions. It aims at assuring the Andalusian Gitano ‘at risk of 
social exclusion’ equal and equitable access to social rights through 
the execution of comprehensive affirmative interventions. Beyond 
culture and gender-related initiatives, the Plan foresaw interventions 
in the field of housing, education, healthcare and employment. 

The Basque Country also has its own Plan for the Integral Promotion 
and Social Participation of the Roma People, implemented since 2004. 
The comparison of that Plan with PIPG extends the scope of this 
evaluation research. 

Catalonia

In Catalonia the interdepartmental plans have emerged rapidly as of 
2003 with the new tripartite government emplaced. During the early 
2000s Generalitat created a number of thematic strategic plans (for 
example, women, elderly, youth), reaching 38 by the end of 2010, which 
were based on the principle of Interdepartmentality, transversality 
and direct participation of interests groups (or citizens in a wider 
context). All of these plans share some common characteristics and 
similar structures: all have one coordinating department, include 
participation of an elevated number of different departments, have 
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similar organisational structures (advisory bodies, working groups 
and the Interdepartmental Committee), engage different agents 
in its implementation – ministries, local authorities, civil society and 
formalised means of participation of interests groups (Brugué 2010). 
Interdepartmental Committees can be divided into three types: 
sectorial, demographic and instrumental ones. It should be noted that 
the Department of Social Welfare and Family has the greatest number 
of interdepartmental commissions (9) while the Department of 
Education or the Department of Culture does not any (Brugué 2010). 

Although the Interdepartmental Commissions and the dynamic of 
strategic plans are an expression of the political will of working from 
a transversal approach towards complex social problems, this policy 
approach has also been criticised. One of the arguments is that, instead 
of facing complex problems, the interdepartmental approach is rather 
a form of organised de-responsibilising (Brugué 2010: 121) of the 
departments, which lack clear competencies and evident ownership of 
the issues at hand. 

In the context of the Integral Plan for the Gitano Population, it must be 
noted that, on the one hand, the Plan reproduces similar dynamics of 
the interdepartmental strategic approach, having similar structures 
and principles on which all of the Plans are based. On the other hand, 
however, as stated during the interviews, the Gitano Plan was among 
the first ones to have a proper, well-defined and mid-term budget, 
giving it a more visible and important status. 
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       2.1 Defining Evaluation

  Our starting principle is that evaluation itself is not a goal, 
butrather an instrument to improve procedures, (Ivàlua 2011:2), in 
our case of a public policy. Thus, we bore it in mind while developing 
this evaluation project, particularly in the last chapter alongside our 
recommendations. Our overall aim it to provide an improvement-
oriented formative evaluation (Patton 2008:116), rather than a 
“judgment-oriented summative” one, in the sense that it intends “to 
improve performance [...] during the implementation phase” (OECD 
2002:23) of the Plan.  

       2.2 Internal vs. External vs. Participative Evaluation

Our evaluation project cannot be clearly defined as an external 
evaluation, as the co-coordinating Gitano organisation has been 
directly involved in PIPG both as beneficiary and as service-provider 
together with public administrations. On the other hand, it is by no 
means an internal evaluation, as it was not commissioned by PIPG 
organs, nor was it financed by public institutions, and it followed a 
much more overt procedure than an internal evaluation. We would 
rather define our project as a participative evaluation (Aubel 2000). 
Although threats of participative evaluation are well known – and are 
widely discussed within the domain of participative methods – some 
of the favourable arguments convinced us to follow this approach on 
the border between external and internal evaluation.  It must be kept 
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in mind that only a very limited group of Catalan Gitano individuals 
has been involved in the project, which does not necessarily represent 
the great socio-economic, cultural, etc. diversity of the Catalan Gitano 
population directly or indirectly connected to PIPG. 

       2.3 Objectives, Guiding Questions

The general objective of the evaluation project is to evaluate the 
Integrated Plan for the Gitano Population in Catalonia particularly 
focusing on the design, execution and impacts, though this latter is only 
to a restricted extent. The time-scale we evaluate is the one between 
2005 and 2010, though there are also related pieces of information 
corresponding to 2011. 

       2.4 Data Collection and Analysis

For the data collection and the mechanisms of triangulation, we have 
applied a mix of techniques including the following techniques and 
instruments: interviews, reconstructed participant observation, focal 
groups, surveys, exploitation of archives and documents. 
66 in-depth interviews (26 of which to Gitano individuals) have been 
conducted and are classified into four categories.  

Category  M  F Total
Administrative staff, teachers, educators, etc 17 21  38
Gitano Activists, Leaders, Significant Personalities, 
Mediators  9  8  17
School Promoters  2  4   6
Politicians  2  3   5
Total general 30 36  66

47

”Lost in action? Evaluation of the Catalan Roma Plan”



In four focal-group discussions, the opinion of 31 people was 
contrasted, 23 of whom were Gitanos/Roma. Central topics of the 
focal groups were education, youth, gender-women and Roma-
immigration. Surveys through questionnaires were conducted in five 
domains, altogether involving 227 individuals: 

 - Students of the Romani Language Course (14 individuals), 
 - Gitano individuals in eight different municipalities (106   
 individuals),
 - Teachers in six schools, in five municipalities, in four   
 different provinces, in three primary and three secondary  
 schools (92 individuals), 
 - Administrative staff at Town Councils in six municipalities.  
 (six individuals). 
 - Administrative staff in involved Departments (or   
 Secretariat), nine received (out of 13 sent out). 

Following some previously established criteria, we have delimited the 
units of observation, which allowed us to identify and specify the units 
of analysis. We have approached the studied phenomenon from three 
overlapping dimensions of observation and analysis: 

 - Firstly, we aimed to learn about and analyse specific projects, 
“measures”1 or set of “measures” described by PIPG.
 - As a second dimension, we have focused on the Departments 
of the Catalan Government involved, and their related activities. 
 - Thirdly, we have investigated the planning, implementation 
and the follow-up of the PIPG-related projects in particular local 
contexts, in different municipalities. 

Despite the overlapping fashion of these dimensions, separating them 
has allowed us to analyse and understand their embeddedness within 

1 PIPG uses the term “Actuation” (Cat: actuació) 
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a set of policies, interests, relations and actions without which the real 
sense of PIPG cannot be interpreted. On the other hand, we have 
defined, following the logic of the Plan in question, some transversal 
aspects that transcend all three dimensions. Adding two more relevant 
elements -nationality and age-group- to “The 10 Common Basic 
Principles on Roma Inclusion” proposed by the European Platform for 
Roma Inclusion in 2009, we have traced all 12 traversal aspects in the 
studied dimensions.

      2.5 Team Composition

The project has been co-coordinated by a non-Spanish Roma person 
and a non-Spanish non-Roma person. Parity has been a guiding 
principle throughout the research. 

The team was constituted by two coordinators and five team members, 
two of whom are of Gitano origin. In the beginning, an additional 
Roma man was also incorporated, however, his contributions have 
gradually been reduced due to limited availability. All members but 
one, have a of university degree.  Also, we counted on the short-term 
occasional collaboration of a Roma person, after a short training period. 
Unfortunately, the short training has turned out to be insufficient to 
carry out the task, and the collaboration did not give the expected 
results, which served as an important lesson for further collaborations.
An Internal Advisory Board was established in order to follow up on 
the advances of the different phases of the project. It was composed 
of directors of FAGIC, all of them Roma. Unfortunately, there was no 
female member among them. Their advice and recommendations have 
been incorporated in the text, especially in the advanced phases of the 
project. Also a Board of External Experts, composed of scholars and 
experts from Spain and Europe, was established, to whom reports have 
been sent at different stages of the project for recommendations and 
suggestions of improvement.
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   Evaluation of PIPG design is extended to its origins, notably 
the Diagnostic Study (Fund.P.Tarrés 2005) foreseen by a parliamentary 
resolution. In evaluation terms, we could argue that the Study was 
supposed to provide arguments for the “reasons of existence” of a 
future comprehensive action plan, while the PIPG texts themselves 
were supposed to provide a series of hypotheses, i.e a “change theory”, 
about how those undesired situations would be transformed into 
desired ones (defined by the objectives) thanks to the measures of that 
particular public policy.  In this chapter, we aim to track down elements 
of the design that provide coherence or, on the contrary, incoherence 
among the fundamental parts of a public policy.

       3.1 Initial Diagnosis, Definition of the Target Population 

Prior to the preparation of PIPG-1, a Diagnostic Study was commissioned 
on the current situation of the “Gitano people” of Catalonia, 
corresponding to Resolution 1045/VI of the Parliament of Catalonia 
of 2001. PIPG explicitly refers to this study as the empirical fundament 
of the Plan (PIPG-1 9; 11, 13). The study proposes a methodology and 
a theoretical orientation not only as a criterion for the elaboration of 
the very diagnostic, but also for the planning and elaboration of the 
Comprehensive Gitano Plan. 

The research team of the study was made up of people from 
different origins and trajectories. While some were public officers 
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and contracted employees of the Catalan Government (or a posteriori 
working for it), others, Gitano and non-Gitano people, were directly or 
indirectly related to a university-based research group or to different 
Gitano associations. The pressure of deadlines clearly determined 
techniques and instruments applied and the scope of the study.  The 
study was finished during the first year of the tripartite government and 
it was urgent that the Plan be launched as soon as possible. Despite 
the restricting circumstances, the study proposed to conduct a wide 
scope of data collection. Standard enquiries and individual interviews 
were claimed to have been carried out by local Gitano associations 
following some initial training conducted by the research team. 

The study must be recognised as a pioneering undertaking that aimed 
to be representative for the Catalan Gitano population. Despite its 
usefulness, in determinate aspects, some weaker points require some 
critical comments: 

 - From the 1980s on, a considerable body of social research on 
different segments and realities of the Gitano populations of Catalonia 
has been published. They are only scarcely referred to by the study,  
andonly in marginal issues. 

 - The fact that the survey was carried out by local 
Gitano associations may have warranted a broad geographical 
representativeness, but it also reduced the scope of diversity within the 
population, through the overrepresentation of those Gitanos belonging 
to or beneficiary of the collaborating associations. At the same time, 
those Gitano families (the majority of the Gitano population) that are 
disengaged from ethnic associationism are underrepresented 
in the study. Hence, the least well-organised and socioeconomically 
least integrated Roma/Gitano populations have probably been partly 
excluded from the study.  
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 - In 2003, the presence of non-Spanish Roma families in 
Catalonia was already known by the research team (p285). Despite the 
fact that the study fosters a pan-European Roma ideology (p.11), and 
it argues to have included the non-Spanish Roma population in its unit 
of observation (p29,) it is not reflected in the analysis, conclusions and 
recommendations. They are only mentioned in the discussion on “the” 
Roma language. 

 - Although some pieces of information are provided about 
participants in the “groups of discussion”,  it is nevertheless important 
to know whether the previously mentioned bias due to the absence 
of the “disengaged” Gitano population is corrected by this technique. 
It would have been important to learn the criteria for the selection of 
the participants, whether they were directly or indirectly related to the 
research team, the social category they represented within the Catalan 
Gitano population (elite, respected and/or well-known members, 
formal representative, etc.), among other aspects. Also, some groups 
were constituted of two or three members only, which does not seem 
to give faithful representation to a wide variety of “voices”. 

 - The proposed methodology of participation of the Gitano 
people (p18) is introduced in a non-problematic way. One would 
expect a discussion on the complex methodology of that participation 
process, reflecting on foreseen difficulties or taking part in relevant 
debates. Unfortunately, this non-problematic vision becomes even 
more emphasised in PIPG. 

The study should be considered as a starting-point for a policy-
development process as its “reason for being”, and actually further 
studies were foreseen, and strongly recommended in the evaluation 
proposal of 2007, in order to detect changing elements throughout 
this process. Further on, we will see whether the study can effectively 
be considered as a fundament for the PIPG drafts.  
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      3.2 Drafting

3.2.1 PIPG-1

Throughout our research we have not been able to determine the 
exact process of the drafting of the edition of PIPG-1.  According to 
the Introduction of PIPG-1, the Plan had been elaborated based on 
the conclusions of the Diagnostic Study (Fund.P.Tarrès 2005) and is the 
fruit of an active involvement of different departments of the Catalan 
Government, the Gitano organisations ”and a spectrum of social, trade 
union, cultural, university and other organisations” (PIPG-1, 2005: 217). 
Nonetheless, there are some aspects of the design and the drafting 
process of the Plan that remain unclear:

 - The study was published officially for the first time in October 
2005 and the integral Plan was passed by the Catalan Parliament on 
the 22nd of November 2005. Considering the surprisingly short period 
of time between the publication of both the Study and the Plan, it 
must be learnt whether or not the Study was made available before its 
official publication and whether the people who drafted the Plan had 
access to it. According to information gathered during the interviews, 
the conclusions of the Study have been made available unofficially to 
a group of people working on the Plan. 

 - Some of the people who formed part of the research staff 
of the Study have also been employed as officers in the Department 
of Social Welfare and Family, responsible for the management of PIPG. 
According to some informants, the Plan was drafted from inside of the 
Department. Nonetheless, we have not been able to identify the names 
of the people who drafted PIPG, that is, who designed objectives and 
actions. 
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 - We have not been able to determine the level of 
participation and involvement of other non-governmental social 
agents in the drafting of the Plan. According to our interviews with 
Gitano NGOs, they have not been involved in this process directly. Also, 
some departments confirmed that their amendments to the first draft 
were not taken into consideration. 

 - As for the specific measures in particular domains, according 
to our interviews, these were proposed by each department. 
Therefore, the coordinating unit (Secretariat of Citizen Action of the 
Department of Social Welfare and Family) requested a submission of 
potential action which each department can guarantee to implement. 
Each department, on a voluntary basis, declared the actions which it 
is already implementing or which it is planning to implement that 
target Gitano directly and exclusively or which may affect the Gitano  
in the same way as it affects the rest of the population. It is important 
to understand that not all actions proposed in the framework of PIPG 
are exclusively targeted for Gitano. Some departments submitted 
measures which target the general population at large, as they consider 
that Roma may also be affected by it. Some extreme uses of this logic 
have been identified. The logic behind it impedes the possibility to 
track and establish the specific number of the action’s beneficiaries, 
as well as to evaluate the real impact this action may have on the 
Gitano population.

3.2.2 PIPG-2

The process of drafting of the second edition of the 2009-2013 Plan 
can be evaluated more positively. In order to assess the successes and 
shortcomings of PIPG’s measures implemented so far, the Department 
of Social Welfare and Family organised a seminar in mid-2008. The 
process of the drafting of PIPG-2 counted on the feedback received 
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from the members of Advisory Groups as well as from administration 
staff involved through their departments in the implementation of 
PIPG-1.
  
The experience of PIPG-1 showed that the huge number of measures 
and their complexity might be unrealistic and difficult to fulfil in 
the three years of PIPG’s implementation, therefore PIPG-2 aimed at 
simplifying the already existing measures in order to reach a greater 
feasibility of the project. Nonetheless, and despite the inclusive process 
of drafting, PIPG-2, instead of simplifying the measures, expanded the 
number of planned activities significantly.

3.2.3 Thematic Distribution

The thematic distribution of the designed Plan corresponds to the 
competencies of the Departments which participate in PIPG. According 
to our informants, the specific measures have been drafted and 
proposed by each of the departments implicated. This could explain 
why the Plan covers the Gitanos’ necessities in the domain of housing 
and employment to such a limited extent. According to the Diagnostic 
Study, employment (33. 35 %) and housing (25.35 %) are among the 
most urgent problems suffered by the Gitano population in Catalonia. 
Nonetheless, both editions of PIPG count on a very limited budget and 
few measures in these domains. 

Also, it must be noted that the there are some areas which are not 
included whatsoever in the definition of the Plan’s objectives. Most 
surprisingly, the issue of discrimination has not been mentioned in 
either of the two Plans. 
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      3.3 Design

3.3.1 Objectives, Domains, Measures. Cross-Cutting Themes

PIPG attempts to attain two completely different sets of priorities:
On the one hand, PIPG was supposed to attend the socio-economic 
needs of the Gitano community, responding to the Diagnostic 
Study’s findings and consecrated in Objective 2 of PIPG. On the 
other hand, PIPG should promote and foster the cultural values of 
the Gitano identity, responding to the institutional guidelines of the 
Parliamentary Resolutions rather than to real needs identified by the 
Gitano community in the Study, consecrated in Objective 3 of PIPG.

The socio-economic deficiencies of the Gitano population correspond 
to the scope of competencies of the Department of Social Welfare 
and Family (coordinator of PIPG) and which is shaped by a social 
welfare-service provision approach. 

The promotion of cultural values implicitly follows the principles of 
the politics of recognition (Taylor 1994), and responds explicitly to 
the Parliamentary Resolution. This axis, however, does not correspond 
directly to the scope of competencies of the coordinating department, 
but, rather to the area of Culture. However, PIPG attended this deficiency 
through implication of the different participation departments of the 
Generalitat. Therefore, the “cultural axis” is cross-cutting and should 
be present in all of the domains and measures and also in those related 
directly to the socio-economic situation of the Gitano community.

Nevertheless, the interpretation of PIPG’s design against economic 
contribution leads to an implicit underlying message. The 
fulfilment of the PIPG objectives, especially those which refer 
to the socio-economic axis seems unrealistic and unfeasible. 
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The low contribution of key departments (with the exception of the 
Department of Education) projects the risk of not attending the basic 
needs defined by the Diagnostic Study. Considering the very ambitious 
general objective of “giving parity to the Roma”, there is a clear lack 
of coherence and no clear linking between the general objectives, 
the domains (areas) and their corresponding budget allocation. 

Measures

The idea of pre-defining specific measures in each domain seems 
a coherent idea as it consists of a concrete compromise of each 
participating department. However, there are some aspects which 
should be underlined:

 - The measures are often very vague in their definition, 
making the interpretation of their real objective open and unclear.

 - It is often unclear how exactly specific measures will 
contribute to the fulfilment of the established objectives.  

 - It is often dubious whether the established measure is useful 
and practical and may, in fact, have a level of impact. The time-frame 
(short, mid, long) of its impact is also questionable. 

 - Some of the drafted measures seem overly ambitious and 
thus unrealistic .

 - The measures do not specify a time-frame for their 
implementation.

 - There are no target performance and target figures, 
deliverables, benchmarks or milestones established as useful 
guidelines for the implementation.
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 - There are numerous measures which in fact are general 
(attend the society at large) in nature, thus the level of Gitano which 
might benefit from these actions remain unclear.

 - Also, a series of measures are not newly designed for PIPG, 
but were previously implemented, far too often with no corresponding 
evaluation and with questionable results. 

Additionally it has often been mentioned during the interviews that 
the elevated number of designed measures is in fact, an obstacle to 
an effective implementation of PIPG, as the departments are more 
concerned with the implementation of all of their assigned measures 
rather than with their quality and potential impact. 

Cross-Cutting Themes

Beyond the “objectives-domains-measures” structure, the Plan also 
establishes a series of cross-cutting themes. These transversal issues 
are: gender, children, family and culture in PIPG-1 (116). PIPG-
2 establishes, instead, a series of methodological and theoretical 
criteria which should inspire “the entire Plan, both with regard to 
general objectives as well as to organisations, design, application and 
evaluation” (PIPG-2: 269).

Additionally, the special status of the Gitano women, corresponding 
to one of for general objectives, is a transversal axis present throughout 
both PIPGs.  It must be noted, however, that the transversal issue of 
gender is limited to the status and situation of the women, opting 
for an oversimplified conception of gender relations. Despite that, it 
can be said that PIPG’s design takes transversality of the gender issue 
as a priority and in fact many measures of PIPG target the situation of 
women specifically.
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3.3.2 Organisational Structure, Participation

In order to guarantee a greater implication and coordination of the 
Departments involved, as well as to create spaces for the Gitano 
participation, the Department of Social Welfare and Family, by a royal 
decree (Decree 102/2005 of 31st of May 2005), established two principle 
organs of the Plan: the Interdepartmental Committee and the Advisory 
Board of the Gitano Population. It must be noted that both organs had 
been established prior to the creation of PIPG with the objective of 
coordinating the process of drafting. However, we were unable to find 
documentation which would confirm that these organs have met and 
participated actively in the decision-making process and drafting of the 
Plan.  

Interdepartmental Committee

The principle objective of this committee is to assure the coherent 
and effective cooperation and co-coordination among all the 
departments involved. The Committee is composed of representatives 
of the 13 departments. The Interdepartmental Committee is an organ 
which undertakes important decisions behind closed doors (until 
recently, no Gitano had access to meetings of this organ).

Advisory Board of the Gitano Population

At the same time that the Interdepartmental Committee was created, the 
Ministry also established a consultative organ which institutionalised 
Gitano participation within the Plan’s structures. The Advisory 
Board is composed of representatives of 15 Gitano organisations and 
representatives of Catalan unions, experts, other non-Gitano social 
agents and chosen representatives of the public administration bodies. 
On the one hand the fact that the organ includes representatives of 
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public administration can be evaluated very positively, as it creates 
a space for debate and cooperation, something completely new 
to the Gitano in the framework of the Catalan Governments’ work. 
On the other hand, however, it should be noted that PIPG does not 
conceptualise any formal organ of Gitano participation that would 
include only Gitano members, in such a way pre-determining the 
dynamics and types of hierarchic relations under the frame of Gitano 
participation. 

The Advisory Board has no real decision-making power. Its 
functions and competencies are limited to providing assistance 
and recommendations to the Interdepartmental Committee and 
different Departments. The two main “collegial” bodies of PIPG – the 
Interdepartmental Committee and the Advisory Board are independent 
of each other and no means of bridging the gap between the 
two has been conceived of previously. Therefore, efficiency and 
coordination is weakened. In order to give a response to this lack of 
direct relationship between these two organs, the position of a second 
vice-president (chosen or appointed from among the Gitano) has 
been introduced. This person, however, had no access to the meetings 
of the Interdepartmental Committee until 2012.  

Working Groups

Working Groups (WG) are established in order to make the 
implementation of the planned activities more operative, proposing 
practical solutions and providing information. These thematic groups 
are composed of representatives of the corresponding Departments, 
representatives of the Advisory Board and may include experts (Gitano 
and non-Gitano) and other relevant stakeholders which may contribute 
to the effective implementation of specific projects and who are not 
necessarily directly involved in the organs of the Plan. The working 
groups are the only formal organ of PIPG that allows participation of 
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external agents and which allows participation also to Gitano NGOs 
who were not able to join the Advisory Board.
 
Office of Attention the Gitano Population

Curiously, PIPG-1 foresaw the creation of a sub-department or 
a separate Office of Attention for the Gitano Population or 
Catalan Institute of the Roma People in order to “promote and 
manage the actions envisaged” and “to facilitate coordination between 
different departments”. (PIPG-1: 49). This office was supposed to act 
as a secretariat for PIPG’s implementation, and provide technical and 
administrative support to the different organs of the Plan. It is not 
certain what competencies this Office would have had and whether 
it would be an external and non-political organism which could have 
acted as a separate management unit. Nonetheless, the Office has 
never been created and the management of the entire Plan has 
remained under the Department of Social Welfare and Family. 

Additionally, it should be noted that the Plan was initially foreseen to 
be coordinated directly by the Department of the Presidency, giving 
it a most important status and political relevance. Nevertheless, the 
political decision located it under the competencies of the Department 
of Social Welfare. This fact reinforced the image of the Gitano issue 
as a social welfare topic, running the risk of reformulating the 
conceptualisation of the issue under the same paradigm of social-
service approach. 

