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Foreword 

The Lyndon B. Johnson School of Public Affairs has established interdisciplinary research 
on policy problems as the core of its educational program. A major part of the Master of 
Public Affairs program is the nine-month policy research project (PRP), in the course of 
which two or more faculty members from different disciplines direct the research of 10 to 
30 graduate students of diverse backgrounds on a policy issue of concern to a government 
or nonprofit agency. This "client orientation" brings the students face to face with 
administrators, legislators, and other officials active in the policy process and demonstrates 
that research in a policy environment demands special talents. It also illuminates the 
occasional difficulties of relating research findings to the world of political realities. 

The three PRPs discussed in this two-volume report addressed public policymaking in 
Brazil, examining issues of governance and intergovernmental relations, administrative and 
political structures, and capacities off ederal, state, and local governmental agencies in 
various social policy arenas. 

The project was sponsored by the Ford Foundation, the Lyndon B. Johnson School of 
Public Affairs, and the Institute of Latin American Studies. CEBRAP, a prominent social 
science research institute in Sao Paulo, has been a partner on several segments of the 
project. Over the past three years, teaching responsibilities were shared by Professor 
Robert H. Wilson of the LBJ School, Professor Vilmar Faria of Universidade de 
Campinas, and Professor Lawrence Graham of the Department of Government and the 
Brazil Center at The University of Texas at Austin. The PRPs involved 61 students, 
including 15 representatives of Brazilian nongovernmental organizations. By the 
conclusion of the project, 23 students from The University of Texas had conducted 
fieldwork in Brazil. 

The curriculum of the LBJ School is intended not only to develop effective public servants, 
but also to produce research that will enlighten and inform those already engaged in the 
policy process. The project that resulted in this report has helped to accomplish the first 
task; it is our hope that the report itself will contribute to the second. 

Finally, it should be noted that neither the LBJ School nor The University of Texas at 
Austin necessarily endorses the views or findings of this report. 
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Max Sherman 
Dean 





Preface 

The fonnation of public policy in Brazil was the focus of three policy research projects 
(PRPs) in the Lyndon B. Johnson School of Public Affairs and the Institute of Latin 
American Studies (ILAS) between 1993 and 1996. This topic holds particular interest for 
students of public policy for several reasons. During the last decade, a democratic political 
system has replaced the military's governance of 21 years. Although the impact of 
redemocratization on Brazilian politics has been widely discussed, the impact on the 
policymaking system is less clear. Second, the return to democratic practice has included a 
commitment to the decentralization of the country's governmental apparatus. A less 
centralized government was expected to be more democratic and efficient, and sufficient 
time has passed to allow an initial assessment of this expectation. Finally, enormous social 
inequities, exacerbated during the military government, have accrued and, as a result, the 
demands on the social policy system are staggering. We hope this work will contribute to 
the important debate on social policy in Brazil. 

The project originated in a Ford Foundation grant to the LBJ School and CEBRAP (a 
prominent social science research center in Sao Paulo) for th~ training of members of 
Brazilian nongovernmental organizations (NGOs). The intent of the program was to 
improve the research and analytical competence of Brazilian NGOs so that they would be 
better able to participate in policy debates in a redemocratized Brazil. The nongovernmental 
sector was extremely important in the fight for redemocratization, but NGOs and other 
groups have discovered the need to develop new types of capabilities to be effective in 
policymaking processes. Under this grant 15 Brazilian fellows, from more than a dozen 
NGOs, spent a year at the LBJ School studying policy research. 

During the first year of the program ( 1993-94) the Brazilian principal investigator of the 
Ford Foundation grant, Professor Vilmar Faria, held the distinguished Tinker Visiting 
Professorship at the LBJ School. Faria and Professor Robert H. Wilson developed a PRP 
on social policy in Brazil. The PRP, a two-semester course for graduate students, was 
purposively designed around the participation of the Brazilian fellows. We believed that a 
course on Brazil would be greatly enriched by the presence of Brazilians in the classroom. 
We were delighted with the results. The Brazilians drew from their rich base of experiential 
learning in their NGOs' activities in Brazil, and the U.S. students provided the Brazilians 
with intense, project-oriented, cross-cultural study. Based on the success of the first year, 
two additional PRPs were conducted, with Professor Lawrence Graham of the Department 
of Government, who is Director of the Brazil Center at ILAS, and Wilson as co-directors. 
In the third year of the project Professor Leila Ferreira, a visiting scholar from the 
University of Campinas, participated as well. The three PRPs have involved more than 60 
graduate students from the LBJ School, ILAS, Government Department, Anthropology 
Department, Community and Regional Planning Program, College of Library and 
Information Sciences, and College of Communication. 
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The first PRP led to a second grant from the Ford Foundation, providing funding to send 
U.S. students in the PRPs to Brazil for three-month internships or field work. Most of 
these students continued research projects initiated in Austin. During the three-year period, 
21 U.S. students were placed in Brazil. The field experience proved to be very important 
from a pedagogical point of view. All students returned with a deeper understanding of 
public policy and broader knowledge of Brazil. Most students incorporated their research 
on Brazil into master's degree theses or Ph.D. dissertations. 