3.3.3 Resources Management / Allocation

Before PIPG, the Department of Social Welfare and Family had launched 
numerous Interdepartmental plans focusing on specific sectors 
of the population (youth, women, immigrants, elders etc.). PIPG-
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1 is pioneer because, according to some informants, it was the first 
interdepartmental Plan which was provided with a specific annual 
budget.

Therefore, each department, on a voluntary basis, assigned an 
approximate cost of each foreseen measure. This voluntary adscription 
of funds may explain the great financial discrepancies between the 
participating departments. Budget figures presented in both PIPGs 
are estimations and do not necessarily represent a firm commitment 
towards the Departments.

Financial Resources Allocation

The total budget for PIPG-1 was estimated at around €2,500,000 annually, 
and has been steadily increasing since the first year of implementation.  
PIPG-2 increased its overall budget estimation by a million euros, 
reaching an annual budget of approximately €3,500,000. 

The Plan does not have separate and specific Gitano-only calls for 
projects, as is the case in Andalusia. The Gitano NGOs may apply 
for financing under the general call for grants launched annually by 
many Departments. Each Department evaluates the submitted projects 
according to its own general criteria.  The mainstreaming of this channel 
of financing through general calls makes it difficult to calculate, based 
on PIPG’s design, which part of PIPG’s budget goes directly to the Gitano 
organisations as grants. According to this logic, all of the granted 
projects, approved in the framework of the general calls for proposals 
which target the Gitano population directly, automatically form part of 
the framework of PIPG. The same procedure is applied to municipalities 
in the framework of PIPG, they too may apply for Gitano-targeted 
projects under a general public call.

Often PIPG also launches calls for public contracts in order to finance 
specific projects already foreseen by the Plan, such as external 
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evaluations, studies, exhibitions etc., and in order to establish financed 
collaboration between private organisations and public administrations.

 

DEPARTMENTS           2005           2006          2007
                
        2008            Total

Dept.  Presidency       4%      4%    4%     4%     4%

Dept.  Culture       2%      2%    2%     2%     2%

Dept.  Education       13%      13%     13%     13%     13%

Dept.  Home Affairs       2%       2%    2%     2%     2%

Dept.  Housing       4%       4%    4%     4%     4%

Dept.  Health       0.14%      0.14%     0.14%      0.14%     0.14%

Dept.  University, Research, 
Information Soc.        1%        1%     1%      1%     1%

Dept.  Social Welfare and 
Family        75%       75%     75%      75%     75%

TOTAL       €2.48M      €2.55M      €2.63M      €2.7M     €10.36M

Budget contributions of PIPG-1 by Departments. Source: PIPG-1
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DEPARTMENTS     2009   2010  2011   2012    2013  TOTAL

Dept. Social Action & 
Citizenship

Secr. Immigration 0.2% 0.2% 0.2% 0.2% 0.2% 0.2%

Secr. Children 1% 1% 1% 1% 1% 1%

Secr. Youth 0.2% 0.1% 0.1% 0.1% 0.1% 0.1%

Women’s Inst. 0.2% 0.2% 0.2% 0.2% 0.2% 0.2%

Dept. Culture and 
Media

Centre of Popular 
Culture 1% 1% 1% 2% 2% 1%

Dept. Economy and 
Finances

Agency of 
Consume 0.04% 0.04% 0.04% 0.04% 0.04% 0.04%

Dept. Education  27% 27% 27% 27% 27% 27%

Dept. Governance & 
Public Admin

Secr. Citizen 
Action 61% 61% 61% 61% 61% 61%

Dept. Home Affairs, 
Institutional Relations, 
Participation  2% 1% 1% 1% 1% 1%

Dept. Justice  1% 1% 1% 1% 1% 1%

Dept. Environment and 
Housing

General Secreta-
riat Environment 
and Housing 1% 1% 1% 1% 1% 1%

Dept. Health  0.3% 0.3% 0.3% 0.3% 0.3% 0.3%

Dept. Innovation, 
Universities & Enterprise

  Direction for 
  Services 0.3% 0.3% 0.4% 0.4% 0.4% 0.4%

Dept. Employment  4% 4% 4% 4% 4% 4%

Dept. Vice-Presidency  0.2% 0.2% 0.2% 0.2% 0.2% 0.2%

TOTAL  €    3.6M   3.6M  3.6M  3.6M
     

3.6M
         

17.6M

Budget contributions of PIPG-2 by Ministries. Source: PIPG-2 
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Human Resources

According to the interviews, there is no percentage of PIPG’s 
budget which finances the internal management of PIPG inside the 
departments, nor does it finance salaries for departments’ staffs. Thus, 
the working hours of the administration staff is not financed by PIPG’s 
budget, which may create competition among priorities. Additionally, 
it should be noted that PIPG’s or the coordinating department does 
not contract any person specifically in order to implement a specific 
action. The interviews clarified that the procedure for contracting 
individuals directly by the Department is very complex and limited 
by its internal criteria for hiring, and, thus externalising the contracts 
(convenios or contratos) is much more convenient. 

3.3.4. Monitoring and Evaluation Design

Evaluating the design of the monitoring and evaluation tools and 
procedures, their relevance and thorough development, one becomes 
surprised by the idea proposed by PIPG-1. For unexplained reasons, 
no evaluation tools have been elaborated for this public policy, 
however, designers foresaw the constitution of a Working Group, with 
no definite deadline, in order to correct this fundamental shortcoming 
of the original draft (PIPG-1). 

In 2007 a document was published, titled “Evaluation and Assessment 
of the Comprehensive Plan for the Gitano People 2005-2006”2, which, 
as a matter of fact, is a thoroughly designed evaluation proposal. Its 
main  relevance is that it is partly incorporated in PIPG-2, correcting 
the basic error of PIPG-1 of not assuring evaluation tools and criteria 
for internal and external evaluators. The structure and evaluation tools 

2 Avaluació i valoració del Pla integral del poble gitano (2005 - 2006). 
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proposed are well organised and they respond to the fundamental 
requirements made to an evaluation. It aims to provide evaluation tools 
on three levels: Efficiency of organisational model; Implementation of 
the Plan and Impact as of the expected objectives.

However, as an evaluation proposal it is not free of some misconceptions 
or missing elements. 

 - It proposes a plural evaluation, centred on formal organisations 
of different social sectors. Nevertheless, local embeddednes of PIPG 
is a major concern that would require much more attention to the 
service-providers (“strategic partners”), local beneficiaries or service-
users, as well as to indirectly affected agents.  

 - While it proposes different techniques to measure 
participation, it limits the complex concept of participation to formal, 
expected forms and ways, especially focusing on that of the Gitano 
people. It fails to identify alternative forms of participation, and notably 
that of local agents (experts, professionals, neighbours, etc.) who are 
in direct contact with Roma individuals, and may have a great leverage 
on the attainment of PIPG objective. 

 - While focusing on the qualitative measurement of 
participating Gitanos, it does not aim to identify mechanisms or 
processes that hold back Gitano individuals from participation, or 
simply strategies of refraint. It also applies for the participation of 
other agents, such as the Gitano and non-Gitano civil-society actors or 
university researchers, for example. 

 - Indicators of organisational structure superficially define the 
real commitment of its members, mechanisms of decision-making, of 
inclusion and exclusion, changes, etc. 
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 - Indicators of transversality focus on quantitative aspects, 
while do not taking into account the quality of this aspect namely, 
how transversality affected decision-making, selection procedures, 
evaluation, and how main agents evaluate these aspects. 

 - In the impact-evaluation section, in order to detect changes 
and to see to what extent “socio-cultural and economic parity” 
with the mainstream society has been attained, the text proposes a 
questionnaire with a great diversity of Gitano individuals.  However, it 
fails to consider to conduct questionnaires of non-Gitano individuals. 
Questionnaires inform us about the opinion and perception of that 
supposed parity. In this sense, the perception of that parity should be 
shared by both majority society and minorities. 

 - Finally, in the impact evaluation, the attainment of the third 
main objective “Foster the Gitano identity and culture”, aims to measure 
whether the promotion of this aspect has intensified and improved 
in quality since the launch of the Plan, while what is important in 
this aspect is what leverage that promotion had on both the Gitano 
population and mainstream society.  

PIPG-2 (2009-13) foresees “a process of continuous assessment -two 
parallel internal follow-up reports on the introduction of the measures- 
and a final assessment -an external report on the results” (p 329). 
PIPG-2 offered a very sophisticated evaluation kit incorporating the 
previously mentioned evaluation proposal (2007), though its feasibility 
would depend on the technical staff that would operationalise it by 
applying indicators to particular actions, measures, domains, cross-
cutting principles and departments. Other corresponding concerns 
should also be mentioned, though. 

 - PIPG follows an implementation-focused approach, instead 
of a currently more frequently applied “outcome-focused” or “result-
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focused” approach. An evaluation that centres on whether or not 
measures proposed by individual departments have been carried out, 
it is perhaps a more adequate approach from the department staff’s 
point of view, but it makes it difficult to understand how reported 
positive implementations changed the life of the target-group.  

 - Also, qualitative analysis is proposed based on relevant 
documents and “Interviews of people who have participated in the 
Plan”. Thus, the proposed implementation-focused approach does 
not aim to collect information about the population which was not 
served by PIPG. It means that the original error of the Diagnostic Study 
(Fund.P.Tarrès 2005) is reproduced and the opinion of the majority of 
the Gitano people is excluded from the evaluation. It also applies for 
those experts or social agents who were supposed to participate but 
restrained from doing so for different reasons. 

 - Most quantitative indicators, though relevant, do not take 
quality into consideration. For example, great numbers of meetings do 
not necessarily indicate high turn-up, high commitment and efficient 
work of the participants. Also, great participation of women does not 
necessarily assure the correct approach to gender relations in the 
discussions or products of that particular group. 

 - No target values in terms of result-target or performance-
target are initially established in PIPG-1 and in PIPG-2, which makes it 
difficult to assess both pace and quality of the implementation.  

As a very positive aspect, it should be mentioned that all indicators 
are required by PIPG-2 to be expressed in budgetary terms. It is a 
great difficulty that particular measures are not assigned an estimated 
budget, so economic commitment of the Departments cannot be 
interpreted in financial terms. 
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       3.4. Synthesis of Chapter 3

PIPG, unlike many other public policies, is based on a Diagnostic 
Study, which aimed to outline the main necessities that a future 
comprehensive Gitano plan should respond to. The study itself 
represented a pioneering undertaking, as never before had the whole 
Catalan Gitano population been the object of any research project, 
even if different segments of it had appeared in a list of thorough 
anthropologicaland sociological studies of reference3. Additionally, 
it aimed to apply a participatory research methodology, involving 
Gitano individuals and organisations in the project. Nonetheless, 
deadlines and other circumstances made its results less satisfactory 
than expected. 

The drafting of PIPG-1 aimed to be a plural process involving a 
wide range of stakeholders, notably many Gitano organisations. 
Collaboration between stakeholders and drafters worked better in the 
preparation of the second edition, where feedback was more seriously 
and transparently considered.  

As for the design, PIPG establishes a two-fold set of priorities, aiming 
to achieve socioeconomic parity between Gitano and mainstream 
society, and aiming at promoting the cultural values of the Gitano 
identity. The fulfillment of the first is coherent with the mains findings 
of the Diagnostic Study, but is unrealistic in budgetary terms. The 
second aspect is framed as a cross-cutting theme in all measures and all 
Departments, but is not specified how those measures will contribute 
to the fulfillment of the objectives. The main critical comment is related 
to the lack of coherence among the constituting parts: objectives, 
domains, measures (and actions) and the methodological guidelines. 

3 See those of Teresa San Román or Carme Garriga, for example.
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There are no expected results specified corresponding to these parts.
The organisational structure of PIPG follows that of other 
Interdepartmental  committees, though with other organs such as the 
Advisory Board and Working Groups. Mechanisms of selection and 
participation in these latter organs have been modified throughout 
the years to become more democratic and dynamic. However, the 
underlying principle has remained untouched: real decision-making 
is made in the 

Interdepartmental Committee, where no representation of other PIPG 
organs are warranted. Therefore, high Gitano participation in other 
organs is not accompanied by power of decision.  

The PIPG budget cannot be conceived of as an extraordinary 
Gitano-targeted budget. It is voluntarily allocated by participating-
departments based on their estimations of their possibilities. Gitano 
NGOs and municipalities (with Gitano-related projects) may apply for 
funds from mainstream general public calls of different departments. 
However, the sum assigned through these calls is accounted for in PIPG 
reports, while no serious follow-up is made of them. This logic makes 
it fairly complicated to separate PIPG-related funds (and projects) from 
non-PIPG-related ones. 

Finally, procedures and tools of monitoring and evaluation 
are not elaborated in PIPG-1, though this error was corrected 
two years later by an external, commissioned evaluation proposal. 
Nevertheless, the proposal, eventually incorporated in PIPG-2, follows 
an implementation-focused approach, while results and the impact of 
outcomes remain outside of its scope. The main problem here is that 
evaluations are not foreseen to assess the limits of the measures, that 
is, whether or not the fulfillment of them contributed to the attainment 
of the main objectives.  
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       Evaluation of the design, both as a process and a product, 
is often confused with its eventual being put into practice. However, 
we aimed to analytically separate these two aspects of PIPG. Some 
apparently coherent and theoretically-methodologically well-
founded elements may fail to produce the expected results due to 
unforeseen circumstances or ill-conducted implementation. On the 
contrary, implementation by committed and experienced experts 
can achieve success with a poorly designed project. In the followings, 
hence, we propose to shed some light on the merits and flaws of 
the implementation of PIPG over the first six years.  The particular 
aspects that will guide our evaluation will contain the structures and 
dynamics of the PIPG organisation; PIPG-related operation in four 
particular Departments; the execution of six selected PIPG projects; 
and the management of PIPG-financed projects at the municipal level. 
Moreover, we aim to give insight into dissemination and M&E activities 
as well as some financial aspects.

 
       4.1 Organs, Structures and Participation

4.1.1 Composition, Selection Criteria and Capacity

As detailed above, main PIPG organs where Gitano individuals 
participate are the Advisory Board and Working Groups. 

Advisory Board for the Roma Population
Solid selection criteria for the members of those organs have not 
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been able to be identified throughout the research. The Royal Decree 
that circumscribes the composition of this organ did not define the 
profile of its members. The members were appointed by the high 
official of the Department of Social Welfare and Family, and it has not 
been able to be confirmed whether or not other agents participated in 
this process, who proposed the association and whether the decision 
was agreed upon with others.

Also, due to the fact that the Advisory Board did not foresee the 
participation of non-associated individuals, such as so-called 
“natural Gitano leaders”, Gitano university students or external 
experts, a certain sector of the Gitano population remained 
underrepresented. It is also important to point out that, despite the 
fact that PIPG-2 introduces a new cross-cutting axis of immigration, 
no immigrant Roma individual or association forms part of the 
Advisory Board.  Additionally, the participation of women, youth 
and immigrants is strongly underrepresented, while elderly men 
are overrepresented. Many of its members do not possess specific 
knowledge of the internal dynamics of the administration nor are 
they acquainted with the functioning of the entire PIPG. No specific 
training was foreseen nor was it implemented. This fact strongly affects 
the quality of their participation in terms of their contribution and 
feedback given. 

Working Groups (WG)
The WGs were created upon the initiative of the Advisory Board and 
the process of creation is proceeded by a call of participation, where 
different associations could request their participation in the WG 
of their preference. In the WGs, Gitano members are not assigned 
due to their true understanding of the working area but rather as 
representatives of organisations. This clearly hinders the efficiency 
of the working group’s progress, as the limited thematic knowledge 
of its members does not allow progressing easily. In this regard, one 
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of the recurring problems mentioned during the interviews was the 
barriers of the limited technical capacity of some of the participating 
members of the organs, especially with reference to their participation 
in the Working Groups. The selection process was done from within 
the coordinating department. The thematic WGs were also composed 
of representatives of the corresponding departments in order to 
assure technical feedback and a communication channel with the 
department responsible for the implementation. There was no specific 
training provided for the administrative staff nor for the Gitano 
members of the WGs.

Additionally, the members of WGs often invited experts in a given 
domain in order to count on a evidence-based and experience-
based feedback. It should be noted that the participation of external 
individuals, both Gitano and non-Gitano, was made possible only 
through the WGs.  

Decision-Making and Competencies
The competencies of the organs are vaguely defined in the Royal 
Decree which constitutes them. With time, an internal regulation 
procedure has been drafted in order to more specifically define the 
obligations and responsibilities of the Plan’s organs. However, as 
we have seen, the Advisory Boards and the Working Groups have 
virtually no decision-making power. Their only function is limited 
to proposing measures or priorities, and they serve as a formal 
space of interaction between different governmental and non-
governmental actors. Also, the consultations have no binding power 
over the Departments’ decisions.  

The decision-making power lies entirely with the Departments 
and many decisions are agreed upon during the meetings of the 
Interdepartmental Committee. The entire decision-making process can 
be characterised by its limited transparency.  We have also identified 
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a lack of independence and limited vindictive role played by the 
Gitano representatives within PIPG. It has been mentioned numerous 
times in the interviews that, despite many critical opinions of the Gitano 
leaders about the way in which PIPG is implemented, few individuals 
have dared to say it openly during the plenary sessions of the organs, 
in fear of potential repercussions. 

Meetings and Participation
The frequency of meetings and the rate of participant attendance is 
an important indicator which enables one to evaluate the quality of 
participation of the members. However, as we were not able to access 
the majority of the meetings minutes, it is difficult to evaluate the 
entire scope of the phenomenon. 

Nonetheless, based on the collected data, we were able to evaluate 
the attendance rate of all (Gitano, non-Gitano, departments or 
experts) of the members of the WG and of the Advisory Board (both 
Plenary and Executive Board) between 2007-2011. As we can see, the 
average participation rate of all members of the WGs and AB 
between 2007-2011 is around 70%. No ethnic-biased trend can be 
observed, as both Gitano and non-Gitano members have participated 
according to similar rates. Significant differences could be identified 
among WGs and also throughout the years. This latter point is probably 
dependent upon the issues in question and the corresponding interest 
of main stakeholders.

We have been unable to identify the indicators which would point 
to the quality of participation of the members of different organs. 
The analysis of the available reports of the WGs demonstrates that 
the internal dynamics of the groups encouraged active participation 
of all of its members through sharing opinions and proposing specific 
measures or projects. However, the analysis of the contents points to 
the ritualisation of the meetings and reunions rather than leading 
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to emancipatory practices and generating quality participation of its 
members.

       
4.1.2 Departments. Selected Cases.

We have selected four departments of the Catalan Government, out of 
the 13 participating in PIPG, focusing on common trends and differences 
in the dynamics of work in PIPG framework. The Department of 
Employment and Department of Housing have been observed 
because their contributions to the PIPG are supposed to reflect on 
the major concerns of the Catalan Gitano people (Fund.P.Tarrès 2005). 
Beyond its practical relevance, we consider that it is employment that 
should have the highest leverage on processes of empowerment. 
From this point of view, education also represents a crucial element. 
The Department of Education is responsible for one of the flagship 
projects of PIPG. Finally, the Department of Culture was supposed to 
play a leading role in achieving PIPG’s objective of “enhancing popular 
awareness and understanding of the Roma [Gitano] culture as an 
integral part of the culture of Catalonia”.

Department of Employment
Despite the fact that employment is a crucial factor in social inclusion, 
the Department of Employment is not included in the PIPG-1 
budget and its contribution to the PIPG-2 budget is insignificant. The 
two main divisions of the Department handle Programmes of Labour 
Market Insertion, and the Employment Service of Catalonia (SOC). 
The first one includes a significant amount of public aid for those 
whose incomes remain under the minimum-wage level. This minimum 
wage aid (PIRMI) compounded with obligatory professional trainings 
secured a certain living standard for many Gitano families. SOC is in 
charge of these professional trainings for labour-market insertion. 
This Department has a long relation with a particular segment of 
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PIPG’s target population, so it is not the sum invested, but rather the 
methodology applied, that is an important factor. The main argument 
of this department, as well that as of the Dept of Housing, is boiled down 
to the principle of the provision of services in a non-discriminating 
way. They do not mean to address groups based on their ethnicity. 
Rather, the target population is served due to its social or employment 
necessities. Additionally these departments do not register data on 
ethnic origin, as this is un-constitutional in Spain. The only exception 
is made when an action financed by the Department is carried out 
by a Gitano organisation (ex., Measure 49 in PIPG-1). This principle 
corresponds to the general European guidelines about “explicit but 
not exclusive targeting”4. What is rather unclear is why and how the 
original PIPG-1 text proposed “exclusive targeting” measures that 
do not harmonise with that Department’s philosophy. This approach 
ensures that the Department reports on PIPG-related actions in a very 
inexact and unspecified way. This fact, together with other unfeasible 
aspects of the PIPG-1 draft contributed to the gradual disillusionment 
of the participating Gitano individuals. An ill-communicated and 
poorly organised driving licence course also negatively influenced 
the general consideration that the Department of Employment does 
not offer anything that would respond to the real needs of the Gitano 
people. 

As a good practice it should be mentioned that a series of internal 
seminars was organised in order to redirect the “minimum-wage aid 
dependency trap” into useful and dynamic itineraries of market-oriented 
professional training and of insertion. It is hard to assess the impact 
of the seminar on the department staff. Nevertheless, it is clear that 
the initiative calls for a more responsible design and a more efficient 
implementation of the “social and employment insertion itineraries” 
addressed to beneficiaries of the “minimum wage” training scheme.  

4 See, for example, Point Nº 2 of The 10 Common Basic Principles on Roma 
Inclusion (2009).
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Department of Housing
European Union guidelines consider housing as one of the four pillars 
on which Roma inclusion should be sustained in a comprehensive way. 
“Housing and urban planning” represents the second most important 
concern of the Gitano population of Catalonia, following employment, 
according to the Diagnostic Study (Fund.P.Tarrès 2005). Corresponding 
to its importance, the Department of Environment and Housing 
contributes the second largest budget for PIPG-1, following the Dept. 
of Education. Notably, this department shares responsibility with the 
Dept. Of Social Welfare in two measures (43, 47), which were developed 
within the domain of Employment (none of them implemented up to 
2008), and only one measure (7) was developed within the domain 
of Housing, implemented with a non-attributable budget. Dept. Of 
Education also participates in three further measures (6, 9, 10) as an 
“involved department” within the Housing domain. 

In PIPG-2 this Department made a significant reduction of its 
projected budget. It was reduced to €36,000 annual, which is one-
third of the amount of the projected (though not fulfilled) budget of 
2008. As our questionnaire sent to this department has not been filled 
in, we can only guess that the reduction of the budget is due to a more 
realistic planning process. Actually, the cost of the 2009 actions was 
reported to be exactly €36,000, a sum devoted to “mediation in ADIGSA 
houses”5 through a major Gitano NGO.  The rest of the six measures 
have not been fulfilled or did not produce any cost for the PIPG budget. 

The Department of Housing follows the principle of non-discrimination 
in the assignation of state-subsidised flats, where ethnic-based 
arguments are irrelevant. Also, the Department of Housing promotes 
the recruitment of people that were previously registered through 
Social Services to the corresponding list. Measure 99 of PIPG-2 makes 

5 ADIGSA is the governmental agency in charge of the building and 
maintenance of public houses.
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reference to the explicit inclusion of the Gitano people in the “social 
clause”. 