During the three-year peri~ the PRPs greatly benefited from the collaboration of many 
individuals and institutions. Alicia Bercovich, Diva Moreira, Ademar Romeiro, Martiin 
Smolka, Peter Spink, Judith Tendler, and Jorge Zaverucha participated in the project on 
visits to Austin. University of Texas colleagues contributing to our work included Rosental 
Alves, Gerard Behague, Enylton de Sa Rego, Fred Ellison, Richard Graham, Michael 
Hanchard, Ann Hartness, David Jackson, Sandra Lauderdale-Graham, Tomasz 
Lenartowicz, Joe Potter, Peter Ward, and Charles Wood. Their guidance and critical 
review of our work are very much appreciated. 

We owe a special debt of appreciation to the Ford Foundation program officers who 
supported this effort. Brad Smith, former Representative of Ford in Brazil and now Vice 
President-Program Division, originated the project for the NGO training and awarded the 
initial grant to the LBJ School. Joan Dassin, former Representative in Brazil and Regional 
Director for Latin America and the Carribean at the Ford Foundation, and currently Vice 
President for the Inter-American Dialogue, provided the supplemental grant for the U.S. 
student fieldwork in Brazil. We thank them for their support of our work and their 
commitment to Brazil and cross-cultural training. We also obtained funding from the ILAS 
and the LBJ School for the PRPs. Peter Cleaves, former director of ILAS, provided 
helpful assistance in the development of the original concept of the project. Ann Hartness 
of the Benson Latin American Collection greatly helped our research by facilitating access 
to the library's remarkable Brazilian collection and by expediting acquisition of materials 
relevant to our work. Yayoi N arita of the LBJ School has provided exceptional 
administrative support for all elements of this complex project. Her patience and gracious 
manner have allowed us to bridge the two countries and cultures. 

Special recognition is owed to Vilmar Faria, who was a principal in the design of the 
original proposal to the Ford Foundation and the principal investigator for CEBRAP. After 
his year at the LBJ School, which ended in May of 1994, Vilmar returned to Brazil and 
became Social Policy Advisor in the Office of the President of Brazil. Despite the demands 
of the position, Vilmar traveled to Austin several times to participate in the last two PRPs. 
His standing as a major scholar of social policy and advisor to President Fernando 
Henrique Cardoso provided our project with great insight into the social inequities and 
constraints on policymaking in Brazil. He established very high expectations and standards 
for our work, and also became a cherished colleague. We are greatly indebted to him. 

Robert H. Wilson 
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Introduction 

Burdened with an historical legacy of bureaucratic inefficiency and socioeconomic inequity, 
Brazil' s transition to democracy has been marked by opportunities and constraints. 
Nowhere are these opportunities and constraints more evident than in the policymaking 
process. With the end of formal military rule in 1985, Brazil experienced an opening of 
public opportunity, offering the policy process a rebirth into a new environment. At once 
attacking social inequalities and bureaucratic inefficiencies, public policy has become a 
contested arena in which Brazil confronts its social, cultural, and economic problems. To 
better understand the challenges Brazil faces, it is useful to evaluate the transitions that have 
affected the policymaking process. From a diversity of perspectives covering a wide variety 
of topics, the chapters in this policy research project report address the dynamics of 
Brazil's transition from military rule through an investigation of state and local 
policymaking. 

Despite Brazil's economic growth rate in the twentieth century, the exhausted model of 
economic and social development that characterized the military regime benefited only select 
groups of the population. As a result, Brazil has one of the worst rates of income inequality 
in the world. In a country where the wealthiest 20 percent earn 62.2 percent of the total 
family income, the poorest 20 percent only earn 2.4 percent of the total. It is estimated that 
currently 32 million of the 151 million people in Brazil live in conditions of hunger and 
absolute misery. In 1991 Brazil was classified 60th on the United Nations human 
development index, behind such Latin American counties as Uruguay, Chile, Argentina, 
Venezuela, and Mexico. These global social indicators mask the growing disparities 
between the Southeast and South of Brazil and the Northeast, North, and Central-West 
regions of the country. 