The recruitment of personnel for public work, however, is decentralised 
and is not made by this Department. Moreover, they have no capacity 
of control over the adequacy of the selection. As no data collection is 
made by ethnicity, it would be unrealistic to expect massive investment 
in housing “for the Gitanos”, in an ethnic- targeted way. The Dept. 
of Housing also applies the principle of ‘explicit but not exclusive 
targeting’.

As for Interdepartmentality, the Department of Housing tends to 
collaborate with other departments in the implementation of its 
projects, though it is hard to estimate the quality and depth of these 
collaborations. While in PIPG-1, the Dept. of Housing was involved in 
two measures directly related to housing issues, within the domain 
of Housing; in PIPG-2 its collaboration with other Depts. was done 
within the domain of “Social Action and Citizenship”, one of which 
is related to civic and community mediation. Its involvement in two 
other measures, for the first time related to non-Spanish Roma, is 
related to a particular measure brought about by the preoccupation of 
municipalities of the massive arrival of non-Spanish Roma families as a 
consequence of France’s and Italy’s policy towards them. 

Department of Education
There is general agreement about the paramount importance 
of formal education as a necessary means of social promotion, 
especially for vulnerable groups (Laparra 2007:49). In Catalonia, the 
left-wing tripartite government opted for a new social model based 
on the social cohesion of an increasingly multicultural society, which 
was clearly reflected in its educational policy. “LIC Plan” (Language 
and Interculturality for the Social Cohesion) was launched in 2004, 
devoting an Annex to the Gitano people. This Annex calls for the active 
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participation, collaboration and complicity of the Gitano organisations. 
Though the Annex was elaborated subsequent to LIC Plan, and there is a 
clear communication between the Annex and the PIPG, the education-
related PIPG measures would be executed within the ideological 
and infrastructural context of LIC Plan. The Dept. of Education and 
local educational/social agents have a long tradition in dealing with 
the “Gitano issue” through a targeted approach, with intercultural 
mediators, within-school compensatory tools such as “catch-up” 
classes or curriculum adaptation, generally with very debatable results. 
Under this new discursive regime, teachers and educational experts 
were given new tools to recapitulate both the “problem” and the ways 
to deal with it in a changing multicultural context. 

In PIPG-1, the Department of Education was responsible for 22 
measures, while in PIPG-2 it reduced its responsibilities to 15 measures. 
First, it was involved in five measures, and in the second plan, in 10. Its 
Interdepartmental involvement, at least formally, is unquestionable. 
Nevertheless, Interdepartmentality in its own measures decrease from 
11/22 (PIPG-1) to 1/15 (PIPG-2), which may be a sign of scepticism 
concerning collaboration.

Its contribution to the PIPG budget is notable. In PIPG-1, its contribution 
represents 13% of the overall budget, and 50% of the budget without 
the PIPG-coordinating department’s contribution. In PIPG-2, its 
proportion grew to 27%, which is 69% without the Department of 
Governance’s contribution. Therefore, the figures themselves show the 
reason why the Department of Education became an indispensable 
element of the PIPG.

The Dept. of Education has an internal complexity, which makes the 
evaluation of its measures or project very complicated. As mentioned 
before, the LIC Plan is an overall ideological background and an action 
plan within which PIPG is developed by the Dept. of Education. For 
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example, LIC Counsellors are key agents in both the LIC Plan and in 
School Promotion Project (SPP). Their initial and in-service training in 
Gitano- related issues is reported in PIPG Report, and some related 
costs are charged in PIPG budget. On the other hand, Environment 
Educational Plan (PEE6 in its Catalan abbreviation), an overarching 
innovative plan, also creates a structure of projects that occasionally 
provides financial resources for locally developed, but PIPG-related 
activities. Finally, the Dept. of Education elaborated its own version of 
the School Promotion, through different drafts and a final edition in 
July, 2011, titled “School Promotion Project”.  

Despite the different levels of complexity, most of the projects of PIPG-
1 got underway or were concluded by 2008. Out of 22 measures, only 
four had “pending” status, two of which related to the promotion of 
the Romani language. Focusing strictly on budget figures, in the PIPG-
1 period, there was a 57% higher investment than was foreseen in the 
budget.

In a nutshell, what we should highlight in the Department of Education 
is a mixed approach to the issue. Proposing an inclusive school-model 
with strong commitment for an intercultural education, the Department 
recognises the importance of applying additional tools for an ethnic 
minority whose historical experience fundamentally differs from 
other immigrant minorities. It opts for the figure of a Gitano-school 
promoter and a school-promoting project that aims to coordinate the 
collaborative work of local networks of experts and entities, including a 
wide variety of specific actions. However, from the Department’s point 
of view, this SPP forms an integral part of and uses the infrastructure 
of more general plans. Additionally, the Department of Education 
urges main Gitano organisations to participate in the project, though 
its connectedness to grassroots organisations and to the very local 

6 Pla Educatiu d’Entorn.
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communities is much weaker. It mainly fulfills the European guidelines 
about the “explicit but not exclusive targeting”, however, its very 
rudimental monitoring and evaluation procedure does not allow one 
to detect underlying threats of this mixed approach. 

Department of Culture
The Department of Culture was supposed to be a leader in achieving 
PIPG’s objective of “enhancing popular awareness and understanding 
of the Roma [Gitano] culture as an integral part of the culture of 
Catalonia”. With its initial commitment with two projects, the “Centre of 
the Gitano Culture” (later: Institute) directly related to the “Interactive 
Museum of the Roma Population in Catalonia” (later: Virtual Museum). 
Notably it was the division called “Centre for the Promotion of Popular 
and Traditional Catalan Culture” that took over these tasks.  Measures 
of PIPG are not listed in the order of importance; nevertheless, the fact 
that PIPG begins with measures grouped in the domain of “Culture 
and Identity” has a clear symbolic meaning. Both actions have a 
clear message in line with the politics of recognition, through the 
implantation of “the” Gitano culture into the official cultural canon, as 
an integral element of the Catalan culture.

The Budgetary contribution of this department has been humble, 
between €45,000 and €50,000, but it is also true that none of its 
commitments that may have required a major investment could be 
fully carried out.

Despite all the efforts of the Department’s staff and investments 
made, the project of “Institute of the Roma Culture” was eventually 
aborted due to a political decision. It should be mentioned that the 
project, product of a fruitful effort among the Dept’s staff and the 
Gitano leaders, enjoyed a general recognition among the Gitano 
civil society and generated great expectations and illusions. Its 
unexpected elimination triggered harsh criticism and questioned the 
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political commitment of the administration with PIPG, and ultimately 
contributed to the general disillusion of the participating Gitano 
individuals. 

Besides culture-related activities, the Dept. of Culture was also assigned 
partial responsibility in the elaboration of a Protocol for interculturality 
and antidiscrimination, addressed to publishing houses. According to 
the staff members, it was not they who proposed to participate in this 
project, rather it was proposed by the authors of the PIPG-1 draft. 

In sum, if it had not been for a political decision the Institute would 
be operating, partly financed from public resources. The “virtual” 
representation of the Gitano people is still “unfinished business”, 
however, responsibility for this project was taken over by another 
department. Professional commitment of this department must be 
underlined in the development of PIPG objectives. 

The Dept. of Culture has always dealt with the “Gitano issue” through 
a clear ethnic-group-targeted approach, due to the specific tasks 
that it meant to carry out within PIPG. Its final aim was to organise, 
coordinate and sophisticate the representation of the Gitano culture 
through a “navigation centre” emphasising the embeddedness of the 
Gitano culture in the Catalan culture, as well as other Romani cultures 
of the world (as the strategic plan of the Institute projects it). As all of 
these efforts have boiled down to nothing (for the time being), the 
possible positive impact of an existing Institute cannot be evaluated, 
though the negative impact of its non-existence is palpable. 

Conclusion 
We have observed four Departments and their different forms of 
contribution to the development of PIPG. The analysis of their activities 
and their approach makes it evident that no clear and evident answers 
exist to the question of whether the targeted or mainstreaming 
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approach is recommendable in order to handle different aspects of 
the “Gitano issue”. While PIPG tends to propose exclusive targeting 
strategy, its implementation by the Departments tends to follow a 
clearly mainstreaming strategy, where the explicit mentioning or 
the visualising of the Gitano minority depends on the Departments’ 
sensitivity or the specific measures themselves. Through the cases 
above we could observe the two extreme and several intermediate 
solutions. Assignation of state-subsidised flats, for example, cannot be 
managed on an ethnic basis. However, provision of information, legal 
guidance, technical consultancy, community participation enhancing 
actions, etc., can be organised, taking ethnic/cultural specificities into 
account in order to assure parity and equality of opportunities in 
administrative/legal procedures. Also, we have observed the diversity 
in the control that Departments hold over the procedures of ethnic 
targeting. While the Dept. Education  and the Dept. of Culture directly 
select and “empower” Gitano organisations and Gitano individuals for 
the coordination/management of certain elements of PIPG-related 
projects, the Dept. of Housing has almost no control over the ethnic 
profile of the recruited personnel within the “social clause”. As we 
pointed out before there is no one single solution to this question, 
and balance is not easy to find. What is important, however, is to 
raise awareness about this concomitant dilemma and to hold internal 
and public debates about it, in the light of evidence-based data. 
The principle of equity, that is, the assurance of equal opportunities 
bearing in mind the initial inequalities, calls for the avoidance of 
“ethnic blindness” and the collection of evidence, such as ethnic data, 
if necessary. However, what is ultimately aimed for is to find a balance 
between the targeted and the mainstreaming approaches, though 
avoiding extreme solutions.
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      4.2 Execution vs. Planning

While the previous chapters addressed the role that main PIPG organs 
and Departments of the Catalan Government played in the attainment 
of PIPG objectives, we now turn our attention to some particular 
measures. By this, some light is intended to be shed on the internal 
complexities and invisible weaknesses of them, while recognising their 
main or potential contribution to the PIPG objectives. 

       
4.2.1 Measures. Selected Cases. 

In the following, six selected measures will be analysed. We used 
different criteria for the selection. First, we were interested in the 
evaluation of the measures known as flag-ship or successful projects, 
which partly enjoy considerable visibility as well. Furthermore, we also 
considered the symbolic relevance of the measures. Finally, we were 
interested in the measures that are more intensively used by the target 
population respecting the principle of interculturality. As a result of this 
diverse mix of criteria, we have selected the following measures:

 - School Promotion Project (SPP)
 - Mediators (Intercultural mediators; Civic community   
 mediators)
 - Institute of the Roma Culture in Catalonia (IRC)
 - Virtual Museum of the Gitano People in Catalonia (VM)
 - Romani Language Course (RLC)
 - Punt Òmnia (PO). 

School Promotion Project
The School Promotion Project (SPP) is considered by many to be one 
of the most successful and most visible projects of PIPG. The Catalan 
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Department of Education had decades-long experience in the issue, 
through actions, structures, professional training, school organisation, 
etc. The ideological orientation of the recently elected progressive, 
left-wing Catalan government created a solid ground to address the 
Gitano-schooling issue. The reformist effort of the Department was 
translated into the “Pla LIC”, Plan for Language, Interculturality and 
Social Cohesion, within which Annex 1 addressed explicitly the Gitano 
population. It means that at the same time that Interdepartmental 
roundtable-s (or working groups) were starting to discuss the execution 
of PIPG-1, the Department of Education launched a Gitano-schooling 
project. Leadership of this Department should be underlined. That is, 
the Department of Education indeed created added value throughout 
the SPP. SPP represents a bilateral collaborative process between 
PIPG organs and the Department, however, with rather limited 
Interdepartmental involvement. It is rather local embeddedness in 
local networks of professionals, organs, structures and actions that 
should be emphasised, though not without criticism. 

The Department of Education in PIPG has not restricted its activity 
to SPP, it also collaborates in other PIPG measures or projects. 
Nevertheless, generally, there are three main misunderstandings 
expressed by people, when speaking about SPP. 

 - Firstly, people tend to evaluate the job of School Promoters, 
while the Promoter is only one of the many agents working in this 
project. Even the Department’s documents confuse assessment of 
an agent with that of a comprehensive multi-agent project. Special 
focus should be made for example, on teachers commitment with SPP, 
among other stakeholders and agents.  

 - Secondly, the role of the Gitano School Promoter is present-
ed as a fundamentally innovative figure, while Gitano or Roma school 
mediators have been intervening in many European countries, and 
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particularly in Catalonia, since as early as the 1990s. Innovative value is 
not to be found in the very role of the school mediator, but rather in 
the fact that his work is embedded in a comprehensive project includ-
ing multiple professionals and social actors of different administrative 
levels, acting together on a local reality.

 - Thirdly, SPP is often evaluated by its leverage on external 
factors of the school (such as family), in terms of influencing conditions 
for schooling and particularly for school-achievement. However, 
research shows that in-school factors, such as emotional binding with 
teachers or peers or maintained high expectations, may have even 
greater impact on schooling, academic and social promotion, than out-
of-school circumstances. 

SPP is a dynamically developing project, initially directly linked to 
the “LIC Plan”, later on it took an independent form published and 
communicated by the Department of Education. The number of 
regularly attended schools by SPP has reached 66 in 15 zones by a 
maximum of 13 promoters, aiming to cover main territories of high 
concentrations of Gitano students. It means an average of 4,4 schools 
of promoters, though distribution has not been even among different 
zones. Main attention has been paid to public primary schools, followed 
by public secondary schools and, in some cases, charter schools with 
both primary and secondary schools. 

PIPG-1 lists 11 principle points upon which “PIPG actuations” are 
based, within the Education domain. One of these principles explicitly 
mentions LIC Plan and PEE (Environmental Education Plan) as starting 
points. The PIPG-2 shrinks the list of principles to six points, four of 
which are included into SPP as main objectives. Measure N39 of PIPG-2 
is fairly explicit: “39. to promote school” (meaning: carrying out school 
promotion), with the sub-measure of: “2.1. To develop the ‘School 
promotion’ Project” and “2.2. To promote school success among students 
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of the Roma population coming from countries in the East.” Other very 
relevant and related measures are detailed in a further 14 points. 

Throughout the years, the main objectives of SPP have been become 
more and more sophisticated throughout different editions (SPP2008, 
SPP2009, SPP2011) of the SPP draft. Not only the number and the 
content of the objective have been modified throughout the years, 
but also the organisation and conceptualisation of its very measures. 
In 2008 there were 18 actuations, which shrank to 13 by 2009 and 
were subsequently restructured in four domains and six lines of 
intervention by 2011. Besides sophistication of measures, creating 
clear responsibilities and accountability, evaluation is a key element 
that has been improved throughout the years, and even since the 
edition of the last PIPG (2009). Although one should praise changes in 
drafting (and hence in planning) as a sign of a genuine development 
process, it also has some serious drawbacks: 

 - If teachers are considered as being fundamental agents in 
school promotion – as we think they are -, they should be clearly and 
directly informed about the underlying change theory, objectives, 
actuations, methodologies and challenges of a SPP project that 
they supposed to form part of. Continuously changing discourse, let 
alone objectives, creates confusion and ultimately distrust in main 
stakeholders. 
 - The comprehensive character of SPP as well as its 
connectedness to a wide network of local agents represents its main 
virtue. However, changing structure – even if it is due to an adjustment 
to changing reality – may undermine its reliability and the very 
coherence of its discourse. 
 - It is questionable that while NGOs and other private 
organisations collaborating within the school promotion are required to 
develop a thoroughly detailed project in order to obtain financing, the 
public administration is permitted to coordinate a project and dispose 
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of an allocated budget without a supporting project description in its 
definite form.   

Another significant point related to transparency and accountability is 
the unavailability of public reports on SPP activity. It is not foreseen 
in the design to publish results of the evaluation of activities. Though 
we have been provided some pieces of information on evaluation, it 
cannot be considered accessible information.  

External evaluation is not foreseen in SPP, however, indicators are 
prepared for a continuous internal monitoring and evaluation process. 
Unfortunately, indicators are not developed thoroughly enough, and 
they are not equally centred on main educational agents. Also, they 
tend to confuse output with outcome and impact, which questions the 
validity of their interpretation. 

Selection procedure. The Working Group on Education decided to 
make a public call. Dissemination of the call was reported to have 
been flowing in the “traditional” channels exclusively among the 
Gitano associations, excluding alternative means. Though there were 
many candidates, only 26 could participate7 in the initial training, 
and subsequently 10 were selected out of these. Generally speaking, 
all of the selected candidates had previously had a relationship with 
influential leaders of associations. Control by Department staff over 
subsequent selections was higher than in the initial procedure. There 
are some very positive cases in subsequent selection procedures, in 
which proposals have been made by local/territorial educational 
authorities based on previous, positive experiences. In these cases, 
thus, experience and connectedness to local networks have been 
crucial as selection criteria and resulted in a more fluent integration in 
local networks and partnerships.

7 Source of data: Department of Education.

88

Evaluation of the Implementation



Embeddedness. The promoter himself cannot bring about big changes 
in a neighbourhood. She/he must work in a network of local professionals
 
and organisations, as mentioned by all of the interviewed promoters. In 
the design and planning period of the SPP, local entities were often 
failed to be invited, which created initial difficulties. Also, in several 
cases, school staff lacked sufficient information about the existence 
of such a plan before receiving a promoter. School staff claims not 
to have been consulted about their necessities, preferences and 
expectations before meeting the project and the promoter.

Interdepartmentality. The Dept. of Education took the initiative to 
elaborate the “Protocol of actuation for the mediation with families 
of the Gitano people”, in 2011, for the case of conflictive situations 
with Gitano families in the school, which merges SPP with the two 
mediation projects of PIPG. Beyond that, the Dept. of Education has not               
formally led projects in cooperation with other departments, though 
the PIPG-coordinating department is an exception. 

Non-Spanish Roma. Action 39 of PIPG-2 comprises a sub-initiative 
(2.2) aimed at promoting the schooling of Roma pupils “from countries 
in the East” through the provision of an “insertion worker” for those 
schools that demand that service. Currently, there is only one “insertion 
worker” operating in Catalonia.  The incorporation of this project 
in the 2009-2013 Integral Plan did not result in an increment of the 
budgetary resource. Thus, PIPG did not contribute in any way to the 
educational promotion of ‘Eastern European Roma’ children. In fact, 
financing has been made by the Secretariat for Immigration through 
the Dept. of Education. 

Beyond the previously mentioned aspects, we can sum up the merits 
and the shortcomings of SPP in the following:  
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10 merits of SPP: 
 -1, The SPP text has been improved, become more 
detailed and complex and grown to respond to the changed reality 
linking it with the Department’s own comprehensive plans such as PEE 
(Educational Plan of Environment).
 -2, Involvement of Gitano people as Promoters, putting 
them in continuous touch with other educational professionals, entities 
and local networks that work with Gitano students and families on a 
local, and a wider level. 
 -3, Inclusion of Roma organisations in different stages of 
SPP, especially as service providers. 
 -4, In some cases, Promoters have become referent 
persons (or even, role models)  known in their area of intervention. 
 -5, In some cases, Promoters have created a direct link 
between the Department (school) and their municipalities’ educational 
experts and local NGOs. 
 -6, Thanks to this project, the common definition, follow-
up and control of absenteeism have been made visible and measurable 
for local agents and for the Dept., even against the will of some schools. 
 -7, Gitano Promoters have both easier access to Gitano 
families to improve school/family communication and easier access to 
schools to raise awareness of teachers.
 -8, A significant improvement has been made in the 
evaluation procedures of different key agents involved in SPP. 
 - 9, A continuous training scheme has been developed for 
School Promoters, revised and partly conducted by the Department of 
Education. 
 -10, Within SPP, a high number of “LIC Counsellors” 
(School counsellor on intercultural education and language) were 
trained not only in general terms of intercultural education, but also 
in issues related to the schooling of Gitano children, especially if their 
schools of reference had Gitano students.
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10 Shortcomings of the SPP: 
 -1, In selection procedures, Gitano associations’ own 
interests had too much weight, which made it impossible to select 
candidates based on their professional merits. 
 -2, Target performance and clear-cut target figures (time-
schedule, benchmarks, milestones) are missing elements of planning, 
which makes it difficult to estimate the level of fulfilment of the 
objectives (or working plan). 
 -3, There is a general lack of data (baseline figures) on 
total target population that requires diversified intervention (focused 
on school attendance, achievement, social integration, etc.). 
 -4, The capacity of the School Promoter to intervene in 
the school is very limited. His/her power of influence or radius of action 
depends too much on the personal/professional commitment of some 
“goalkeepers”, such as the school director, “head of studies”, psycho-
pedagogue or whoever his/her contact-person may be in the school. 
 -5, SPP has a very limited impact on curriculum, despite 
the fact that it aimed to incorporate “Gitano/ Roma elements” in it. 
 -6, SPP has a very limited impact on teachers’ work, let 
alone methodology or available didactic materials, especially of those 
teachers who have no tutorial responsibilities.
 -7, The knowledge of teachers about SPP is extremely 
restricted to and focused on the Gitano families, but not on their own 
work. Only a few of them (out of 92 contacted through questionnaires) 
could mention at least one or two elements of the SPP’s three main 
objectives, which is due to “common sense”, rather than to thorough 
knowledge of SPP. 
 -8, SPP, in practice, is much too centred on absenteeism, 
and by far less committed to school success, high achievement or 
continuity of studies, not to mention “fostering of employment”. No 
parallel attention is paid to these aspects. Partly because of resource 
shortage and partly because these latter are much more complex 
issues than the control of absenteeism and require more commitment 
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from educational experts, notably, teachers.
 -9, SPP, both in the project description and in practice, 
does not centre on teachers’ attitudes and work. It fails to identify 
fundamental elements of the problems, based on evidence and 
repeated in national and international scientific reports. 

 · Teachers’ racist discourses and attitudes.
 · Teachers’ ethnic and social class-related prejudice. 
 · Teachers’ low academic and professional expectations  
 towards the Roma/Gitano students and their families.
 · Teachers’ superficial knowledge about intercultural ap- 
 proaches (and corresponding threats of what is known  
 by  experts as “naive interculturalism”). 
 · Practice of ability grouping, streaming and tracking is  
 observable on an everyday basis, despite its illegal cha- 
 racter. Mostly in secondary school. 
 · Practice of inter-school and intra-school segregation. 
 Teachers’ lack of participation in the local context, limi-  
 ted collaboration with other entities, and especially in 
 extracurricular hours. 

 - 10, In SPP there is a complete lack of a gender-focused 
approach, despite the fact that it is highlighted in PIPG. 

Mediators

The mediation project is reputed to be among the largest and 
most important projects developed under the framework of the 
comprehensive Plan. PIPG specifically finances two different profiles of 
mediators: the socio-cultural mediators and the community mediators. 
The importance of mediation as a resource in working with Gitano 
communities has been described in PIPG-1 and has been mentioned in 
the Diagnostic Study. According to this frame, mediation is considered 
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a traditional resource and an innate skill that the Gitano communities 
possess, as stated in PIPG-1: “Other Gitano contributions in the realm 
of values are group solidarity and dialogue as a central strand of 
harmonious coexistence. It is interesting to note here the experiences 
that the Gitano can contribute by virtue of their tradition of 
mediation in and resolution of conflict situations, for example, in 
cases of abuse or violence.” (PIPG-1: 230). Nonetheless, the mediation 
project can be characterised by a high level of ambiguity, lack of 
transparency and the absence of clearly delineated competencies 
and objectives, poorly developed profile of the mediators and a 
lack of clear-cut impact-oriented evaluation. Due to the fact that the 
competencies of both types of mediators are not clearly defined, the 
work of these agents often overlaps with each other and with other  
social agents and PIPG’s projects (for example, with school promoters).