1 

Economic growth, administrative and financial reorganizations, and changes in policy elites 
have not as yet significantly raised Brazil's overall level of social welfare. Inequities raise 
fundament.al questions about the policy process in Brazil and its capacity for reforming state 
institutions and service delivery networks. A legacy of the Brazilian welfare system is 
exclusionary and meritocratic access to basic services. Only certain social groups within the 
formal labor market could have access to public services. Even with access to delivery 
networks, the quality of the services varied according to specific characteristics of the 
recipients and regions of the country. The subsequent broadening of centrally controlled 
service-delivery systems to the wider public was not matched by commensurate gains in 
quality. Policy legacies-structures and institutions developed during the military regime-
have influenced the form, direction, and effectiveness of new policy claims. 

The withdrawal of the military and creation of public opportunity during abertura has 
enabled the policymaking process to incoiporate new policy claims. This has been 
accomplished by admitting a constellation of previously excluded and marginalized people 
and interest groups as influential policy actors. These new policy actors have been highly 
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successful in articulating their individual and group interests onto the policy agenda and 
into issues discussed by policy makers at all levels of government and civil society. Policy 
actors include state employees, bureaucrats, and elected officials at the federal, state, and 
local levels of government. Other policy actors fit within the general rubric of civil society, 
including nongovernmental organizations (NGOs ), social movements, and other forms of 
individual and group participation, as well as the private sector, the producer of inputs and 
services and a beneficiary of government policy. 

The chapters in this report evaluate the repercussions of the restructuring and redefinition of 
powers within Brazilian society. Topics analyzed include mechanisms of governmental and 
nongovernmental service delivery in the areas of housing, health care, social welfare, 
education, industrial policy, and finance. They are divided into four sections: 
Decentralization and Civil Society's Role in Policymaking; Social Policy; Housing and 
Urban Land Use; and Regional Development. By breaking down the policy questions 
confronting Brazil, the articles develop three general themes: the effectiveness of state 
intervention in specific policy arenas; resource allocation; and the relationships and patterns 
of interaction among governmental organizations and civil society. The chapters measure 
the effectiveness of the public sector in service delivery within an historical climate of 
mismanagement and mistargeting of governmental resources. Questions arise concerning 
income disparities, regional inequalities, formal and informal barriers to social services, 
racial and gender biases, and market distortions inherent in the allocation of goods and 
services. Finally, the relations between political actors describe groups involved in the 
policy process, their relative effectiveness, and their interaction in the formation and 
implementation of policy. To differing extents, the chapters are guided by the social and 
economic contexts that linger from authoritarian rule. 

The heterogeneity of Brazil regionally and between state and municipal governments 
complicates the effectiveness of decentralization as a national policy. Federalism and the 
reform of intergovernmental relations between federal, state, and local governments are 
increasingly salient as Brazilian policymakers confront difficulties in defining specific 
competencies for the individual levels of government. Efforts at reforming public policy in 
Brazil and redefining the country's model of socioeconomic-economic development are 
increasingly subject to ardent criticism relating to the extreme inefficiency and inequity in 
the distribution of social goods. Efforts to reformulate the role of the Brazilian state and its 
delivery of social services to assure social and economic equity are thus more highly 
contested and subject to deconstruction, change, and reformulation. 

Common throughout these chapters is the discussion of decentralization within specific 
policy settings, including the heightened role of individual states and municipalities in the 
formulation and implementation of policy. Decentralization is a highly complex process. It 
competes and possibly conflicts with the hypercentralized legacies of the military state. 
Decentralization is based on a reorganization of government and the transfer of certain 
institutions, capacities, and responsibilities to lower levels of government and actors in civil 
society. However, the results of decentralization vary according to specific policy arenas, 
the specific policy issue, and the existing capacities and interests of the service providers. 
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Demands made by new and existing policy actors during abertura have overwhelmed the 
centralized Brazilian state apparatus, lending added force to calls for decentralization. 

The chapters examine the emerging role of NGOs and social movements in the ongoing 
democratization of the policy process. By providing a profile of participants in the agenda
setting and policy-formulation stages, each study confronts issues in the policy process that 
include questions of implementation, sustainability, and accountability. After accounting 
for the parameters of the policy systems, the chapters present a careful examination of the 
possible policy outcomes. They also assess the changing relationship among the multiple 
levels of the Brazilian state, public and private actors, individuals, and social movements. 