There are different profiles of mediators, working in different areas: 
health mediators, housing mediators, school mediators (school 
promoters), among others. PIPG, however, specifically defines and 
finances only two different profiles: civic and community mediators and 
socio-cultural mediators. It also should be noted that PIPG-1 foresaw 
the contracting of Gitano health mediators, however, this projects has 
never been implemented.

The project has very weak mechanisms of evaluation, and the lack of 
pre-established benchmarks, expected results and indicators make it 
difficult to assess the project’s impact.

Additionally, it is not clear in what way the mediation project will be 
embedded in the local panorama of social agents and services already 
existing in each municipality.
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Community mediators

The community mediators act in prevention and mediation in conflicts 
between the Gitano and non-Gitano populations. There are six 
mediators (all of them Gitano, five men and one woman), chosen from 
the community for their supposed representativeness and respect 
among their “local” communities. These mediators act in different 
provinces and travel to specific municipalities on demand. The project, 
profile of the mediators, selection process, preparation and specific 
training, competencies and responsibilities are not clearly specified or 
pre-established. Therefore, there are doubts about the real impact of 
the mediator’s work, as no target performance with corresponding 
target figures (qualitative and quantitative) had been set. 

Additionally, the project has not been widely disseminated and 
promoted among different social agents which could benefit from the 
mediators’ work -  in fact, in many municipalities where the mediators 
are located and have been operating, the Town Council officials, school 
principles etc., are not aware of the possibility of using the mediator 
as a facilitator in potential conflicts. The only exception is the local 
police force, which has a central unit responsible for cooperation with 
Gitano mediators.  Also, the Department of Education has informed all 
public schools about the protocol of the use of this service, however, 
we cannot identify an active use of it among schools. Additionally, 
the financing of mediators’ work and the process of “activating” the 
mediators has been questioned by informants because of its low 
money value and limited efficiency. Due to the limited knowledge 
among relevant stakeholders about the existence of this service, the 
average number of mediations per year varies between eight and nine 
for each mediator, despite the fact that they earn a monthly salary.
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Socio-cultural mediators

PIPG-1 and PIPG-2 define the important role of socio-cultural 
mediators. These mediators are hired in order “to support families 
with social problems and empower the actuation of mediation between 
Roma families and their surroundings by way of the Town Councils 
and District Councils.” (PIPG-1: 252). Therefore, these mediators act 
as intermediaries between the Gitano communities and public 
authorities, social services and other agents. It should be noted that 
many municipalities have a long history of such mediators, acting 
as community facilitators, some of them dating as far back as the 
mid-1990s. These mediators are contracted directly by local Town 
Councils. 

Additionally, it is unclear what the profile and competencies 
are of the socio-cultural mediators, as the project has not been 
initially elaborated in a written form. It should be considered that 
the socio-cultural mediator’s scope of work is limited strictly to the 
municipality by which he/she was contracted. Therefore, those socio-
cultural mediators act not only as the bridge between the population 
and the administration but also in cases of conflicts, as has been 
described in various interviews, thus taking on the responsibilities of 
the community mediators. Additionally, a level of ambiguity should be 
noted, as in many municipalities the mediators act as educational 
promoters.

We were unable to determine the selection process of the mediators 
nor were we able to evaluate the efficacy of the mediator’s work 
(since there are no indicators or benchmarks established), especially 
that the results and opinions about their impact vary depending on 
the municipality. Neither were we able to access any type of internal 
evaluation/ financial and activity report of the mediators work, which 
would be evaluated by the municipality.
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Resources allocated in each municipality variy, as the funds are 
allocated based on the call for proposals directed to local Town 
Councils and launched annually (or biannually) by the Department 
of Social Welfare and Family. It is evident that there are still many 
municipalities which remain without the services of socio-cultural 
mediators. It is also worth highlighting that numerous municipalities 
with a significant Gitano population do not have a Gitano socio-cultural 
mediator (Sant Adrià de Besòs, El Prat de Llobregat, Badalona, Girona). 
Considering the procedure of application for funds, it can be concluded 
that these municipalities have not applied for funding. It should be 
further investigated whether they have not done so because of their 
lack of knowledge about this figure or because of the irrelevance of 
the mediator’s work in these localities. Nonetheless, as has been noted 
before, the community mediators as well as school promoters often 
attend the problems which fall under the competencies of the socio-
cultural mediator.  

Immigrant Roma mediators 

PIPG-2 intended to increase the scope of activity and attend the 
needs of the non-Spanish Roma. In the framework of Measure 11, 
“Contracting Roma mediators” , PIPG-2 financed the contracting 
of  a cultural mediator of “Eastern Europe”, aiming at their inclusion 
with the rest of the population. This mediator, contracted by the 
Fundación Secretariado Gitano (FSG) (€14,795  in 2009), joined a team 
of other mediators and/or School Promoters who work directly with 
the immigrant Roma population. It must be noted, however, that only 
one mediator for non-Spanish Roma was contracted in the framework 
of PIPG, and the other existing figures fall under the scope of other 
projects implemented by FSG. 

It also should be underlined that only seldomly did the socio-cultural 
mediators or community mediators attend problems related to the 
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immigrant Roma communities. Therefore, despite the transversal 
character of the Roma immigration theme in PIPG, the non-Spanish 
Roma communities have not benefitted equally from the mediators’ 
work.

Merits

 - The project responds to general recommendations that 
members of minority groups should be involved in mediation processes. 
 - There was significant experience accumulated in local socio-
cultural mediation activities in Catalonia.
 - Some mediators have had long previous experience in 
mediation among Gitano communities, or between Gitano individuals/
groups and local administrations. 

Shortcomings

 - There was a lack of a clear definition of responsibilities 
and competencies, overlapping of the different mediators.
 - There was a lack of dissemination and visibility, poor 
knowledge about the existence of these services among the local 
agents.
 - It was notable a lack of indicators and benchmarks, 
 - poor monitoring mechanisms poor money-value efficiency. 
 - lack of clear criteria of the mediators’ profile, lack of 
transparency in terms of the selection process. 

Institute of the Roma Culture

The project of the creation of the Institute of Roma Culture is an example 
of a failed initiative in the framework of PIPG. The project of creating 
a Foundation Institute of Roma Culture is considered a very positive 
initiative and a useful tool for the promotion of the Gitano/ 
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Roma culture and support of Roma/ Gitano self-representation in the 
Arts. Despite great efforts, high expectations, preparatory work 
and general support of the project, the initiative has never been 
concluded.

Following the guidelines established by the acts of institutional 
recognitions of the Gitano people, on the one hand, and of the 
Study on Gitano people, on the other, the Plan specifically determines 
among its priorities the recuperation and promotion of the Gitano/
Roma cultural values and traditions as well as the recuperation 
of the Roma cultural heritage. Therefore, in the area of Culture 
and Identity, the Plan foresees the creation of the Catalan Institute 
of Roma Culture “in order to enhance the prestige of Roma culture”. 
The institute’s objective is centred on the development, research, 
training and dissemination of Roma culture. In order to establish an 
independent institution which would promote the Gitano culture, it 
was planned to establish a public foundation. The Institute was 
envisaged to have its own premises, big enough to host concerts, 
artistic exhibitions and even Gitano weddings, with its own library and 
classrooms to host trainings and courses. It also should be noted that 
among the objectives of the Institute was also the promotion of the 
Romani language as well as the recuperation and conservation 
of Caló – the para-dialect of the Romani language once spoken by 
Gitanos throughout Spain. 

The main concept behind this project lies in the assumption that the 
promotion of Roma/ Gitano culture will be an efficient tool to fight 
against racism and discrimination suffered by the Gitano community. 
Despite the fact that the Study defined racism as the main barrier for 
their integration (Fund.P. Tarrès 2005: 59), PIPG did not envisage any 
specific anti-discrimination measures. The Institute, therefore, was also 
seen as a means to fight discrimination through politics of recognition 
and the recuperation of cultural prestige of Roma.
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As of 2007, the Culture Working Group has vigorously started the 
preparation of the legal and contain elements which would allow for 
the creation of the Foundation. The elaboration of a Strategic Plan for 
the institute by a Gitano individual is an outstanding example amount 
all of the PIPG project. It should also be noted that the Institute is 
among the few initiatives supported by PIPG which has such an 
exhaustive and detailed design.

Nonetheless, the Foundation finally failed to be founded despite 
the work input and all the preparations made. The official explanation 
justified the failure due to the legal modifications which impeded the 
creation of a new public Foundation, however, the interviews also 
described the opinions of potential, unofficial reasons behind the 
abandonment of this project. 

Despite the fact that the Institute was ultimately a failed initiative, 
the preparatory process and management is an example of good 
Interdepartmental coordination. Additionally, all of the stakeholders 
involved in the process, both Gitano and non-Gitano, have participated 
actively in all stages of the process, which also deepened the sense of 
disillusionment among them once the project was abandoned.   

Lastly, it should be considered that the Institute was supposed to be one 
of the most visible projects of PIPG and a core element of its cultural 
axis. The projects, such as the Virtual Museum or Romani Language 
courses, were supposed to benefit directly from the Institute’s creation 
and feed into the scope of its activities. The failure of creating the 
Institute, thus, debilitated the potential success of other actions and 
hindered the embedding of the entire cultural axis of PIPG. 
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Virtual Museum of the Gitano People

The Domain of “Culture and Identity” identified as strategic lines, the 
recovery and defence of “Roma cultural heritage”, and called for actions 
aiming at recognising, recovering and disseminating “the cultural 
heritage of the Roma people in line with UNESCO measures for the 
non-material cultural heritage, as a value of world cultural diversity”. 
(PIPG-1 p.253)  Within this framework, PIPG-1 foresaw “designing an 
interactive museum of the Roma population in Catalonia”, in charge 
of the Department of Culture, and also involving the Department of 
Welfare and Family. Original objectives of the Museum were defined 
in five points: aiming to contribute to the elimination of the negative 
image of Gitano people; presenting Gitano culture from a positive 
perspective; contributing to the social and cultural promotion of Gitano 
and Roma people; strengthening living together, respect, solidarity 
through knowledge about the other; showing different aspects of 
Gitano history, culture and society, and promoting the use of IT and 
interactive resources as cultural and pedagogic tools.

Although by 2009 work had already been undertaken, PIPG-2 again 
proposed the development of “a platform and contents of the interactive 
museum”  Coordination was eventually taken over by the Secretariat 
of Social Action. Selection of the team which developed technical 
aspects of the “interactive” website was made by the Secretariat of 
Telecommunications and Information Society (Dept. of Governance and 
Public Administration) with no public call or procurement procedures. 
Its final budget reached €78,931. Despite the fact that it is still far from 
being finished, the VM was officially inaugurated and publicised in 
September 2010, six months later than was planned.  

Participation of Gitano individuals in the elaboration of the VM 
has been based on a one-off commission, though initially a Gitano 
anthropologist was made responsible for its design. Interviews 
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reflect that Gitano members of the initially setup Working Group 
lost their interest in VM. According to the original design, VM 
proposed a “skeleton” to be filled with diverse content through active 
participation. Beyond participative actions, it was thought that youth 
activities in Punt Òmnia could also be directed towards the creative 
construction of the VM. However, this has not been done either. In the 
inauguration ceremony, the Head of the Department called upon the 
public to “make their own contribution so that this museum be filled 
and improved”8. Additionally, the VM was foreseen to be a central 
tool for the Institute of Roma Culture, a project which has never been 
completed. Nevertheless, the Museum doesn’t seem to have been 
significantly modified since its inauguration. 

We could not identify any systematic monitoring or evaluation 
procedure, with respect to the VM project. We were not provided any 
information on the expected immediate, mid- and long-term outputs 
and results diversified by users/beneficiaries. It is not clear why PIPG-2 
emphasises “the experiences and the knowledge of Romani women 
and their contribution to the culture of the Roma population”, as 
it remains a marginal aspect among many others. Also, as no PIPG 
Annual Report published subsequent to the inauguration, we cannot 
say whether a follow-up has been made on the number and the profile 
of visits in the website. 

Knowledge of Gitano and non-Gitano individuals about the VM is 
extremely low. Even experts who have participated in its elaboration 
claimed to not have visited it ever since. Similarly, we could not find any 
teacher or LIC Counsellor who had ever used VM in the School Promotion 
Project. In this sense, usefulness or impact of this project cannot 
be evaluated.  Its lack of use and usefulness compared with its high 

8 http://premsa.gencat.cat/pres_fsvp/AppJava/notapremsavw/detall.do?id=50
147&idioma=0&Department=25&canal=26
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cost of elaboration has contributed to the negative feeling of many 
Gitano people, about the failing transparency and ultimate sense of 
the PIPG. 

Romani Language Course

Beyond its practical utility, the Romani language course aims to 
contribute to an underlying intent for the creation of a common 
European Roma identity. This has been a general trend in international 
Roma movements of the past decade. Also, a related hypothesis induces 
that “recovering the language” would operate as a stimulating effect 
towards “participation in educational and social processes” (Fund.P.Tarrès 
2005:289). Thus, these underlying elements of the change theory should 
be taken into consideration when evaluation of the course is made.

The first edition of PIPG proposed a kit of actions in order to promote 
“the Roma language”. This action kit included: 

 - Training of Romani language teachers. 
 - Promotion of a “programme for reading in Romani”   
 (though the original Catalan text refers to Romani language  
 assistant professors). 
 - Provision of “classes in Romani in those schools that request  
 this option.”
 - Creation of “materials, dissemination of documentation and  
 translation of texts into Romani.”

In the following paragraphs, we limit ourselves to the assessment of 
the Romani Language Course in a strict sense. 

The first course was launched in October, 2008, in the centre of 
Barcelona. Afterwards, an annual call was made, so a total of four groups 
have been trained up to now. Besides the central Romani course, some 
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local initiatives were made by advanced students with varying success. 
According to the official reports, the annual budget of the course 
varied between €11,300 (2007) and €12,797 (2009), and attendance 
was free of charge. Out of the total budget for 2011/12, approximately 
16% was budgeted for other local Romani courses. Some functioning 
local courses claimed to have not received any subsidy, while others 
are known to have suspended classes not long after their initiation due 
to lack of interest of students. 

In May, 2007, a candidate for the language teacher was proposed in 
the “Culture” Working Group, and subsequently he was appointed 
by the Secretariat of Social Action, with no public competition, and 
apparently with no formal approval of the corresponding working 
group. It is due to his professional criteria that finally a “standardised” 
version of Romani was proposed to teach to trainer candidates, though 
it was not at all evident in a country where the Gitano population has 
not traditionally identified itself with this language.9 

Dissemination of the information on the course has been a critical 
element of the project. It was usually done through “official” channels: 
Gitano associations. It means that non-associated Gitano people could 
not learn about the call. In 2010-11, a massive dissemination campaign 
was organised by the teacher himself, and also by FAGiC, which showed 
very good results, compared with previous years. Generally speaking, 
there was no overwhelming interest for the course, all candidates were 
accepted independently of their ethnic origin, though with an explicit 
preference for Gitano students. Each year there were some non-Gitano 
Spaniards among the students. 

9 The Diagnostic Study (Fund.P.Tarrès 2005) identifies that almost half of the 
Gitano of Catalonia identify “romano-caló” as their language, and less, 30% 
“romanó”.
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Besides the lack of attendance control, we could not obtain information 
either about the “graduation rate”, which would be a fundamental 
success indicator of the course. Also, it would be important to know 
the number of voluntary repeaters, that is, students who attended 
advanced courses in order to improve their knowledge. According to 
the teacher, currently there are at least seven or eight students who are 
prepared enough to offer themselves as teachers in Romani language 
courses for beginners. Counting on 20 enrolments per year multiplied 
by 4 years: 80 students. It would mean that nearly 10% of the students 
fulfil the original (PIPG-1) objective of the course to a certain level. 
It has, however, never been established what level of knowledge was 
expected of future trainers.

Merits and shortcomings

Merits of the RLC 
 1. The existence of the RLC is a clear message of cultural 
recognition of the Gitanos in Catalonia. 
 2. Didactic material elaborated by the teacher has proved to 
be a useful tool. 
 3. Dissemination of 2011-12 proved to be very efficient and 
reached out to Gitano social networks that previously had had no 
knowledge about the RLC.
 4. A high level of satisfaction among the users has been 
detected (through enquiry).
 5. In terms of results, half of the students interviewed have 
communicated in the Romani language in real-life situations, or at 
least it was their perception. 
 6. In terms of results, half of the students interviewed claim to be 
prepared to conduct a Romani language course at the beginners’ level. 
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Shortcomings of the RLC

 1. RLC does not respond to a necessity that affects many 
Gitano individuals. 
 2. No project description exists, with the aid of which students 
can understand the main goals and possibilities of RLC.  
 3. Original objectives (trainers’ training) of the measure were 
not broken down into short-term and mid-term goals or action plans 
so that progress would be assessable. No benchmarks, deadlines, 
minimum fulfilments were defined. 
 4. The PIPG-2 objective is far too reduced, and does not permit 
best students to further improve and become real experts and a role 
model for many others. 
 5. The lack of efforts to include Romani native speakers in the 
course is a fundamental error. 
 6. No alternative promotion, extra support or motivating factor 
was designed or thought of for the best students, such as travelling 
scholarships to Central and Easter European countries, interchange 
with Romani-native students in the C.E.E., assessment to make the 
most of European calls (scholarship, internship, etc.) for Roma students. 
 7. There has been a general lack of attendance-control, 
follow-up and evaluation throughout the four central courses and the 
other local ones. A high level of absenteeism and dropouts, and low 
graduation rate is not checked, though perceived. 
 8. The selection of teachers for central and local courses did 
not follow a transparent procedure. 
 9. Dissemination made by the Administration and co-
organising Gitano NGO was insufficient, and benefitted those who 
have direct or indirect relation with Gitano organisations. 
 10. There has been a serious territorial inequality. Almost 
all central courses were done in Barcelona, while there is a constant 
demand for high-quality courses in other territories as well.
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Punts Òmnia

“Punts Òmnia” is a project coordinated by the Department of Social 
Welfare and Family which aims at increasing the social inclusion of 
vulnerable communities through the access to new technologies. 
Punts Òmnia uses local entities to equip them with computer 
infrastructure, and through activities developed with the help of a 
specially trained officer develops programmes in three main strategic 
lines of work: community use, social and working inclusion, training. 

The project began in 1999 and today has over 120 Punts Òmnia in 
the entire Catalan territory. Access to Punts Òmnia is completely free 
and made available to all citizens equally, with special attention given to 
communities at risk of social exclusion. This project has been generally 
viewed quite positively, as it uses the local network of resources and is 
very popular, especially among the youth. 

In the framework of PIPG, three Punts Òmnia have been established 
specifically for Gitano, all of them in the metropolitan area of Barcelona. 
The project focused on  creating Punts Òmnia in districts with an 
elevated number of Gitano and generally considered as impoverished 
and marginalised districts. Nonetheless, it is unclear as to what criteria 
these three Punts Òmnia have been established in the framework of 
the Plan while other Punts Òmnia, also established in “Gitano districts” 
are not included. Additionally, it is not clear as to on what criteria the 
municipalities were chosen to install Punts Òmnia. The POs are installed 
in the premises of the local Gitano association, and managed directly by 
it. These POs expand the range of activities offered by the local NGO and 
strengthen their presence among the community, often fulfilling a social-
cohesion role by becoming community or leisure centres. The activities 
are adjusted to the needs and interests of the local community, based on 
age, gender, time-frame, among others. The main beneficiaries are the 
Gitano women and youth. Despite the fact that the POs installed under 
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the framework of PIPG are also open to non-Gitano members of the local 
community, in fact non-Gitano participation has been very limited. 

Despite the overall satisfaction with the project among the users and 
managers, the initiative had a number of missing components. The 
process of evaluation and monitoring is unclear. Additionally, it should 
be noted that other POs which exist, but are not funded directly by 
PIPG, are also open to Gitano users. The project, however, did not 
foresee any activities aimed at increasing Gitano participation in the 
general POs which were not created under the framework of PIPG.

The economic investment is unclear due to the lack of transparency. 
Although in the districts where the Gitano Punts Òmnia are established 
they are very popular among the local community, very few people 
realised that this project forms part of the PIPG. Therefore, the 
ownership/responsibility and accountability as well as the general 
visibility of the Plan are very weak aspects of the measure. 

POs were supposed to be a complementary component of the Virtual 
Museum project, however, the level of interaction between these two 
measures has been scarce.

4.2.2 Selected Municipalities 

Municipalities are direct and indirect beneficiaries of PIPG. Also, 
municipalities have a long tradition in planning and implementing 
measures in order to address different issues related to their Gitano 
population. The character, underlying ideology and quality of those 
measures, as well as their impact on both the Gitano and the non-
Gitano population and local public institutions, vary. Many of them 
had occasionally recruited Gitano mediators with a wide variety of 
cases, often intervening in school and community mediation. There 

107

”Lost in action? Evaluation of the Catalan Roma Plan”



have also been initiatives for the professionalisation of these Gitano 
mediators, or the close collaboration of these with social workers, 
social educators, “street educators” and other municipal or state 
employees.

The Community Development Plans (CDP) are especially relevant for 
understanding the embededness of PIPG’s project in municipalities. 
Several CDPs have been launched, initiated and partly financed by the 
Department of Social Welfare, since as early as 1997. CDPs have been 
developed with more or less success, but they certainly created an 
important infrastructure and established networks of professionals in 
order to carry out integrated approaches and to mobilise local resources, 
among others with civic participation, to different phenomena of the 
local context, aiming to generate high participation of neighbours. In 
this sense, PIPG’s major contribution, that Gitano professional workers 
(such as School Promoters, mediators) have been involved in the work 
of the permanent CDP commissions (such as on schooling, “civism”, 
etc.) is not a novelty either, as there were several precedents of it prior 
to PIPG.

PIPG conceptualises different ways of acting concerning the Gitano 
population. One of the ways in which PIPG marks its presence is 
through the direct financing of related projects of the municipalities. 
The Town Councils must apply to the Catalan Government with 
specific projects through annual (biannual or triannual) open calls 
for projects. Curiously enough, all of the projects presented under 
the open call directly targeting Gitano population are automatically 
treated as PIPG-related projects and are included in the Plan’s annual 
report. Nevertheless, municipalities have diversified resources for the 
financing of their Gitano-related projects, within which those biannual/
triannual calls of the Catalan Government are often not the most 
significant ones. 

108

Evaluation of the Implementation



On the one hand, another outstanding phenomenon is the uneven 
distribution of PIPG’s projects throughout Catalonia. There is 
an obvious concentration of “municipal projects” financed in the 
framework of PIPG in the metropolitan area of Barcelona and the 
entire Barcelona province. Furthermore, limited networking between 
the Town Councils which engage in Roma-related projects under the 
framework of PIPG is notable. 

Additionally, an important finding is that beyond school promoters 
and socio-cultural mediators, almost all PIPG-related resources 
addressed to municipalities are built in the local governments’ 
budget, creating financial resources for contracting mediating or 
social intervention services. However, almost no quality control or 
activity follow-up is made on these projects; reporting is only a formal 
procedure. Administration staff claims that PIPG has not achieved an 
improvement in this aspect.  

One should consider as genuinely PIPG-related financing that 
some municipalities receive is related to mediators’ activity. Seven 
municipalities have socio-cultural mediators. Additionally, six 
community mediators are financed by the PIPG budget, who work 
upon demand throughout the entire Catalan territory. Community 
mediators have a wide territory of action and they are at the service 
of all of the municipalities; nevertheless, mediation reports show a 
certain trend of concentration of their interventions to some particular 
cities. This means that, in economic terms, those municipalities are 
“privileged” beneficiaries of this service, and can save on the costs of 
conflict management. 