The 1988 Constitution embodies the ideals of many of the new actors. Several chapters 
highlight the impact of the 1988 Constitution and juridical reform. Yet, the Constitution as 
a blueprint for progressive policy reform was tempered by the intervention of specific 
interest groups that used their influence to maintain privileges gained during the previous 
regime. Therefore, legal reforms have not been overly successful in terms of the 
implementation of federal or sectional policy ref onns. They do, however, stand out as 
symbolic of Brazil's desire to veer away from the legacies of the military regime, providing 
a framework on which to base future claims. Legacies, or historical patterns of organization 
based on Brazil's exclusionary model of the social welfare state and economic 
development, continue to be influential factors in the policy process. For example, 
decentralization occupies a crucial position in the 1988 Constitution as an effort to include 
local actors and interests and improve the overall delivery of services. 

Policy reform operates in continuing flux where reforms struggle to produce a new and 
comprehensive model of social policy. Reform cannot be implemented by fiat. Many new 
ideas and new policies are often as easy to ignore as to implement, remaining on the level 
of political rhetoric. Lack of continuity in policy, instability in financing mechanisms, and 
inefficiency within existing institutions (corporate interests within professional sectors and 
government) have meant that profound reform will be difficult, if not impossible. The 
chapters illustrate the obstacles involved in impeding state and local efforts at reform. Some 
primary barriers are clear throughout the topics. Problems exist in the definition of roles 
and responsibilities among actors in policy arenas. These definitional problems are 
exacerbated by variations in and restrictions on capacity. Most prominent, though, is the 
nonexistence of stable mechanisms for the adequate financing and sustainable channeling of 
resources to policies coordinated on the local, state, and national levels. Such problems rest 
outside the scope of juridical reform. 

The chapters present opposing and contrasting views on the reform of public policy in 
Brazil as either a top-down or a bottom-up process. The top-down perspective emphasizes 
the role of government, particularly the federal government and more influential state 
governors, as the source of coordinated policy reform. Arguments focus on existing 
institutions (tax systems and bureaucracies) as well as notions of national standards and the 
redistribution of resources. Within this perspective, local governments and civil society are 
often given priority in the implementation of policies, but it is the more centralized branches 
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of government which maintain control of the purse strings, set the policy agenda, and are 
entrusted with the evaluation and subsequent reform of policy. In terms of theory on 
decentralization, this can be conceived of as the deconcentration of powers. Advocates of 
this position argue against more radical or comprehensive institutional reforms because of 
fears of the prefeiturizafao of politics, in which local elites would simply dominate policies 
and existing inequities would be reinforced. 

The bottom-up perspective focuses on the role of local actors and governments in the 
reform of public policy in Brazil. This perspective highlights the role of local governments 
and the inclusion of civil society, especially NGOs and social movements, in the policy 
process. This is predicated on the inclusion of popular participation in the formulation, 
implementation, and evaluation of policy. In this way, the existing problems of 
appropriateness and efficiency will be resolved more expeditiously. Decentralization is seen 
as the actual transfer of powers and responsibilities to lower levels of government and civil 
society. 
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Section One: New Patterns of Governance 





Section One: Introduction 

During the 1980s, opponents of Brazil' s military authoritarian regime interpreted the 
perceived failures of state development strategies and lack of adequate social services to be 
the result of an overly centralized, highly bureaucratic federal government. In the late 1980s 
and 1990s, international development institutions reinforced this perception as they 
incorporated the local and the popular into their funding strategies. Thus, the strategy 
promoted by opposition groups was to decentralize government services in order to 
establish maximum local control over the_ formulation of public policies. Amid the changing 
environment of democratic rule, citizen organizations and social movements modified their 
strategies as well. Many evolved into NGOs in order to develop a more stable institutional 
base. This section surveys the new policymaking environment that has emerged from 
decentraJization. Its chapters focus on the structural aspects of decentralization and the roles 
of new actors in the policy arena. 

The first three chapters deal with the structure and process of decentralization. In Chapter 1, 
Zoe Reiter and Dean Graber provide an overview of the continuing debate over 
decentralization in Brazil and examine the possible costs and benefits of various forms of 
intergovernmental redistribution of financial resources, responsibilities, and administrative 
and technical skills. Using health and education as examples, Graber and Reiter 
demonstrate that decentralization in Brazil is not a panacea for all of the problems of social 
service provision. Rather, it must be seen as part of a continuing process of change. They 
conclude that decentralization may provide certain benefits, but it is a highly complex 
phenomenon that must be monitored to assure that it does, in fact, lead to the improved 
provision of social services in Brazil rather than the replication of existing structural and 
institutional problems. 