Another “genuine” PIPG project, called for by Measure 69 (in the 
domain of Social Participation), aims to foster social transformation 
of neighbourhoods through the promotion of the associations’ 
network, coordinating common activities and strengthening 
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neighbourhood commitment. These considerable funds, as detailed 
below, are also sent to municipalities. This measure is translated into 
a whole variety of specific actions and projects, ranging from youth 
and leisure activities, the setting-up of community commissions and 
creating specific workshops and courses. 

In addition to these resources, municipalities (around 10) have also been 
beneficiaries of the School Promotion Project in providing human 
resources to some 15 municipalities. Furthermore, in the framework 
of municipalities, some projects related to immigrant Roma have been 
implemented. Most of them aim to attend the specific needs of Roma 
immigrant camps.

Our main concern with regard to the municipalities’ PIPG related 
activities is whether additional resources offered by PIPG have 
generated any improvement and, if so, in what sense. Without 
naming municipalities, we have observed different impacts. In a 
particular municipality, known for its considerable Gitano population, 
a global project has been developed to face difficulties in schooling, 
community conflicts, employment and health. They claim to have 
started with this integrated approach based on the Community 
Development Plan in 1994 and later reflected in the PEE (Environment 
Educational Plan) of the Dept. of Education launched in 2004. School 
Promoter has been included within the organisational chart of the local 
integrated plan, as just another, though not indispensable puzzle in the 
game. Nevertheless, the local plan is not linked with PIPG’s mediation 
service which is provided in the very same city and even in the same 
geographical sector to which the plan is centred. 

In another observed municipality there is an assigned PIPG mediator 
and also a School Promoter. All together, five different mediators aim at 
“fighting against school absenteeism”. In fact, this is the main concern 
of Social Services of the local administration. Even if they are sceptical 
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about the results of the mediation activity, they recognise that they have 
no better solution, so they keep using these parallel services in order to 
resolve particular conflicts. Informants from different administrations 
of the same municipality have confirmed that the additional services 
of PIPG have not triggered any significant change in the approach to 
the phenomena.

These two extreme cases make it clear that PIPG has not brought 
fundamental methodological or financial changes in how the Gitano 
issue is dealt with in different municipalities. Rather, depending on 
the overall municipal management of social and educational services, 
together with the width and depth of the network and partnership of 
public and private organisations of the territory, PIPG resources have 
found an easier or a more difficult way to become relevant in that 
particular context.   

       4.3 How / To What Extent are Targeted Beneficiaries
       Reached?

It should be noted that target beneficiaries are not explicitly 
defined by PIPG, rather they can be vaguely gathered from the 
planning of the measures (PIPG) and their very implementation. Also, 
it is an important aspect, that PIPG speaks about “the Gitano people” 
or “the Gitano population” in Catalonia based on the Diagnostic Study 
(Fund.P.Tarrès 2005). Even though, as we mentioned in a previous 
point, this study did not methodologically assure that all segments 
of the Gitano population could be taken into consideration in the 
planning.  All categories created within the Gitano population will be 
necessarily overlapping with others. Nevertheless, the capacity of the 
PIPG to reach out to these groups should be bore in mind and should 
be measured. Some of the categories that we would find useful to 
define are the following:
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 - Leaders and active representatives of significant Gitano 
associations (federations, more active locally “representative” ones, 
etc.). Those who have ever been in any of the PIPG organs. And also 
those who have never been. 
 - Associated members who do not play an active role within 
the associations, do not represent it in different meetings. 
 - Gitano individuals contracted through Gitano organisations 
responding to particular PIPG measures 
 - “Ordinary” Gitano population which is in constant touch with 
other Gitano families (typically through the Evangelist Church and the 
“mercadillo” – street market). 
 - Gitano families with weak or lacking links with the local 
Gitano “communities”. Typically those of high geographic mobility, and 
of marginalised (often not legal or illegal) economic activities.
 - Different age groups. Children, youth, elderly, middle-aged…
 - Women, men.
 - Families who live in the Metropolitan Area of Barcelona and 
those outside of it. 
 - Urban / rural living context.
 - Spanish nationality vs. non-Spanish nationality Gitano/Roma.

Summing up our findings: 
 - There is a lack of knowledge about the reach of the measures 
ticked as “executed” and “underway” in PIPG reports. Even if executed, 
one cannot know what scope and depth it may have had on which 
target groups.
 - In many measures/actions, target group (or groups) is not 
explicitly assigned. 
 - Generally speaking, PIPG target groups are not defined in a 
more detailed and clear-cut manner (participating/non-participating; 
rural/urban; by age; by geographic distribution; by nationality; by 
professional field or administration, etc).
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 - External evaluation (FE2009) put an emphasis on a small, 
privileged group of Gitano individuals who have participated in PIPG 
organs, while it obscured those who have not, let alone the reasons for 
the non-participation. 
 - Often, the quality of service-providers (Teachers, LIC 
Counsellors, Hospital Staff, Policemen, Public Administration Officers)  
depends on their capacity (and opportunity) of being good service-
beneficiaries (receiving training and creatively absorbing resources 
provided). 

       4.4 Visibility, Dissemination, Accountability, 
       Transparency, Public Debate

Public policies addressed to a particular target group require a high 
level of visibility in order to receive up-to-date information and 
critical and constructive feedback from the beneficiaries or from those 
that should benefit from them. Raising visibility and sophisticating 
dissemination is not only a political marketing tool, but it also increases 
the probability that the target population have equal access based on 
the emerging resources. Also, a public policy that aims to generate civic 
participation should increase accountability and make its functioning 
more transparent favouring public debate and performance feedback 
systems.  

4.4.1 Visibility

The level of dissemination and visibility of the plan is overall very 
low among all the target groups contacted. The Gitano population 
that has not been involved in PIPG organs or measures (105 out of 106) 
has not even heard of PIPG. Teachers or local administrations’ staff are 
acquainted with it beyond some particular projects, notably School 
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Promotion or Mediation. Even the projects commonly known by the 
Gitano population or other social agents are not associated with the 
Plan. The Plan’s design did not foresee any dissemination strategies 
which would guarantee that the Gitano part of the population would 
be informed about these polices and the opportunities which it creates. 
There have been some official disseminating campaigns implemented, 
but with an apparently low leverage. This general ignorance has 
generated a differentiated access to PIPG-related services for a small 
sector of the population and the exclusion from them for the majority. 
Rather than increasing, equal access, it created inequalities among 
sectors of the target group. Additionally, this creates a problem of 
ownership of this public policy. Without general knowledge about its 
existence, we do not know who to hold accountable for its success or 
shortcomings. It is, however, unclear whether or not the knowledge 
about this public policy would give any response to the fact that it 
does not actually reach out to the majority of its target population. 
In this condition, better knowledge about the outcomes may further 
increase the general disaffection of the Catalan Gitano population 
towards public administrations.  

4.4.2 Accountability and Transparency

The problem of the limited visibility of PIPG is directly related 
to the restricted accountability of PIPG. Flagship projects are 
seen as alienated initiatives launched by Town Councils of different 
departments of the Catalan government and are rarely seen as an 
element of a comprehensive, transversal and globally embracing 
Roma-related policy. It is extremely difficult to understand which 
organisation or public entity is held responsible for which project. Even 
annual, biannual or pluriannual reports provide superficial information 
with a questionable level of details and transparency. It is difficult, if not 
impossible, to track down money-flow and decision-making processes. 
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No mechanisms of public response are developed, which demonstrably 
generates rumours and judgments based on misinformation. As 
mentioned before, internal control of the organs is made weak by the 
dependency trap of the majority of Gitano organisations. 

Lack of transparency has been one of the greatest problems 
encountered in any phase of PIPG design, drafting and execution, 
even in internal and external evaluation. External evaluators, if not 
commissioned, have limited access to the vast majority of relevant 
documents, reports and meeting minutes both in the coordinating 
department and in participating departments and organisations. 
Evaluators were not able to access financial or activity reports (the 
most recent one, and the only available, is that of 2009), reports from 
the proceedings of the different organs of the Plan (despite the fact 
that the coordinator of this investigation is a member of all of the 
existing organisms), internal evaluations, monitoring reports of the 
implementation projects, attendance sheets, etc. This phenomenon is 
probably related to the low level of “readiness for evaluation”. That is, 
the project administration and monitoring system is not developed 
enough to give an up-to-date account of the state of the art. In 2009, 
a member of the Catalan Parliament directed an enquiry to the Head 
of the Department responsible for the coordination of the PIPG. The 
enquiry consisted of 185 questions10 concerning the fulfilment and 
outcomes of PIPG-related measures and required a detailed response 
and an external evaluation of PIPG. Despite that, the governmental 
response11 to the Parliamentary enquiry was limited to a page and a 
half of general, ambiguous declarations. 

10 Diari de Sessions del Parlament de Catalunya, Sèrie C- Núm. 686, 1 de des-
embre de 2009 p.46
11 Butlletí Oficial del Parlament de Catalunya, 24 de novembre de 2009, Núm. 
581 p26-28
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4.4.3 Public Debate

It is also noteworthy that public debate about the implementation 
and impact of this public policy is very restricted. First, the PIPG-
designing process was reported to have called to discussion a wide 
range of the civil society, social agents, academic experts and public 
administration. Also, drafting of PIPG-2 was made in an open process 
asking for contributions from many agents. However, what is surprising 

is the virtually no academic debate about the Plan, despite the 
fact that it has been implemented for the past 6 years and that it has 
often been presented as a successful public-policy approach in the 
national and international arena. Similarly, a general public discussion 
has also been missing not only from among different sectors of the target 
population, but also at the level of the media. The only articles which we 
can find in the media concerning the Plan are usually of governmental 
origin and speak exclusively of the good practices, positive examples 
and success, though with limited or no empirical evidence. 

Another preoccupying aspect is the lack of constructive criticism and 
debate. The interviews revealed that although many representatives 
who participate in the different collegial organs of the plan have 
doubts or specific criticisms concerning the implementation of 
PIPG, they hardly verbalise their criticism publicly in fear of negative 
repercussions. This is extremely worrying, as it muzzles public debates 
and creates dynamics contrary to the PIPG objectives, which projected 
an active and responsible (that is, critical and self-critical) participation 
of the Gitano individuals and groups. 
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       4.5 Monitoring and Evaluation Activities

Evaluation tools and procedures have been becoming sophisticated 
throughout the life of PIPG, especially due to an Evaluation Proposal 
(called “Evaluation”) elaborated by external experts in 2007. By August, 
2012, only one commissioned external evaluation had been drawn up 
on PIPG. Also, some annual internal evaluations have been drawn up 
on the School Promotion Project. No other evaluations are known or 
have been made available for the public, related to PIPG. Notably, 
none of the above-mentioned texts are currently accessible. They were 
explicitly and formally asked for for our evaluation project.

The “formative evaluation” (FE 2009), commissioned by the 
coordinating department of PIPG, represents the direct application of 
the Evaluation Proposal (EP2007) made in 2007. Though it casts light 
on a series of characteristics of PIPG, it also has numerous weaknesses. 
The most important ones are listed below.

 - It follows an implementation-focused approach, ie. it reports 
on the formal fulfilment of the measures, not considering their impact 
on the overall target population. 

 - It aims to study efficiency, operation of organs, participation 
in formal organs, transversal character of the measures and actions, 
and the general presence of the gender dimension. But it fails to focus 
on the adequacy of the original draft in terms of the underlying change 
theory, the matching of measures with objectives, the adjustment 
between goals and means or in terms of methodology proposed.

 - It restricts data collection to the observation of two (!) 
meetings, six interviews with individuals who have participated in 
the Plan, and interviews and informal meetings with Coordinating 
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Team members. No information is given on the number of Gitano 
individuals within the sample, and more notably, on how Gitano people 
participated in the evaluation. Large sectors of the target population of 
PIPG have been excluded from this sample. 

 - No information is collected about beneficiary groups, 
service-users and service-providers of PIPG, hence one cannot know 
whether the good or ill functioning of PIPG has or has not had positive 
or negative impact on the lives of those users/beneficiaries/service-
providers.

 - FE2009 correctly calls attention to the poor transversal 
character in terms of collaboration with territorial and local 
administrations. Nevertheless, due to its scope, it fails to mention 
the importance of “local strategic partners” beyond administrations 
(NGOs, voluntary organisations, individual experts, etc.). Local strategic 
partners tend to be responsible for the success of locally executed 
PIPG-related projects. 

Dissemination of the study was very limited. None of the interviewed 
Gitano people, who actively participated in PIPG, saved a copy of it, 
though some of them have claimed to have seen it. 

The only PIPG executed measure that is provided with detailed 
evaluation tools is the School Promotion Project, coordinated by the 
Department of Education. The kits of evaluation tools have become 
more sophisticated throughout its three editions. Some of its most 
relevant characteristics are the following: 

 - It involves major institutional actors, however, it fails to 
include municipalities, and local “strategic partners” in the evaluation 
process. 
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 -SPP evaluation combines indicators measuring implementa-
tion (output) and impact (outcome), which is a positive fact. However, 
the use of these indicators is indistinct and confusing, which leads to 
mistaken or biased interpretations.

 - SPP does not have target figures, in terms of quality and 
quantity. Efficiency of the measures cannot be evaluated if it is not 
clearly stated what the target levels (figures, state of the art, quality, etc.) 
are and expected to be in determinate moments of its development.

 - It is unknown by us whether these figures, in the form of 
a coherent evaluation study, have been made public to SPP organs, 
schools, local strategic partners (NGOs and administrations) or to 
target beneficiaries of the service (teachers, Gitano students, Gitano 
families, LIC counsellors, local experts, among others). 

Notably, the political pressure made by an MP of an opposition party 
contributed to the fact that a detailed evaluation was elaborated on 
PIPG, though this cannot be confirmed. As mentioned before, a MP of 
the Catalan Parliament overtly and repeatedly demanded the evaluation 
of the Plan. According to the official Bulletin of the Parliament, on the 1st 
of December 2009, he was still asking for the evaluation report, which 
implies that the officially commissioned Formative Evaluation was still 
not published or it was unavailable for the Members of Parliament.
        
       
       4.6 Money Flow, Financial Aspects

4.6.1 Financial Allocation

In general terms, there have been three ways of financing the 
implementation of the different measures that fall under the 
framework of PIPG:

119

”Lost in action? Evaluation of the Catalan Roma Plan”



 - The call for grants for Gitano and pro-Gitano NGOs.
 - The call for grants for municipalities to implement   
 projects with target Gitano communities.
 - The direct implementation of measures by the Departments.

As mentioned previously, PIPG does not have its own call for proposals 
but rather includes all of the measures financed under the general 
calls for grants which target the Gitano population. Therefore, the 
percentage of funds dedicated to open calls (both for organisations 
and for municipalities) varies each year according to the demand 
and projects submitted. Based on the 2009 and 2010 data of the 
Department of Social Welfare and Family, approximately 50% of the 
entire budget of this department in the framework of PIPG is dedicated 
to competitive grants for organisations and municipalities.

The rest is managed directly from within the coordinating department 
itself. The expenditure of this part of the budget is based on internal 
criteria and political priorities established, and thus is not consulted 
with the Advisory Board or other organs. 

Considering the fact that PIPG’s budget is an estimation, it can be 
concluded that the expenditure might not always reach the original 
budget forecast. However, in the case of PIPG, the budget expenditure 
often exceeds the budget estimation. In 2009, the annual expenditure 
exceeded the estimation by almost €700,000 (2009 estimation: 
€3,546,956.68, 2009 declared expenditure: €4,269,255.33). The 
explanation to this lies in the way in which the Annual Activity Reports 
are drafted. These are made based on the information submitted by 
all participating departments, and details all implemented measures 
which have targeted the Gitano population in one way or another. 
Therefore, the final expenditure may easily exceed (and until now has 
exceeded) the initial estimation.
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4.6.2 Non-Attributable Expenditure

While analysing the Activity and Financial Reports available so far, 
we were surprised by the elevated percentage of actions which were 
implemented through a “non-attributable expenditure” (gasto 
no imputable). For the years 2006-2008, the total non-attributable 
expenditure amounted to 75% of the entire expenditure of PIPG. It is 
unclear why these actions form part of the Plan’s report, since, at least, 
economically they have not been implemented in the framework of 
this public policy. Additionally, we were unable to determine based on 
what criteria some non-attributable expenditure enters into the Plan’s 
budget report and others do not.

 
Many of the measures implemented as “non-attributable” are general 
in character (not Gitano-targeted) and often have an impact on the 
general population rather than on the Gitano population specifically. A 
large number of measures which have a “non-attributable” expenditure 
belongs to those departments that do not tend to use an ethnic 
key in their policy-implementation, specifically the measures in the 
domain of Housing, Health and Employment.

4.6.3 “Dynamics of substitution”

We have also identified some irregularities in terms of the Plan’s 
financing. The analysis of other strategic plans (of other departments) 
revealed a number of coinciding actions (with their corresponding 
economic allocation) in more than one Plan.  This means that some 
actions have been developed in a framework of different public 
policies. We do not know whether the budget has been duplicated as 
well or whether an action implemented once serves to justify different 
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public policies and their corresponding budgets. It might be that such 
dynamics demonstrate a profound coherence of different Catalan 
strategic action plans rather than a “copy-paste” dynamics; however, 
we were not able to confirm this hypothesis. 

Nonetheless, it should be noted that this mechanism of “substitution” 
has also been identified in other evaluations of different Catalan 
Interdepartmental plans. According to the study drafted by Ivàlua 
(2011), the substitution effect is produced when apparently recently 
launched actions, financed by recently emerged resources (such as a 
new public policy), had previously been undertaken by local actors and 
financed by local resources. So, after all, no new value creation occurs 
even if it appears so in the activity report of this latter public policy. 

       4.7 Synthesis of Chapter 4

In Chapter 4, our goal was to evaluate the implementation of PIPG 
throughout the past 6 years. This dense chapter focused on the internal 
dynamics and processes of PIPG organs, it also shed a light on the 
diversity of approaches followed by four departments (of the Catalan 
Government), it gave an insight into the merits and weaknesses of 
the most significant measures proposed/implemented which failed 
to be implemented by PIPG and it discussed different aspects  of the 
effectiveness in reaching the target population, in providing visibility, 
accountability and transparency and to generate public debate. Finally, 
it highlighted some merits and shortcomings of its M&E mechanism 
and of its financial aspects. The main conclusions can be summed up 
as follows:

 - PIPG organs are designed to provide participation for 
Gitano civil society and non-Gitano experts in the debate of PIPG-
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related issues. However, both the Advisory Board and Working 
Groups are consultative bodies with vaguely defined competencies 
and no decision-making power. Real decision-making is done by the 
Interdepartmental Committee by Departments where, up to recently, 
no Gitano individuals were present, and no guarantee is given that 
decisions or recommendation made in other organs are respected and 
taken into consideration by this organ. These organs are composed of 
representatives of relevant Gitano NGOs, mostly on behalf of elderly 
Spanish Gitano men.  The participation of women, youth and non-
Spanish Gitano is strongly underrepresented. Also, it should be noted 
that the process of renovation of the composition of these bodies did 
not result in greater participation of these sectors of the population, 
rather the composition of the organs remained practically the same 
since 2005.  

 - General attendance rate in all organs is relatively high (ca. 
70%), though a declining trend can be observed over the years.  There 
is no particular trends in participation based on ethnic-belonging. 
Attendance varies significantly among Working Groups (“Gender” 
having maintained almost 100% over the years) and years, which 
probably depends on the issues at stake and the general atmosphere 
of the groups. Also, a disaffection phenomenon can be detected here.

 - Despite PIPG’s trend to an ethnic-key strategy, some 
Departments follow a predominantly mainstreaming approach, 
while others mix the targeted approach with mainstreaming. 
Department of Housing and Employment decisively provide services 
in a non-discriminating way, solely based on social, economic and 
service-specific necessities. Both departments finance activities 
addressed to Gitanos only through the financing of projects conducted 
by Gitano organisations, but almost no control over selection and 
fulfilment is made. The Department of Education operates within a 
wider framework of intercultural education, but the “School Promotion 
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Project” addresses the Gitano population, genuinely mixing both 
approaches. The Department of Culture, due to its mission within 
PIPG is focused on the promotion of the Gitano/Roma culture, so its 
mainstreaming task is restricted to the presentation of this culture as a 
constructive element of the overall Catalan culture. 

 - Participation and commitment of these departments 
were very diverse, related to PIPG. The Dept. of Education provided 
the second highest budget to it (after the coordinating department’s 
contribution), while the Dept. of Employment failed to provide any 
financial contribution to PIPG-1. 

 - Interdepartmentality in terms of quantity varies among 
measures and Departments. While PIPG coordinator Dept. of Social 
Welfare is leading and is included in many Interdepartmental measures, 
the Dept. of Education, for example, is much more wary about 
coordinated collaborations. In PIPG-2 Interdepartmental activity has 
radically reduced, with the exception of the coordinating Department. 
Quality of Interdepartmental collaboration could not be measured on 
overall terms. Some examples show that if strong leadership was given, 
that quality increased. In the contrary cases, weak leadership led to what 
we has been called organised de-responsibilising (Brugué 2010: 121).

 - Transversal character of the measures depends to a great 
extent, on the participating local administrations and organisations 
or strategic partners. Both positive and negative examples have been 
mentioned, without having found a general trend. Generally, the local 
level was largely excluded from planning and design. Successful local 
implementation of PIPG projects were almost always produced thanks 
to the fact that they got embedded in relatively well-functioning or 
emerging local structures (networks, partnerships, thematic projects). 
Evaluation has largely excluded strategic local partners. 
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 - The six selected PIPG projects show a widely diverse planning, 
life-course, culmination, outcomes, impact and public representation.  
Only one of them is widely known (though superficially) and positively 
considered by the Gitano population and local experts: the School 
Promotion Project.  The rest of the PIPG projects are almost entirely 
ignored by non-participating Gitanos, experts and local administrations. 

 - On a municipal level, PIPG-related projects have had limited 
leverage, mainly depending on the previously existing dynamics and 
management capacity of both local administrations and the width 
and depth of a network of local entities. In some contexts, PIPG-
related resources have been creatively included in comprehensive 
local action-plans (notably in Community Development Plans). In 
other municipalities, where the lack of an efficient management did 
not previously face PIPG-related issues in a comprehensive way, new 
emerging PIPG resources have not significantly contributed to the 
solution of those problems. 

 - In general terms, PIPG projects have not achieved 
positively influencing the local approach to the issues with respect 
to the Gitano population. 

 - The target population has been vaguely defined by PIPG 
in general, and particularly in almost all PIPG-related measures. In this 
sense, fulfillment (“executed”, “underway”) of particular measures should 
be understood for a very limited segment of the target groups. Similarly, 
external evaluation has focused on a small, privileged (though internally 
diverse) segment of the Gitano population, ignoring the immense 
majority of it.
 
 - Often, beneficiaries, service-users and service=providers are 
confused and mixed up under the notion of “participation”. 
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 - The level of dissemination and visibility of the plan is very 
low among all target groups. Despite some campaigning activities, no 
dissemination strategy has been elaborated. Privileged information on 
opportunities has created a situation of unequal access to PIPG-related 
resources, further increasing disaffection of many towards PIPG. 

 - Restricted accountability of PIPG is related to the lack 
of transparency of planning, decision-making and selection 
procedures as well as the public and (most) private organisations, and 
municipalities, responsible for the execution of PIPG-related measures. 
Annual, biannual or pluriannual activity and financial reports have 
been published (the last year covered by them is 2009!!!), with some 
quantitative and qualitative data, but the authorities still hiding fairly 
significant pieces of information. A commissioned external evaluation 
has not significantly increased transparency. 

 - Public debate about the implementation and impact of 
this public policy has been very restricted, lacking academic and media 
discussions, while feedback of target groups has been rarely sought. 
Monitoring and evaluation is a weak aspect of all PIPG-related 
measures, departments and organisations. Only the School Promotion 
Project has its own internal evaluation procedure. 

 - External evaluators, if not commissioned, have limited access 
to the vast majority of relevant documents, reports and meeting 
minutes, though readiness for evaluation varies among departments 
of the Catalan govern, local administrations and also among private 
civil-society organisations.  
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   Our main analytical dimensions followed the Ten Common Basic 
Principles on Roma Inclusion drafted by the European Platform for 
Roma Inclusion, adopted by the Council of Ministers (2009) and used 
by major European institutions as a guideline both in policy-making 
processes and for monitoring and evaluation mechanisms. Additionally, 
we have used two further cross-cutting dimensions, namely Age-
group (generation) and Nationality (citizenship/immigration), in order 
to understand the complex nature of PIPG. All of those 12 dimensions 
have been worked upon throughout the text. In this chapter, only four 
of them will be highlighted, as we have considered them of paramount 
importance: gender dimension, age-groups, nationality and the use of 
EU instruments. 

       5.1 Awareness of the Gender Dimension

This principle calls the attention to the explicit concern of Roma 
inclusion policies with the needs and circumstances of Roma women, as 
they are exposed to situations of multiple discriminations. The gender 
dimension is explicitly emphasised throughout the PIPG text. Objective 
4 of PIPG-1 aims to “integrate the perspective of gender in order 
to respond effectively to the specific needs of the Roma women of 
Catalonia”. 
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This goal and other particular measures directly correspond to a wider 
action plan12 of the left-wing Catalan Government on the development 
of women’s policies. 

Both editions of PIPG highlight the “perspective of gender and of 
women in the planning, follow up and evaluation of all the measures.” 
(PIPG-2: 273) as a main objective. While in PIPG-1 no specific domain of 
actions is defined, the domain “Women and gender policies” appears 
in the PIPG-2 draft. Furthermore, the Working Group of “Women and 
gender policies” has become one of the most active ones, with a wide 
range of project proposals, and with a lower than average absenteeism 
rate. 

In general terms, thus, women and gender issues are not only 
centrally positioned in PIPG, but they also imply active participation 
of a group of committed individuals both from among Gitano women, 
non-Gitano civil society and public administration staff. Nonetheless, 
it should be noted that PIPG frames the concept of gender in an 
oversimplified way, concentrating exclusively on the situation of the 
women, instead of seeing it as a complex system of power-relations 
between both genders.

In PIPG-1, 15 measures directly mention Gitano women, and five 
“strategic lines” in different domains are focused on women. In six 
measures out of the 15, women are mentioned in terms of “special 
emphasis will be placed on Roma women” or “to prioritise women in…”, 
that is, these measures do not focus explicitly on Gitano women. In PIPG-
2, 15 measures mention Gitano women and 13 of them explicitly focus 
on this target group. An additional contribution of PIPG-2, is that it 
proposes a series of indicators to evaluate gender perspective of 
the Plan. 

12 Vè Pla d´Acció i desenvolupament de les polítiques de dones a Catalunya.
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Focusing on the implementation of particular projects, the presence 
of gender/women perspective significantly shrinks. For example, 
the School Promotion Project (SPP) drafted by the Department of 
Education does not contain any specific gender-focused element. Also, 
the previously seen gender-focused indicators are simply omitted in 
SPP. In Mediation women are not specifically defined as a target group 
in particular situations. It is hard to evaluate the volume of women 
who benefitted from this service. The Virtual Museum explicitly aims 
to count on the “Romani women’s contribution”, though it remains 
unclear and artificial why this category is highlighted while others, 
such as children, elderly, rural, immigrant, highly educated are not 
specifically mentioned. In the strategic plan of the Institute of Roma 
Culture, despite its thorough elaboration, no specific mention is made 
to women as a target group as a beneficiary or service-provider, nor 
is it referred to as a cross-cutting element. The Romani Language 
Course has not taken gender perspective into consideration, either. 
The gap between discourse and practice makes it difficult to positively 
assess the PIPG’s gender-oriented narrative.

PIPG projects implemented in local contexts tend to bear gender-
related aspects in mind, but specific actions focus, as a rule, on 
two fundamental aspects. Firstly, the promotion of Gitano women 
associations. Secondly, sporadic awareness-raising actions related to 
gender-violence issues. Only some of these locally organised actions 
or interventions are foreseen by the PIPG draft. We argue that the 
vast majority of the local interventions in gender-domain are projects 
authored and executed by local agents, often ignoring the existence or 
the main ideological/theoretical framework of PIPG. 

It should be noted that a Royal Decree established the principle 
of gender parity in all PIPG organs. However, the analysis of 
participation of women in the organs points to the conclusion of their 
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under-representation, as the number of Gitano women included in 
Working Groups and especially in the Advisory Board is limited and 
unbalanced. 

In summary, raising awareness about Gitano women and gender is 
undoubtedly one of the merits of PIPG. Though PIPG has generated 
some particular interventions on a local or territorial level its leverage 
on the overall Gitano population would be hard to identify, 
especially compared to other parallel initiatives not related to PIPG. 
While it has served to strengthen a common “women’s emancipation” 
and “women’s empowerment” discourse, it has not been particularly 
successful in project-implementation and evaluation of the impacts. 
Coherence and balance among these three points means one of the 
main challenges of PIPG, in this respect. 

      5.2 Age-Groups, Generations

PIPG has a clear intention to promote the Gitano youth and children, 
while other age-groups are not explicitly highlighted. The Diagnostic 
Study identifies Youth as an at-risk group in the sense that young people 
tend to lack economic independence, they are offered worse working 
conditions, a lower salary and they have fewer possibilities to obtain 
an independent household. These arguments serve as a fundament 
to why PIPG addresses several measures particularly to children and 
youth, while elderly people are almost invisible as a target group in 
the texts. 

PIPG-1, in its institutional presentation, introduces the “promotion of 
young people and women” (PIPG-1:217) as priority lines. While the 
woman (or gender) dimension is argued to be a cross-cutting axle, 
measures targeting children and youth are mostly classified under the 
domains of education and participation. In PIPG-2, a separate domain 
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was created for those actions, though containing only two measures. 
Nevertheless, the majority of feasible actions for these age-groups 
are proposed within the “Education” domain. The positive aspect of 
this latter fact is that Gitano children and youth are attended by PIPG 
through one of the most successful PIPG projects led by the most 
proactive department. The negative aspect of this is that most of the 
multiple and complex difficulties that Gitano children and youth face 
are channelled to the school domain in a disproportionate manner. 
The majority of those measures that are not embraced by the School 
Promotion Project have been carried out and managed by the largest 
Gitano and Pro-Gitano organisations, and financed by the Catalan 
government. 

As in other domains, the project descriptions may hide actions that do 
not clearly respond to the objectives, and in this sense, they cannot be 
evaluated positively. 

While middle-aged economically active Gitano people are supposed 
to be attended by the majority of PIPG actions, elderly people remain 
almost unserved. Elderly Gitano people are mentioned by PIPG as 
related to family ties and knowledge, but they are not highlighted 
as a risk group with lower than average life-expectancy, worse-than-
average health and more-precarious-than-average labour market 
situations as different studies have indicated. 

Local measures tend to target age-groups (primary-school age; 
secondary-school age; teenagers; elderly people; etc.) socio-economic 
situations (risk of social exclusion, etc.) or specific problems (such 
as early school-leaving, violence, etc.) in order to design actions. In 
this sense, locally executed specific projects respond better to locally 
detected phenomena. Nevertheless, as learnt from our enquiry, the 
majority of those projects include school-related or leisure-time 
activities addressing children and youth of the age of compulsory 
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schooling. These programmes, projects, interventions and measures 
are almost never aimed at the “Gitano population”, but rather to an 
“open group”; nevertheless, in reality they tend to provide service to 
Gitano-majority or Gitano-only groups. We could not identify the same 
phenomenon in projects aimed at elderly people, though we could not 
find old Gitano men or women either who participated in mainstream 
programmes attended by elderly people.

Different age-groups are not evenly represented in PIPG organs of 
participation. Gitano children are not directly represented, only through 
adults. Gitano youth in PIPG organs have been underrepresented. It is 
a good sign that the recently elected second vice-president of PIPG 
is a young person. This fact, however, does not compensate for the 
overall disaffection of the youth towards formal participation. Despite 
the scarce or null visibility of elderly people in the PIPG texts, elderly 
and middle aged men have a predominant weight in the main 
organs of participation, especially in the Advisory Board. 

      5.3 Nationality / Citizenship

Although Roma immigration in Spain was not an unknown phenomenon 
when the Diagnostic Study was being elaborated, however the Study,  
did not take it into account beyond some marginal concerns (p112; 
p285). PIPG demands a common European “Roma” identity, but 
it completely ignores the growing non-Spanish-nationality Roma 
population in Catalonia. 

PIPG-1 foresees the “elaboration of a study about the Roma population 
proceeding from “Eastern Europe” in order to establish lines of actions 
with that community” under the domain of “Social Participation”. 
Beyond that, PIPG-1 deals with the non-Spanish Roma population 
with respect to the Romani language, the “Romanó”. None of the 
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three measures corresponding to “recovery” of the Romani language 
has been carried out. PIPG-2 did not improve the inclusion of non-
Spanish nationality immigrant Roma. PIPG-2 demands training courses 
addressed to expert staff in order to improve their knowledge about 
the immigrant Roma population. It also proposes to carry out “school 
promotion” with the immigrant Roma, but actually this promotion, 
in practice is geographically limited and is not directly linked to 
the activity of other school promoters. A second line of actions was 
included in PIPG-2 responding to the fear that the Eastern European 
Roma expelled from France and Italy would end up in Spain. Though 
the “massive” immigration has never occurred, PIPG aimed to integrate 
this particular historical conjuncture through Measures 13 and 6. It 
could be concluded that immigrant Roma is another sector that is 
underrepresented in both PIPG texts. A third line of actions (Measures 
8 and 9) aims to intervene with immigrant Roma families in order to 
assure socio-cultural integration and the adequate attendance of their 
children by public administrations. Both actions here were promoted 
by the General Directorate for Childhood and Adolescent Care. 

As a result of this incomplete coverage of the population by PIPG, one 
cannot speak about a coordinated action towards the heterogenic 
population of immigrant Roma. According to interviewed practitioners 
who work “in the field”, the main concern of the municipalities regarding 
the immigrant Roma families is to find a way to make them move on. 
It is often regional Romanian intercultural (linguistic) mediators who 
are involved in mediation with Roma families of Romanian citizenship, 
a fact that clearly does not favour Roma families. In other cases it is 
PIPG-related Gitano mediators that intervene, with questionable 
results, as confirmed both in interviews with administration staff 
and with Gitano mediators. Nevertheless, in general terms, if the 
integration of immigrant Roma families is not perceived by neighbours 
or public administrations as a threat to public order, they are served 
and attended in terms of “non-Spanish-nationality” EU citizens. 
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Finally it is important to underline that PIPG organs have not 
included any immigrant Roma individual in its consultative and 
decision-making organs. The main underlying claim was that no 
Roma association existed until recently. Nevertheless, it should be 
noted that several Gitano and pro-Gitano organisations employ or 
collaborate with immigrant Roma experts. Exclusion of non-Spanish 
Roma from the execution and operation of PIPG creates an internal 
contradiction within PIPG.  

      5.4 Use of European Union Instruments

PIPG must be positively assessed for its projection towards 
European collaboration and cooperation both in research-focused 
and practice/action-focused programmes. The very first line of 
preliminary measures of PIPG-1 underlines the necessity to generate 
new forms of cultural recognition for the “Gitano people” on a European 
level. (PIPG-1:261) Also, Point 6 calls for the promotion and support 
of research “on the Roma people within the Autonomous Region of 
Catalonia and Europe” (PIPG-1:261), which is operationalised under 
the domain of “Social Participation” in PIPG-1 and under the domain 
of “Social Action and Citizenship” PIPG-2. In the same domain PIPG-1 
aims at connecting Catalan Gitano associations with European Roma 
associations. (PIPG-1: 273). In the “Justice” domain, PIPG-1 and PIPG-
2 call for the dissemination and follow-up of the application of the 
European Union directives oriented toward overcoming discrimination, 
with special emphasis given to Directives 2000/43/CE and 2007/78/CE. 
It is doubtful whether the two European projects (ROMAin, Lungo 
Drom), mentioned in the PIPG activity report, can be evaluated as PIPG-
related activities, as they were launched well before the publication of 
PIPG. Moreover, their impact is impossible to identify, both in PIPG-
2 planning and execution. With respect to the measure in the “Justice” 
domain, the Activity Report offers a very short explanation about how 
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the dissemination and follow-up of the EU directives have been carried 
out. One “seminar on equal treatment and no discrimination” was 
organised in 2008 (budget: €706). This one-off activity certainly does 
not contemplate the scope of the original objective, and the Report 
does not mention attained impact or corresponding results. Finally, 
the measure that calls for fostering projects coordinated by Spanish 
Gitano youth organisations and other Roma organisations in Europe 
is justified by the Activity Report through the “elaboration of a study 
about the participation of the Gitano youth”13. Again, even if a study on 
the current state of the question may have some practical importance, 
it does not respond to the original objective of the measure. Also its 
impact cannot be measured and evaluated correspondingly.  

Evidence gathered by our enquiry shows that the local municipalities, 
although familiar with the different mechanisms of financing 
available at the EU level, have not adequately taken advantage 
of these tools in the framework of PIPG.  Those projects which are 
already co-financed by one of the EU programmes (ERDF, ESF, etc.) 
tend to function independently of other Catalan policies implemented 
at the local level, instead of searching for greater policy cohesion and 
collaboration. In the face of all of these arguments, we can conclude 
that the use of EU funds by PIPG has been highly insufficient. 
Contrary to the guidelines set by the European Commission, PIPG 
did not effectively use EU funds in order to strengthen and widen the 
scope of the measures covered by PIPG. 

13 It probably makes reference to the study: Sánchez Aroca, Fernández Ruíz, 
García Carrión, Oliver Pérez and Sordé Martí (2010) Rom-in: Participació de la 
joventut gitana cap a la inclusió social. La participació de la joventut gitana a 
Catalunya. Barcelona: Generalitat de Catalunya. Secretaria de Joventut.
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      5.5 Synthesis of Chapter 5

Briefly, we can conclude that the PIPG drafts go beyond the 
previously pursued ‘sectorial’ projects in many aspects, concerning 
the generally accepted European principles for the Roma inclusion. 

We have found that gender dimension constitutes a central element 
in its discourse, it uses different European instruments as major 
points of reference and it aims to establish links between Gitano 
politics of Catalonia and the “mainstream” European Roma politics 
with its corresponding ideological and lexical elements. 

Nevertheless, we could also find that it leaves out of scope the 
complex issue of the immigrant Roma population, and it offers 
almost no coverage for this growing population, neither in the form 
of specific measures nor in the form of participation in consultative 
and decision-making organs. Additionally, our enquiry shows that 
target groups of the particular measures tend to be unclearly defined. 
It follows that different age-groups or generations are not evenly 
covered by proposed actions. In particular, elderly people form one of 
the sub-groups that remain unaddressed in both PIPG editions, with 
no corresponding explanations. 

The most serious problem identified is the correspondence between 
the prescribed measures and the actions they are justified with, in 
the Activity Report. We could find that cross-cutting dimensions such 
as gender and children-youth do not actually have a deeply-cutting 
impact. They are mentioned in the plan, but far too often are forgotten 
both in the implementation and the corresponding evaluation. 

To sum up, to our enquiry regarding to what extent principal European 
guidelines are respected by PIPG, we have achieved similar conclusions 
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to those in other chapters. While PIPG drafts use a very sophisticated, 
up-dated vocabulary, identifying the main concepts of the European 
recommendations, their operationalisation to a deeper and wider 
extent, in the practice, still remains a great challenge. 
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    As we have already noted before, impact evaluation is not foreseen 
by PIPG. The first edition of PIPG was elaborated under considerable 
deadline-pressure where there was no room for a careful design of 
objectives with corresponding actions, target groups, target figures 
and target performance. Furthermore, no monitoring and evaluation 
(M&E) standards and procedures were initially agreed upon. Some of 
these missing elements were corrected by 2007 through an evaluation 
proposal14.  However, evaluators still face a serious problem, namely that 
two types of indicators are systematically mixed up due to an unclear 
conception of what should be evaluated. Focus on implementation is 
often confused with a focus on outcome, thus giving the impression that 
it is the correct implementation of some actions that forms the central 
objective of PIPG, while it does not. Statements about implementation 
logically generate the question of “So what?” (Kusek and Rist 2004:12) 
As Kusek and Rist underline “What typically has been missing from 
government systems has been the feedback component with respect 
to outcomes and consequences of governmental actions. This is why 
building an M&E system gives decision-makers an additional public 
sector management tool” (2004:12).  In this sense, this lack of balance 
between what we know about the outputs (“the products or services 
to be produced” defined by Kusek and Rist) and what we can learn 
about the outcomes and/or impacts (in what sense and to what 
extent those products/services have changed the reality towards the 
expected/unexpected direction) is not only a characteristic of PIPG, 

14 Avaluació i valoració del Pla integral del poble gitano (2005 & 2006).
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but rather it is a general shortcoming of the public policies in Catalonia 
and in Spain. While we often know what resources have been invested 
(input), and sometimes we can learn from annual reports through what 
actions/measures those resources were invested (output), we almost 
never know how those outputs change our life and whether or not 
those changes are the expected ones in qualitative and quantitative 
terms. 

Finally, as an introductory remark of this chapter, it must be repeated 
that we have had limited access to outcome figures of the Departments 
and municipalities that have been participating in the PIPG. Hence, 
our brief data analysis relies almost completely on qualitative, rather 
than quantitative data collected through fieldwork. We will focus on 
perceptions and representations. These data by no means intend to 
be representative, rather their analysis is meant to outline some trends, 
expressing strengths and weaknesses, especially from the view of the 
very beneficiaries and supposed service-users. 

Measuring public satisfaction may sound like a rather business-like 
method, however, it is a usual practice in the public=sector evaluation 
in several Western countries. See, for example, the Government 
Performance and Results Act (GPRA, 1993) in the USA, enacted in order 
to “improve the confidence of the American people in the capability 
of the Federal Government, by systematically holding Federal agencies 
accountable for achieving program results” (Channah Sorah 2003, pp. 
5–6.15). As Kusek and Rist state, in many countries that have chosen 
a results-based monitoring and evaluation system, there has usually 
been a clearly identifiable “driver” for reform. Authors, among other 
drivers, mention public dissatisfaction with the cost and performance 
of government policies as a key reason to trigger changes (Kusek and 
Rist 2004:184).

15 Cited by Kusek and Rist 2004:156
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We feel it very relevant to stress that the very existence of the present 
external evaluation is a proof of the capacity of the Catalan Gitano 
organisations to respond in a constructive way to the merits and 
pitfalls of PIPG. In our view, the fact that this very evaluation project 
came to existence responds to:

 - a generalised ignorance and lack of satisfaction regarding  
 PIPG’s impact
 - an explicit desire of some Gitano individuals to use alterna-
             tive means in order to understand better the functioning of  
 the public policies addressed to the Gitano population
 - a will to cooperate with non-Gitano experts in order to eva- 
 lua te public policies. 

All of these points presuppose a high level of conscience which is 
undoubtedly a product of a long struggle, an important process of 
which has been the development of PIPG itself. In this sense, this very 
evaluation project has been brought to existence thanks to the 
experiences collected through PIPG.

The commissioned Formative Evaluation (FE2009) argues that:

 “In general terms, many Gitano entities expressed their satisfaction 
and have considered it [PIPG] as the beginning of a new form of functioning. 
Even though there is still a long way to go, it has made some interviewed 
individuals speak about a before and an after of the Plan” [FE2009:21].

This argument of 2009 is still applicable to PIPG. In some departments 
(Dept. of Education, Dept. of Culture, etc), participation in PIPG 
has put the “Gitano-issue” on the agenda as an issue to be taken 
into consideration in all related issues, while in others the issue 
has been incorporated merely on a discursive level. As any other 
Interdepartmental Committee, it has had a “natural” life-course, 
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with a more active beginning, a remarkable climax (or climaxes) 
with variable sustainability in different departments, and subsequent 
declining periods. 

Also FE2009 maintains that PIPG is considered “as a first step in order 
to start developing specific lines which respond to the particularity” 
that often circumscribes Gitano individuals. [FE2009:3] Among the 
Gitano individuals who participated in the evolution of PIPG, we have 
found many similar opinions. Both “before and after” and “first step” 
have come up as reappearing discursive elements. These expressions 
were predominantly used in order to describe Gitano individuals’ 
initial emotion, illusion and satisfaction to be able to participate 
in something so important as a Comprehensive Roma Plan. For many 
of them this illusion originated from a long struggle and preparatory 
negotiations, for others as a completely new opportunity. So, our 
findings coincide with those of FE2009 in terms of the expressions 
used; however, the locus of the “before and after” does not. As we 
mentioned before, the appearance of PIPG meant a high level of 
enthusiasm (before) and the process of participation has produced a 
“cool-down” effect (after) for almost all of our interviewees, though 
for different reasons.  

Individualism of Gitano people is an extremely strong, and often 
repeated, argument that breaks down the far too superficial 
interpretation of a “collective Gitano identity”16 that is beyond the 
supposed and claimed “collective struggle” for a better future. Of course, 
individualism in this context refers to different interest groups or diverse 
sectors of the community (extended families, local associations, youth, 
women, university students, etc.) rather than to individual persons. The 
lack of unity among Gitano/Roma groups is not a new element that 

16 The capacity of the “community” (local, geographic, ethnic, linguistic, etc.) 
to struggle together for some shared objectives is often misinterpreted by 
development experts.  

141

”Lost in action? Evaluation of the Catalan Roma Plan”



is often used both as a criticism and a self-criticism, however, it is a
well-documented fact in social research (ex. Kovats 2001, 2003; Barany 
2002; McGarry 2011; etc).

Another argument for the disillusion and disenchantment, mentioned 
in the interviews, namely that minority opinions expressed in 
different PIPG organs have not been taken seriously by political 
decision-makers, corresponds to the risks related to the over-simplified 
ideas about representativeness. Though processes and formulas that 
favour dialogue are underlined by PIPG-2 as a way that “transforming 
components will be found” (PIPG-2:271), the passing from debates to 
forming agreements and more horizontal relations does not seem to 
have followed an automatic procedure, and by no means has it left all 
the participants in PIPG organs equally satisfied. 

Additionally, it has also been stated numerous times during the 
interviews, that the dissident opinions or open criticism about PIPG’s 
implementation has not been made vocal by Gitano members 
of organs, due to the fear of possible negative consequences or 
repercussions. This fact may be understandable, as all of the organs of 
formal participation of Gitano have representatives of the coordinating 
department. The lack of critical discussions and limited vindictive, or 
watchdog, capacity by the participating Gitano NGOs are among the 
factors which hinder the effective implementation of PIPG. The lack 
of real decision-making power in PIPG organs is also mentioned by 
several informants as a distancing factor, and it can be considered as 
a real obstacle to the transformative, emancipating potential claimed 
by PIPG.

Participation, the central concept and targeted practice of PIPG is 
also fiercely criticised by those who have had the chance to participate 
in PIPG organs. Firstly, the selection process of the main organs 
was meant to be made through consent which is a positive aspect; 
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however, representativeness and a more democratic distribution of 
power was not a main criterion. As we mentioned in previous chapters, 
many Gitano consider that selection processes were not performed 
correctly but, most of all, no fundamental changes were sought or 
made at the renewals of the organs. While planning (though not 
design) is considered to have been a more open process, reporting 
and evaluation were claimed by many to have not counted with their 
opinion. Annual and pluriannual reports are claimed to have been 
made by technical staff as a purely administrative process, with no 
consultation with the beneficiaries.

      6.1 Impact on the Overall Society

Any social intervention should impact both a limited target group and, 
by this, the overall society. In this sense, we have asked our interviewees 
about their impressions of how PIPG has contributed to the Catalan 
society beyond the Gitano population. The most positively assessed 
element was the fact that Gitano people and non-Gitano staff of the 
public administrations have become accustomed to get together 
and speak about certain relevant issues. Both parties claimed to have 
lost some prejudices about the other. The practice and opportunity 
of dialogue had been mentioned by several interviewees. Through 
this dialogue, some departments which were obliged to collaborate 
with Gitano individuals have generated very positive dynamics. More 
information has been given to department staff about this ethnic-
cultural group and their reality with the direct participation of some 
Gitano individuals. Some claim that the impact on department staff 
has been imminent. On a municipal level, the impact has also been 
considerable, in some particular cases, though it is difficult to define 
the scope and the quality of this impact. Far too often, the Gitano 
collaborators were recognised as a new complementary human 
resource that may contribute to achieve common goals, without 

143

”Lost in action? Evaluation of the Catalan Roma Plan”



necessarily changing the overall opinion of those experts about “the 
Gitano people”, and rarely contributing to the modification of the 
underlying approach, which municipalities follow with regard to the 
issue. Most non-Gitano protagonists of PIPG have shown signs of 
scepticism, with respect to its impact on the overall society. 

A fundamental question here is to be able to separate consequences 
of the institutional recognition from the consequences of a process 
of dialogue. Whether or not those changes have been triggered by 
organised meetings and a process of mutual comprehension is hard to 
find out. Also, it must be noted that the meetings of the PIPG organs, 
and also on a municipal level, have not only generated positive changes, 
but rather in several cases have reproduced/affirmed prejudices 
about Gitano people, according to both Gitano non-Gitano informants. 
For example, those who arrived at the meetings unprepared were 
criticised for stereotyped arguments as “the Gitano who demands all 
but contributes none” on the one hand, and “the Payo [Gadyo, non 
Gitano] who shows no real commitment with our cause”, on the other 
hand. Several similar arguments have been collected in our interviews. 

In terms of particular PIPG-related projects, it is the School Promotion 
Project (SPP), Mediators, Virtual Museum (VM) and Romani Language 
Course (RLC) that are explicitly mentioned by interviewees. 

 - A high-ranking public official claims in an interview that VM 
and RLC are two good examples for clear objectives, good management 
and high level of participation as well as great commitment of Gitano 
individuals in PIPG. These projects, he claims, can demonstrate how 
Gitano organisations can collaborate in order to jointly create a positive 
image of the Gitano people. 

  · The majority of the informants, however, consider 
the Virtual Museum as an “unfinished business” or a “failed project”, 
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with no impact at all on the overall society, as it is not used by target 
users and the only beneficiaries are those who worked on it earning 
money. Moreover, high related costs (coupled with low transparency) 
have generated suspicions and rumours among Gitano organisations. 

     - A generally accepted opinion is that the School Promotion 
Project is a successful PIPG project. Main arguments refer to the role of 
the School Promoter as a pioneering figure that makes Gitano families 
become closer to the school, and he also makes the school understand 
and know the Gitano people better. It is also very positively valued that 
the organisation responsible for the coordination of the promoters’ 
job is a Gitano foundation. 

  · Notably, those who give an uncritical, positive 
opinion about SPP have less information or knowledge about it. School 
Promoters themselves and the staff of the organising foundation give 
a more balanced opinion about the successful, and the weak elements 
of the project, especially as its impact related to mainstream society is 
concerned. 

  · LIC Counsellors and teachers recognise some 
important progress that has been achieved, but express their doubts 
about the success of the process, stressing its main weaknesses in terms 
of its wider impact on the Catalan society (beyond hollow discourses). 

  · Its impact on the overall society is hardly perceived; 
rather its merit for the Gitano families and children is emphasised. 
Most informants do not consider that the Catalan society is or should 
be the beneficiary of this project, though few teachers argue (in rather 
abstract terms) that better school achievement of the Gitano may lead 
to a higher level of social cohesion. 
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  - Mediation projects (“socio-cultural” and “community”) 
are less enthusiastically evaluated by Gitano people. Most Gitano 
individual have heard about those PIPG-related mediation projects, 
but they cannot tell them from other mediations. Its impact on the 
overall society is doubtful for many interviewees. It is “peaceful and 
civic cohabitation” that is mentioned by some Gitano and non-Gitano 
informants. On the one hand, mediation resolves particular conflictive 
situations, rather than preventing them by creating structures of 
civic commitment, etc. Some Gitano and non-Gitano informants 
critically claim that ethnic-specific mediation gives the prejudiced 
impression that Gitano people are fundamentally different and 
require special treatment. These opinions argue that if no language 
difficulties are involved (as in the case of the immigrant population 
of Catalonia), well-prepared, professional non-Gitano mediators could 
achieve the same impact but would avoid ethnic profiling. Notably, 
police forces are the main users of the community mediation services, 
and they describe it as an absolutely necessary and useful tool, which 
allows them to resolve conflicts in a pacific way, which also benefits the 
non-Gitano counterpart. 

      6.2 Impact on the Gitano population

Opinions about the impact that PIPG has had on the Gitano population 
are spread between two extremes. Nonetheless, the majority of our 
informants, both Gitano and non-Gitano, have emphasised the very 
limited or zero impact of PIPG on the life of the Gitano people. In 
short the arguments have been the following:

   - PIPG is claimed by many to have been useful as a platform to 
let organisations, initiatives, debates be acquainted by a wider public. 
Though it is also mentioned that the immense majority of the Gitano 
population has been excluded from the benefits of this platform. 
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   - PIPG has not only given support to Gitano NGOs, but it has 
also actively assisted the birth of several Gitano organisations. This 
fact is questioned by some, as it is interpreted as a top-down action 
in which public administrations intervened in the “natural” internal 
dynamics of the Gitano groups and individuals, creating loyalty that 
weakens vindicative and mobilising potential.  

    - A Gitano person claims that the PIPG process has “democratised” 
access to resources for all Gitano NGOs, changing the previous situation 
of privileged access for only some large NGOs. Nevertheless, it is also 
mentioned by him that these generalised resources continue to be very 
limited and insufficient for any serious project to be carried out. Contrary 
to these arguments, other Gitano informants state that there still exists a 
differentiated treatment towards large NGOs through special contracts, 
agreements or committed projects. 

  · Also: While access to resources has become 
democratic, the control over the use of it has not become stricter. 
  · If the main function of PIPG is to help to fill in some 
application forms for financing, the whole PIPG structure would not 
be necessary. Actually, financial aid to small NGOs does not belong 
to the PIPG budget, rather it corresponds to general calls by different 
Departments.  

   - As mentioned before PIPG is positively seen as useful in terms 
of putting Gitano organisations and their leaders closer to the public 
administration and to certain political structures. In this sense, some 
think that the PIPG process has been a learning process that provided 
the Gitano leaders with a wider vision about how decisions are 
made in public administrations and to understand functions and 
operations of the political life. It has served to “overcome their fears” 
and to enter into a dialogue with politicians and public officers, though 
not on an equal basis. 
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  · The counter-arguments of some of our informants 
underline that while Gitano leaders have got closer to politicians, the 
gap between them and the ordinary Gitano population has widened. 
  · Also, it is claimed by some that the better personal 
relations between Gitano leaders and organisations, public officers and 
politicians has not changed the power structure at all, rather it has 
recreated relations based on uncritical loyalty. Financing mechanisms 
keep undermining the mobilising and critical vindicating function, as 
well as the watchdog capacity of the grassroots NGOs.
  · A related complaint is that “six Gitano families” (i.e. 
very few) have benefitted from PIPG, while the immense majority of 
the Gitano population continues having the same problems as before 
(or even graver due to the economic crisis).

  - The PIPG process has given an unquestionable institutional 
recognition of the Gitano population, with corresponding budget 
figures. PIPG has given visibility to the Gitano population in different 
institutional contexts. Also, some divisions of the public administration 
have incorporated protocols to the issue.  

  · According to a Gitano activist’s opinion positive impact 
of these changes has nothing to do with PIPG, rather they correspond to 
local organisations that worked hard to “make ends meet”. Recognition 
is not given to the “Gitano people” but to those particular organisations, 
individuals or projects that prove their capacity to work for larger 
objectives. 

  · Also, some argue that the pace, organisation and 
technical professionalism of some of those institutional meetings (of PIPG 
organs and local commissions) have strengthened the prejudiced ideas 
about the weaknesses of the Gitano individuals in working together with 
institutions. Due to the permissive selection procedures, collaboration 
between Gitano and non-Gitano individuals has not benefitted the 
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Gitano, as often he/she has felt inferior, and less prepared than the other 
non-Gitano who participated in that meeting/project due to his expertise 
or experience. 

    - Many informants, both high-ranking Gitano individuals 
(within the PIPG structure) and poorly informed non-participating 
ones, claim that transparency of the flow of resources and in all other 
aspects of PIPG is its main weakness. For example, it is a complaint 
that many meetings’ minutes have not been sent to participants, each 
PIPG participant has received information only on his/her close area 
of participation, but no information was provided on other areas. This 
lack of transparency has generated mistrust and contributed to the 
disaffection of the participating Gitano and non-Gitano people. 

     - Gitano participation in all phases of the PIPG project was 
originally one of the most emphasised aspects of PIPG, a differentiating 
aspect, a kind of “trademark”. While participation of many Gitano 
individuals in PIPG is an unquestionable fact, its interpretation and 
impact has not been the object of any serious study. 

  · Many informants have perceived that PIPG was a 
radically non-participative process. This controversial statement 
stems from different aspects already mentioned before (lack of real 
power of decision; relative reinforcement of a small elite and parallel 
exclusion of the vast majority; out of PIPG-organs no participation was 
enhanced; the only genuinely Gitano-led project (Institute of the Roma 
Culture) was aborted by the Administration; etc.). 

In terms of particular PIPG-related projects, the previously mentioned 
four projects are the ones that have been explicitly mentioned in our 
informants’ discourses. As for their impact on the Gitano population, 
little has been acknowledged and said. The only project that is widely 
and explicitly recognised for its leverage on the Gitano population 
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is the  School Promotion Project, however, as we mentioned before, 
it is rather the methodology linked to the school promoter that 
is referred to, rather than its short-, mid-, or long-term impact, and 
the sustainability of the attained results. Furthermore, other key agents 
(teachers, LIC counsellors, local educational experts, etc.) are generally 
not recognised as significant elements that form part of the project, 
so their work and the impact of it is never mentioned by informants.  
In general terms, the potential of PIPG and PIPG-related projects to 
have a mid- or long-term impact is questioned by both Gitano 
and non-Gitano informants. Even interviewed school promoters claim 
that their main success, the growth of school attendance, is far from 
being sustainable. In fact, SPP’s results are very fragile and are seriously 
jeopardised by in-school and out-of-school processes17, such as ability 
grouping, teachers’ low expectation, or economic, employment and 
housing problems of the families.  Mediation is also considered as a 
short-term pacifying activity rather than a thorough prevention with 
a long-term impact. 

In a nutshell, we can identify some positive perceptions about PIPG’s 
impact on the Gitano population, nevertheless, sceptical opinions are 
predominant. This fact is probably due to the previously mentioned 
“lost illusions”, which is the extremely high initial expectations towards 
PIPG and the disappointingly low leverage on their life.  

In order to carry out a more accurate evaluation of the results and their 
impact, systematic collection of data should be necessary, and which 
is currently missing. As a closing idea, following Osborne and Gaebler 
(1993), we wish to underline again the “power of measuring results”: 

17 It should be mentioned that, due to budget cuts justified by the current eco-
nomic crisis, the contract of School Promoters was not renewed in June, 2012. 
In the future, alternative private and public fund are going to be involved in 
order to resume Promoters’ involvement in the project. 
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 - If you do not measure results, you cannot tell success from  
 failure.
 - If you cannot see success, you cannot reward it.
 - If you cannot reward success, you are probably rewarding  
 failure.
 - If you cannot see success, you cannot learn from it.
 - If you cannot recognize failure, you cannot correct it.
 - If you can demonstrate results, you can win public support.

Despite the predominantly sceptical perceptions regarding PIPG, there 
is still a strong potential in its future due to the generalised will in 
the Gitano civil society to make better use of the already established 
infrastructures. Criticism and self-criticism is a clear sign of maturity. 
Some radical changes have been announced in its future in order to 
reformulate decision-making procedures, improve direct participation, 
demand more strict accountability and conduct a more systematic 
evaluation. We consider that initial enthusiasm of the Gitano civil 
society and the potential energy of it have been lost. Nevertheless, 
we can also perceive, based on direct contact with active Gitano 
agents that a reformulation of working principles can count with 
Gitano organisations that have matured and gained experience 
and professional expertise throughout the past several years. In this 
sense, instead of enthusiasm, both Gitano and non-Gitano agents can 
build their collaboration upon experience and professionalism. 
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   In light of the previous chapters, we would like to highlight 
some general lessons that we consider most relevant both for the 
planning of other regional and national Roma/Gitano Plans and for 
the better fulfilment of the National Roma Integration Strategies 
(NRIS), recently adapted by 27 EU member states. 

       7.1 Recognition 

In 2001, the Parliament of Catalonia explicitly recognised18 the identity 
of the “Roma people and the value of their culture”. Furthermore, 
the resolution calls for the promotion of the recognition of the Roma 
culture and its value for the Catalan society.  This recognition is an 
unquestionable and pioneering contribution among many European 
countries. In terms of Taylor (1994), recognition is a paramount means 
of understanding and justifying the demands of an identity movement 
and is an essential factor of modern interpretation of cultural, social 
and political justice. In this sense, PIPG has made a clear symbolic 
contribution to demand (and has partly achieved) political and 
economic commitment in order to put Parliamentary resolutions into 
practice. Nevertheless, PIPG has not opened a debate on whether or 
not, and to what extent, collective recognition (and corresponding 
rights) involves the individuals which constitute that collective. 

18 Adoption of the Resolution 1046/VI, in the 20th Session  of the Social 
Policy Commission of the Parliament of Catalonia. 21st of November, 2001.
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Unfortunately, it is extremely difficult to learn how cultural recognition 
of the “Roma people of Catalonia” modified their “misrecognition” 
(Taylor 1994), and the social and economic inequality they suffer. A 
clearly positive aspect of PIPG is that in its objectives it balances 
socio-economic equality with cultural recognition, reminding us 
of Nancy Fraser’s dualistic model of justice (Fraser, Honneth 2003). 
Nonetheless, while several measures addressed the symbolic element 
of that recognition (and the fight against misrecognition), many of 
these actions remained invisible, irrelevant, poorly communicated, and 
most importantly lacking in evaluation. A good example of that is the 
editing and publishing of a “pedagogical suitcase” (maleta pedagògica) 
with detailed proposals of how Gitano-issue should be addressed in 
different school subjects and classroom dynamics. Generally, teachers 
and even some LIC counsellors ignore the content of this material, 
which would be fundamental for the recreation of a “misrecognition” 
that Gitano people suffer in teaching materials and teacher discourses. 
In this sense, PIPG has made less contribution to the deepening and 
broadening of this process than it was supposed to make. 

      7.2 Participation

Participation is a key concept that should be carefully conceptualised 
and put into practice in a very pragmatic and complex way, keeping in 
mind the flaws known from large corresponding literature.
 
Participation as a methodology represented a significant element 
of PIPG. Beyond discourse, we could not confirm a significantly better 
validity of the collected data, compared to previous data-collections 
made by other methodologies. Many informants were not fully 
satisfied with the quality of their participation either in planning or 
implementation. Also, we could not identify mechanisms and processes 
that might aim at capacity-building for a more empowered and more 
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professional participation of the Gitano individuals and organisations 
involved. No academic debate has been generated on participative 
research methods; rather, the merits of the original proposals have 
been continuously repeated without contributing convincing empirical 
data in terms of outcomes and impacts. It leads to the problem that 
one cannot learn how internal tensions regarding knowledge-creation 
and decision-making  procedures have been managed from within the 
PIPG organs, the public administration and at a local level. 

Participation as a process. It was originally claimed that higher 
participation will lead to social transformation. While identifying 
some “deliberative rituals” (Brugué 2011:17) of administrations, 
our evaluation could not detect signs of significant changes in 
power relations. As Brugué (2011:17) puts it, we are aware of the 
changes of the hardware, however, we know almost nothing about 
the software. PIPG has achieved channelling social and political 
representation of the Gitano population of Catalonia, reinforcing its 
territorial representativeness. But this wider, more plural and diverse 
representation structure has not been able to obtain depth, that is, 
similarly to previous phases, Gitano organisation does not  reach out to 
large segments of the Gitano and Roma population of Catalonia. In 
fact, the immense majority of the population is completely disengaged 
from the so-called “Gitano associative movement”. 

We have found clear signs that “local Gitano communities” are often 
conceived by the Administration (and, as a matter of fact, by the PIPG 
text) as “natural” social entities with solidaristic relations, and with a 
shared project of struggle represented by local or regional associations. 
Our enquiry allowed us to learn about diverse personal and group 
interests among Gitanos, partly shared with or corresponding to 
administrations’, non-Gitano local, national or international NGO 
agendas. Also, we could identify a lack of correspondence between 
activists’ discourses that do not necessarily correspond to practices 
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of their “own” supposed communities (for example, in geographical 
terms). All of these observations lead us to seriously reconsider the 
use of concepts such as “Gitano people” or “Gitano community” in 
terms of public policies, though we do support their use in contexts 
of civil-society activism for ethnic-cultural representation.  

Participation as a means vs. as an objective. We could identify 
municipalities where inclusion of the School Promoters in the local 
Community Development Plan shows a clear intent to make use of 
Gitano participation as a “means” through which social cohesion 
of a particular territory with a majority non-Gitano population could 
be achieved. These humble achievements are proof of the feasibility 
of this approach. Nevertheless, we could also observe PIPG projects 
in which participation of Gitano families is explicitly fostered, but in 
a clearly prescribed and restricted way in order to achieve some very 
particular objectives defined by the public administration. A typical 
case observed is that school and LIC Counsellors enhance parents’ 
participation in school, but at the same time they do not take into 
consideration the practice of alternative means of participation and its 
empowering and educational impact (ethnic or other associationism, 
etc.) on both the families and the children, (López 2012). Also, we 
could identify municipalities where participation is “used” for pacifying 
conflict situations in a more efficient way, and mobilising voters in 
elections, but empowerment is clearly avoided. This latter case gives 
the clearest signs of participation as an objective. 

Participation in what? A specific “political opportunity structure”, 
partly triggered by PIPG, but most dominantly by EU trends to deal 
with the “Roma issue”, opened new spaces for formal structures 
of representation (increasing number of women’s organisations 
and youth’s organisations), especially through top-down methods. 
However, few examples can be found, where informal networks 
(or “popular spaces of participation”, following Cornwall 2004) are 
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explicitly addressed and taken advantage of, for the democratisation 
of the decision-making procedures. Throughout the research we could 
confirm that new Gitano organisations have been born (or older ones 
have gained new activity) responding to emerging structures and 
opportunities in the mainstream civil society and to opportunities 
directly targeted for the Gitano population. A very representative 
example of the first category would be the “Gitano women’s movement”, 
where discourse has been predominantly produced by university-
based researchers, when previous left-wing governments gave gender-
equality and related issues a priority status, even in budgetary terms. In 
the meanwhile, other more genuine grassroots organisations of Gitano 
women has followed a less-radical discourse using a less-significant 
budget. Using Carrasco’s (2007) three categories for the motivations 
that may give birth to ethnic associations (mentioned in Chapter 1), 
we can confirm that PIPG has dominantly promoted the emergence 
of Gitano participation based on the Gitano/Roma identity, in certain 
cases linked to overall social categories, such as youth or women. At 
the same time, PIPG has fostered mainstream participation of the 
Gitano individuals in a less emphasised way. [Local initiatives, such as 
a platform or movement  vindicating better public services (transport,  
kindergarten, pavement, etc.) in the neighbourhood, or against the 
construction of a shopping centre may mean a stronger and more 
sustained personal involvement, creating genuinely intercultural 
situations, than the other two categories.] However, this model of 
participation (corresponding to Model A of Carrasco’s proposal) has 
not been strongly taken into consideration by PIPG, often reducing 
the concept of participation through activism to ethnic key activities. 

      7.3 Representativeness

These facts also bring in the question of representativeness. PIPG has 
never aimed to offer full representativeness to “the Gitano people” in 
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its organs. Nevertheless, it claims to seek great diversity of “voices” 
within this population. What we have learnt leads to two fundamental 
questions. First, what mechanisms exist to make “diversity of voices” 
not only be heard, but also be incorporated into the projects? PIPG 
organs do not guarantee that debates among Gitano representatives, 
non-Gitano experts, civil society and administrations get channelled 
into decision-making processes. Despite all their complexity, these 
organs remain consultative bodies. Second, does this diversity of voices 
covers the diversity of interests of the diverse Roma population? 
We could not identify mechanisms that would foster accountability 
and transparency of the Gitano associations towards the population 
they are supposed to represent. PIPG has never aimed to strengthen 
links between associations and “their” grassroots communities, that is, 
representativeness of those Gitano individuals who have participated in 
PIPG organs. It is a generally present phenomenon in the intersection 
of “Roma politics” and Roma participation. What we question here is 
not the legitimacy of those organisations to represent the interests of 
the groups or communities they claim to represent. We rather question 
how those interests and the emerging opportunities linked to the 
representation of those interests are communicated and channelled 
to those grassroots groups or communities. PIPG has not yet given any 
answer to this. 

      7.4 Comprehensive/Integral/Integrated Approach

There is an overall agreement among policy experts that a 
comprehensive approach to the Roma issue is more efficient than 
the historically applied “sectorial approach”. This comprehensiveness 
is reflected in PIPG’s organisational structure and mechanisms in 
two dimensions. First, in Interdepartmental collaboration within 
the Catalan government. Second, in multilevel cooperation, that 
is, among different administrative levels (governmental, municipal) 
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also including non-governmental organisations, such as private 
foundations or associations, local entities, etc. It must be considered as 
one of the most significant contributions of PIPG. PIPG has generated 
new dynamics and dialogue among departments involved, following 
a general trend fostered by the tripartite governments. Intensity and 
quality of the participation of the Departments in this process has 
been greatly varied, which proves that the structure itself does not 
guarantee quality. Interdepartmental collaboration has significantly 
decreased from the beginning of PIPG to the current state. Also, 
while in the beginning high-ranking officials were involved in the 
common planning, gradually they have been substituted by a lower-
level representation. By PIPG-2, Interdepartmentality has focused on 
a more or less intensive collaboration with the PIPG-coordinating 
department, rather than one department with another.  On the other 
hand, we could not identify a significant shift in the multilevel 
collaboration among administrations. Generally, even where positive 
practices have been identified with respect to the Gitano population, 
the local administration is very poorly informed about PIPG. The 
sectorial approach is dominant in the relation between the local 
and governmental administrations. In summary, the comprehensive 
character of PIPG is detectable in its planning and evaluation, but less in 
its implementation. As for its impacts, we have not been able to collect 
enough convincing information on why this comprehensive approach, 
in practice, is superior to the commonly used sectorial approach, even 
if we share the initial theoretical supposition that it should be better. 

      7.5 Sustainability 

One of the identified weaknesses of PIPG is that it was neither 
designed nor orientated towards the sustainability of the actions 
and structures aiming at the ultimate goals.  One could say that 
prosperity of the Spanish, and in particular the Catalan, economy in 
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which PIPG-1 was designed made it difficult to think in the long-run in 
terms of social, political and economic sustainability. 

On the one hand, neither PIPG-1 nor PIPG-2 foster means or methods 
through which projects may reduce their economic dependency on 
public money. For example, in the case of the School Promotion Project, 
it is absurd that all personal costs, which make up a significant part 
of its budget, are charged to the government’s yearly budget, while 
several European calls could cover at least a part of these expenditures. 

The insufficient use of European and other alternative instruments 
have made PIPG extremely dependent on the Catalan government 
in economic terms. Due to this economic dependency, political 
independence of decisions and processes has also been restrained. 
Initial impulses of empowerment were not followed by efforts of 
launching structures and projects that would gradually become self-
sustainable, through capacity-building, advocacy training, – territorial, 
national and international – network building or skill development, 
to mention but some examples. Unfortunately, this approach was 
not followed by the Catalan government and its departments in the 
observed period. 

       7.6 Recognition, Participation or Welfare Services?

The principal innovative proposal claimed by the Plan aims at radically 
changing the welfare service-based approach to an emancipating 
project through participation and recognition. Some individual cases 
of personal empowerment can be traced and confirmed, thanks to 
the participatory dynamics generated by PIPG-related organs and 
structures. However, we were not able to find convincing evidence that 
the measures and actions implemented under the framework of PIPG 
have the potential, on their own, to trigger massive empowerment on 
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collective bases. Contrary to its initial goals, rather than reinforcing 
capacity-building and emancipating measures, PIPG has specialised 
in service provision, on the one hand, and important symbolic 
initiatives on the other hand. 

Despite that, once its weak points are subjected to radical reforms, 
PIPG should be resumed, bearing in mind its potential. The vast 
experience accumulated through the PIPG process should serve as an 
excellent lesson not only for its revised 2014-18 version, but also for 
the National Roma Integration Strategies throughout Europe. 
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  As we emphasised in the beginning, our overall aim with this 
evaluation research has been to provide an improvement-orientated 
evaluation in order to improve the future performance of PIPG. We 
would like to emphasise that PIPG is a useful tool that has built up 
a considerable infrastructure and generated significant experience 
and knowledge. Based on this capital, and bearing in mind the 
recommendations of the external evaluations, we firmly believe that 
PIPG can become more efficient in the attainment of its objectives. We 
should also underline that in the present situation, when the economic 
crisis has had a strongly negative impact on the majority of the Gitano 
population of Catalonia, when public administrations have seriously cut 
back on social spending and, on top of that, recent studies report on a 
growing racism and Gitano-phobia among Spaniards, a well-structured, 
deeply rooted PIPG is needed now more than ever. Therefore, as in its 
present state PIPG represents an “unfinished business”, we do support 
continuity of the Plan and its measures, though in a profoundly 
reformed manner. In light of these facts, we express some of the most 
relevant recommendations, stemming from the evaluation research. 
In this sense, our recommendations aim to be a contribution for the 
PIPG-3 planning (design, drafting), implementation and evaluation. 
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      8.1 Drafting

 - The process of drafting should be more transparent than 
the previous processes. It should be accompanied by public debate 
with sufficient time, counting on the participation of all relevant 
stakeholders, and based on a critical external evaluation, and all 
(multi)annual financial reports. 
 - The drafting process should be based on a profound 
knowledge of the possibilities and internal dynamics of each 
department, on the one hand, and on evidence about the successful 
measures previously implemented (within or outside of the frame 
of PIPG), on the other. Additionally, the general approach of the 
departments should be harmonised with PIPG’s approaches (especially 
in terms of targeted vs. mainstreaming approach).
 - The drafting should be guided by a realistic analysis of 
the capacity for implementation, rather than ambitious and often 
politics-related ideologies.
 - Local “strategic partners” (local NGOs, experts, networks, 
etc.) should be directly involved, learning about their experiences and 
necessities, beyond the experiences and necessities declared by their 
local administrations.
 - Ownership and accountability of the planned measures 
should be explicitly assigned. 

      8.2 Design

 - Establish greater coherence and linkage among the 
objectives, domains and measures of PIPG, explicitly reflecting on the 
relevance of cross-cutting themes in them. 
 - Guarantee the feasibility and realistic approach of the 
measures established.

162

Recommendations



 - Define measures in a more specific way by providing them 
with a target performance, target figures, time-frame, benchmarks and 
milestones as guidelines for effective implementation. It should also 
be stated in what time-scale measure it aims to change reality: short-, 
mid- or long-term. 
 - Reframe general objectives of PIPG in accordance with the 
realistic capacities of PIPG’s actions. 
Propose a different approach to those areas (or Departments) which 
do not have an ethnic key for action (notably the Dept. of Employment 
and Dept. of Housing)
 - Guarantee a greater implication of key departments 
(Employment, Housing and Health) and elaborate methodologies 
which allow the attending of the Gitano communities in the frame of 
their mainstream policy system. Also, departments which work with 
an ethnic-focused approach (such as the Dept. of Education) should 
make explicit, also for key users, how mainstream school policy and 
structures are linked with the ethnic-group-specific measures. 
 - Study the possibility of decreasing the number of measures, 
opting for greater quality of implementation, impact-orientated and 
with an adequate budget assigned 
 - Increase local embeddedness of the projects through close 
cooperation with local “strategic partners”. 
 - Aim at empowerment and capacity-building rather than 
merely providing services. Participation in PIPG measures and organs 
should be made more efficient and informed through capacity-
building, advocacy-training, etc. 
 - Provide specific measures which aim at non-discrimination 
and racism.
 - Revise, clarify and redefine the competencies of each PIPG 
organ, aiming to bridge powerless consultative organs (where Gitanos’ 
and experts’ participation takes places), with the only real decision-
making organ (where only departments have a vote). Also, the role of 
the Second Vice-President should be reinforced and empowered. 
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 - Establish criteria and protocol for selection and 
participation and the profile of members (especially in the case of 
the Advisory Board and the Working Groups). Participation of non-
associated Gitano individuals should be guaranteed in both organs, 
avoiding monopolisation of the Advisory Board. Accumulation of 
responsibilities should be controlled (both within PIPG, and among 
PIPG-organs and others, such as Municipal Gitano Council of Barcelona, 
etc). 
 - Allow the access of non-associated Gitano individuals and 
experts.
Increase the rotation and improve the democratic mechanisms of 
appointing the Gitano representatives.
 - Assure the participation of all sectors of the Gitano 
population (women, youth, university students, different professional 
profiles, geographical diversity, interest-groups, etc.), with a special 
weight concerning non-Spanish Roma (who are currently absent from 
all PIPG-organs)
Increase the technical and practical capacity of all members of PIPG, 
provide its members with specific training.
 - Contemplate the possibility of creating a separate, 
independent organ of coordination of PIPG, and by that we mean 
increase efficiency, transparency and accountability of the processes.
 - Design protocols of transparency for the financial and 
activity reports and make them available to the general public. 
 - Give more transparency to the decision-making processes, 
increase the accountability of the departments in relation to PIPG.
 - Establish channels of communication and participation 
between the organs and the target community in order to increase 
accountability of participating (representing) organisations.
 - Establish a clear time-scale for meetings of all organs of PIPG.
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      8.3 M&E of Measures, Departments, Agents

 - General objectives should be broken down into short-term 
goals to achieve (target performance), related to projects, defined the 
intervening agents, responsibilities and other details. 
 - A time-frame should be introduced into both planning 
and evaluation, in order to know how much time agents have for the 
achievement of certain short- and mid-term goals. (Define milestones, 
target figures, benchmarking, etc.).
 - Responsibilities and commitments should be more clearly 
shared among key agents. (For example, in the School Promotion 
Project, whenever responsibility of “school” is mentioned, teachers 
become alienated from the task). 
 - In annual assessment reports (by Departments, by projects, 
by intervening agents, etc.) outcome, output/results and impact 
should be measured in a separated way. 
 - Follow-up of gender indicators would be necessary to have.
 - Individual follow-up of served cases (for example, in School 
Promotion or in Mediation) would be necessary in order to be able 
to analyze contextual elements, outcomes and impacts. (Age, sex, 
intensity of SPP-attention received, peer-relations, type of grouping, 
other non-PIPG-related services received, etc.)
 - Data collection on the target population should be resolved 
through qualitative and quantitative research. It should be known what 
the volume of necessity for different types of intervention is.
 - Service beneficiaries should be included in an active way 
in the evaluation process: Students, parents and teachers should be 
directly asked about their experiences and level of satisfactions.
 - While short-term measurable outputs and outcomes are 
important, measures should be evaluated through a mid- and long-
term time-scale. Fixed indicators and monitoring mechanisms are of 
paramount importance for that.
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      8.4 Participating Departments

 - PIPG planning must be made in a closer collaboration 
and dialogue with Departments’ technical and political staff, making 
sure that foreseen measures are legally, politically, economically and 
technically feasible. 
 - If the promotion of an ethnic-targeted project is unrealistic, 
then Departments should centre on fostering information towards the 
Gitano population about how the administrative procedure works in 
order to be able to compete on an equal basis for these social benefits 
with other citizens of the same necessity. 
 - Communication towards the target population should be 
carefully done. Realistic possibilities and achievements of particular 
domains or measures should be sincerely communicated in order not 
to generate false or overwhelmingly high, unrealistic expectations. 
Reinforcing monitoring and evaluation procedures, centred on 
PIPG-related commitments is of paramount importance in each 
Department. Beyond simple economic accountability, qualitative M&E 
should be perfomed. 
 - While applying a targeted approach, mainstreaming should 
also be enhanced. For example, in education, the “Gitano-issue” should 
be placed on the mainstream agenda, beyond only schools with a high 
Gitano population.
 - More intensive internal communication of PIPG, as a 
comprehensive project, within Departments is necessary.

      8.5 Particular Projects (Measures) 

 - Projects should dispose of a detailed project description 
(strategic plan) prior to its implementation. The project description 
should clearly define (among other elements) target population, base-
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line performance, target performance (with corresponding target 
figures). Responsibilities and competencies by intervening agents 
(departments, organisations, etc.) should be well-defined. Service-
users and beneficiaries should be differentiated from service-providers. 
(Especially when the same agents play both roles). Monitoring and 
evaluation procedures should be described beforehand.  Quantitative 
indicators should always be complemented and more in-depth by 
qualitative data. 
 - Transparency and accountability of intervening agents and 
organisations should be increased through regular reporting, internal 
and external evaluation. 
 - Interdepartmental character of the projects should be 
improved in planning, implementation and evaluation.
 - In selection procedures, more attention should be paid to 
professional aspects, though approval by different local Gitano groups 
may also be important. Increase independence and neutrality of 
intervening Gitano agents through professionalisation of their job 
(professional training, career planning, etc.).  
 - Promote continuous and Interdepartmental (transversal) 
training of intervening agents (for example school promoters together 
with Virtual Museum coordinators or mediators together with Òmnia 
Punt staff, etc.) in order that general knowledge of PIPG is assured 
among intervening “sectorial” agents. 
 - The use of already produced PIPG-related resources 
(methodology, human resources, networks, studies, books published, 
etc.) should be actively used and promoted in all PIPG-related projects. 
Follow-up and sustainability of the “executed” projects should be 
assured (keep using products, share lessons  learnt, etc.).
 - Visibility of the projects should be increased through 
alternative means of information. Design strategies for dissemination 
and divulgation of the project among all potential beneficiaries and 
social agents.
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 - Gitano participation would be necessary to be made available 
in non-prescribed ways. Forms of participation should be pluralised/
diversified and positively assessed.
 - Increase commitment and knowledge through exchange of 
experiences within Catalonia, Spain or Europe. For example, school 
mediators, community mediators, Romani language course, Roma 
Cultural institute, etc. Also, exchanges between local administrations, 
local networks, local thematic commissions (school attendance, 
employment, etc.).
 - Increasing equality of access to projects by service users 
should be assured on a territorial basis.
 - Promote projects and services that are developed by Gitano 
and other minority groups, on the principle of intercultural cooperation. 

      8.6 Municipalities

 - Projects implemented in local contexts (School promotion, 
Mediation, Òmnia Punts, etc.) should count on local resources 
(experience, networks, know-how, expertise, infrastructure, etc.) in 
planning, implementation and evaluation.  
 - Communication with local agents, both public and private 
entities, should be bilateral. That is, human and financial resources 
should be provided as a result of a negotiation, finding common 
ideological and methodological points. Also, PIPG coordinators 
should listen more carefully to the necessities of the municipalities and 
make sure of the comprehension of PIPG principles, approaches and 
methodological guidelines. 
 - Increase the ownership/ responsibility and accountability 
of PIPG in the projects and measures implemented by municipalities. 
Enhance the transparency and accountability of the Gitano-related 
projects in all municipalities.
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 - Carry out territorial impact reports of PIPG in conjunction 
with strategic partners, ie. with all participating agents.
 - An exchange of experiences and mutual learning should be 
encouraged and supported by the Department of Social Welfare and 
Family. Also, international exchange19 should be promoted. 
 - Seek sustainability of locally implemented PIPG projects 
through European funding. Foment and motivate elaboration of 
European projects, for example, by the commitment of co-financing.

      8.7 Target Groups

 - Overall target groups of PIPG and those of specific measures 
should be defined in a more accurate manner. 
 - Target groups of the locally executed measures/projects should 
be – at least partially – locally defined with the participation of the local 
Gitano associations and individuals as well as local “strategic partners”. 
 - A wide range of factors should be taken into consideration, 
such as place of residence, socio-economic situation, labour-market 
condition, connectedness to formal and informal networks, gender, 
age-group (generation) and availability of projects of alternative public 
policies at the particular sites, among other aspects. 
 - Excluded target groups (or those not taken into consideration 
for a particular project/measure) should be justified through a solid 
explanation (Why are they not included?).
 - Both target groups as service-beneficiaries/users and service-
providers should be defined, clearly describing in which conditions 
“participation” will occur. 
 - Outcome and impact of the PIPG-related projects should be 
measured in terms of separate target groups. Also unexpected or side-
effects should be measured by specific target groups. 

19 For example, participation in “Mayors Making the Most of EU Funds for Roma 
Inclusion” (MERI) Conference or other similar initiatives should be fostered.
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      8.8 Public Satisfaction 

 - Beyond implementation of measures in terms of output it is 
paramount that impact be measured in a systematic way. 
 - Evaluation should systematically involve a wide range of 
supposed and benefitted target groups in order to receive more 
updated and reliable information on public satisfaction / disaffection.  
 - “Public” should be very widely interpreted and a clear 
classification of beneficiaries, service-users and service-providers 
should be drawn (taken into consideration the overlapping areas of 
the categories). Also, local “strategic partners” may provide very useful 
information in order to interpret impact of a certain measure. 
 - The concept of “community” as a homogeneous unit with 
“common struggles” should be reviewed, and also “individualism” 
(i.e. having multiple only partly shared interests) of Gitano interest 
groups - mentioned by critical informants – should be more seriously 
and explicitly taken into consideration by the public administration. 
 - Communication means and procedures (protocols) should 
be improved in order to achieve higher visibility, transparency and 
accountability towards the main target population.

      8.9 Use of European Instruments 

 - PIPG should explicitly point out how it aims to make the best 
use of European funds and instruments, making a detailed description 
of those funds and instruments. 
 - Besides applying for funds, networking and sharing 
experiences and know-how transfer would be recommendable 
on a territorial level, state level and European level. PIPG should 
enhance communication between main stakeholders aiming at similar 
objectives through similar means, and particularly among stakeholders 
involved in PIPG-related projects. 
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 - European and other alternative instruments should 
improve the sustainability of PIPG-related projects, especially 
those locally implemented by municipalities. Beyond economic terms, 
they should serve as a guarantee for a process of growth beyond 
the agenda prescribed by the Catalan government. In this sense, it 
would guarantee a higher level of independence of Gitano and 
pro-Gitano organisations. It should also promote advocacy and a 
mobilising profile of organisations and individual activists involved in 
those projects. 
 - In the case of the European (research or other collaborative) 
projects led or partnered by Departments of the Catalan Government, 
though it means significant experience for the staff of the public 
administration, it should have a clear-cut, explicit and practical impact 
on design, implementation and evaluation of PIPG itself. It should 
also explicitly respond to other European principles, such as those 
of Roma/Gitano participation in the project or the awareness of the 
gender dimension.

European projects, if included in PIPG, should explicitly report on their 
impact on the general Gitano population, or the targeted sectors of 
it. Reports should also include unexpected impacts in terms of side-
effects or failures to attain objectives. 

      8.10 Money Flow, Financial Aspects

 - Increase the transparency of budget allocation and the 
clear-cut criteria for grants. (For example, establishment of personal 
incompatibilities for funding). 
 - Study the possibility of establishing specific Roma calls in 
the framework of PIPG.
 - Establish a fixed allocation of annual funds in grants for 
municipalities and Gitano NGOs. 
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 - Increase the level of consultancy of the financial allocation 
of resources with corresponding organs of PIPG.
 - Clarify the status of the “non-attributable” expenditure. 
Also, make stricter categories and reporting standards for annual 
financial and activity reports. Establish mechanisms which would 
guarantee the implementation (and impact) of “non-attributable” 
expenditures. 
 - Aim at diversifying sources of financing, with special 
attention place on EU funds, and of other national and international 
public and private agencies.
 - Clarify the criteria by which certain measures become eligible 
for PIPG’s annual activity reports, especially in those measures which 
cannot demonstrate a real impact in the Gitano population.
 - Guarantee the money-value of implemented actions.
 - Clarify the status of measures which fall under the “dynamics of 
substitution”, that is measures that have previously been implemented 
by departments or municipalities. 
 - Make sure that allocated grants are used adequately for the 
foreseen objectives of measures.

The central objective of these recommendations is to make an 
empirically funded, evidence-based contribution for the better use 
of financial, institutional, social and human resources in the future 
implementation of PIPG. PIPG was meant to become a leading 
initiative in Europe, bearing in mind the European values and reflecting 
to the most recently launched recommendations of different European 
institutions and agencies. As all pioneering projects, PIPG has had 
significant difficulties in transforming plans into social changes, 
bearing in mind the complexity of any social intervention. In this sense, 
self-criticism and external evaluation must be considered as signs of 
commitment and engagement with the common goals, rather than 
signs of decadence or disenchantment. 
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We are convinced that our well-intended criticism will constructively 
contribute elements for Gitano organisations and individuals, public 
administrations and local stakeholders to ponder over, concerning the 
reformulation of processes, mechanisms, means and instruments of the 
Comprehensive Plan for the Gitano Population in Catalonia in order to 
move closer to its initial objectives in a radically changing situation. 
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Annex 1: Glossary, Clarification and Translation of Terms

ROMA/ GITANO
The term “Roma20” has been established as an all-encompassing 
term, referring to a diverse panorama of Roma, Gypsy, Traveler, etc. 
communities throughout the world during the First International 
Romani Congress in London in 1971. It is recognised and used by 
the majority of international organizations such as the European 
Union, the Council of Europe or the Organization for Security and 
Cooperation in Europe (OSCE). As a means of simplification, the 
term “Roma” is used throughout this report as an all-encompassing, 
generic term, when referring to the whole panorama of the diverse 
groups such as the Sinti, Manush, Voyager, Roma and others, which 
can be considered as belonging to the same ethnic group. However, 
when referring specifically to the Spanish/ Catalan Roma or Caló, the 
term Gitano is used, as a means of simplification. When it is relevant, 
the differentiation between Spanish and Catalan Gitanos is also 
mentioned, in order to further contextualise the described group/ 
community. 

IMMIGRANT ROMA
The following text uses the term “immigrant Roma” in order to 
refer to those Roma who do not possess Spanish nationality, and 
have mostly arrived in Catalonia / Spain in recent years. This report 
makes the differentiation between the Gitanos and immigrant Roma in 
order to delineate the different legal status of both communities. The 
immigrant Roma community can be considered to be a separate target 
group of PIPG (defined explicitly in PIPG-2) and is also used as separate 
criteria, which this report uses as a lens for analysis of this public policy. 

20 In many societies, the term “Gypsy” or its linguistic variants such as “Tzigane”, 
“Cigány”, “Zingaro” have a negative connotation or are directly pejorative. It 
is for this reason that the term “Roma” has been promoted as an endonym, 
which is distant from the negative stereotypes surrounding the term “Gyspy”.. 

179



Translation of Relevant Terms

The following report uses a specific set of translations from Catalan 
into English. In order to facilitate the reading of this report, as well as 
to present the list of terms found in this text in their original version, 
the following appendix has been created:  

DEPARTMENT (corresponding to the ministries of the Catalan 
autonomous government: the Generalitat) – In Catalan: Department 
de la Generalitat

DOMAIN (thematic distribution of measures developed under the 
framework of PIPG) – In Catalan: Àmbit

MEASURES (specific actions designed under the framework of PIPG) – 
In Catalan: Actuacions

SCHOOL PROMOTERS (mediators involved in the School Promotion 
Project – In Catalan: Promotors escolars

COMMUNITY MEDIATORS – In Catalan: Mediadors civico-comunitaris

SOCIO-CULTURAL MEDIATORS – In Catalan: Mediadors socioculturals

ATTRIBUTABLE/ NON-ATTRIBUTABLE (in reference to the financial 
management and categories of the PIPG’s expenditure) – In Catalan: 
Imputable / No imputable

COMPREHENSIVE PLAN (in this text we use the terms ‘comprehensive’ 
and ‘integral’ in an interchangeable manner) – In Catalan: Pla Integral
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Abbreviations

CDP Community Development Plans
CoE Council of Europe
EU  European Union 
FAGiC Federation of Roma Associations in Catalo- 
 nia (Federació d´Associacions Gitanes de  
 Catalunya) 
IRC Institute of the Roma Culture
PLA LIC Plan for Language, Interculturality and So- 
 cial Cohesion (Pla per la llengua, intercultu- 
 ralitat i cohesion social)
M&E Monitoring and Evaluation
MP Member of Parliament 
NGO Non-Governmental Organisation
NRIS National Roma Integration Strategies 
OSCE Organisation for Security and Cooperation  
 in Europe
OSF Open Society Foundations
PEE  Environment Educational Plan (Pla Educatiu  
 d’Entorn)
PIPG (PIPG-1, PIPG-2) Comprehensive Plan for the Gitano Popula- 
 tion in Catalonia (1st edition 2005-2008  
 and 2nd edition 2009-2013) (Pla Integral  
 del Poble Gitano a Catalunya)
PO Punts Òmnia project
RLC Romani Language Course
SPP School Promotion Project
UAB Universitat Autònoma de Barcelona (Auto- 
 nomous University of Barcelona)
VM Virtual Museum of Gitano People in Catalo- 
 nia Project (Museu Virtual del Poble Gitano)
WG Working Groups
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