In Chapter 2, David Workman discusses current impasses in the decentralization of health 
and education. Like Reiter and Graber, he argues that the results of decentralization have 
been molded by the legacies of the military regime and Brazil's continuing economic and 
governmental crisis, and that decentralization has not resolved the country' s overall 
problem of financing and delivering social services. According to Workman, health and 
primary education are like other areas of social policy in that vested interests are strong, 
incentives to change are often weak or unclear, and institutions are oversized and slow to 
change. He notes that recent decentralization policies have led to a virtual abandonment of 
health care and education financing by the federal government As a result, policy and 
financing for health and education have been fragmented and inconsistent. Workman 
concludes that the policies of decentralization have not effectively overcome the effects of 
Brazil' s ongoing fiscal crisis, and that decentralization can be successful only when 
coordinated on a national level and with secure access to adequate levels of funding. 

Nicolas Pineda examines the fiscal aspects of decentralization in Chapter 3. He notes that 
efforts to reform the fiscal arena focused on the strengthening of subnational levels of 
government by transferring tax bases and higher rates of revenue shares. A flaw in this 
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policy, however, was that there was no parallel rearrangement and planning of the 
distribution of responsibilities among the three levels of government As a result, Pineda 
finds an erratic fiscal policy that has apparently had negative effects on public service 
delivery networks, at least in the short term. In addition, the majority of the municipalities 
have not taken advantage of reform and have not engineered revenue collection to enhance 
public income, as was envisioned by the Congress in 1988. Pineda argues that the decision 
to implement fiscal decentralization is better explained by the interests, positions, and 
opportunities of the different actors involved, rather than just as a technical decision. He 
concludes that fiscal decentralization must be devised as a strategy in which financial 
resources are multiplied, rather than merely allotted and spent. 

The following two chapters tum attention to the actors involved in the new decentralized 
enviro~ent. Although the democratic transition was dominated by elite and/or traditional 
actors such as politicians, bureaucrats, political parties, and special interest groups, new 
actors emerged in diverse policy arenas. Many social movements of the 1970s transformed 
themselves from loosely organized movements to more formal institutional structures, such 
as NGOs. 

In Chapter 4, Kimberly Symes focuses on the strategies used by social movements and 
NGOs to overcome the legacies of the military authoritarian regime. As a result of 
decentralization, many social movements and NGOs now place their demands in local 
venues. These groups use municipal laws established by the 1988 Constitution to press 
claims on the local governments to fulfill legal mandates. Symes finds that one of the most 
important considerations for the interaction of NGOs with local municipalities is the type of 
municipal administration involved. The character of the municipality canies far greater 
weight in determining the success or failure of confrontations for various social demands 
than does the type of claim or the NGOs involved in the confrontation. She concludes that 
participatory administrations, whether the participation is generated at the grassroots level 
or instigated from the top down, have enjoyed greater accomplishments in policy 
implementation. 

Despite the structural and societal changes that have occurred in the democratic transition, 
several groups remain marginalized, both in Brazilian society and globally. Although 
Brazil's 1988 Constitution has been applauded as a highly sophisticated document, the 
distribution of resources and provision of social services that actually exist still reflect 
discrimination against and exclusion of certain sectors. 

Chapter 5, by Athayde Motta, focuses on the rights of Afro-Brazilians and the tradition of 
discrimination that exists, contrary to academic and societal arguments that Brazil is a racial 
democracy. Motta explains that the creation of the Secretary of Defense and Promotion of 
Afro-Brazilian Populations (SEAFRO) was an important first step in recognizing the 
problem of racial discrimination in Brazil. However, he notes that legislation in the 1988 
Constitution outlawing racial discrimination and racism will not necessarily change the 
conditions of black Brazilians. In order for racism to be a crime in Brazil, one must commit 
an act that is explicitly racist and discriminatory. Motta argues that racism in Brazil is quite 
subtle and that the problem of racism extends far beyond individual acts. He concludes that 
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public policies must consider the uniqueness of race relations in order to counteract the 
inherent racism of "racially neutral" policies. 
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Chapter 1. Decentralization and Social Policy in Brazil 

Zoe Reiter and Dean Graber 

Introduction 

Tlrroughout the developing and industrializ.ed world, the policy of decentralizing 
government administration, money flows, and authority has become ovetwhelmingly 
popular. The reason for this popularity relates to the global discourse on democratization, 
on the one hand, and neoliberalism, on the other hand. For example, during the 1970s 
most of Latin America was ruled by undemocratic authoritarian regimes which often 
promoted inequitable economic and social policies. These policies favored the interests of 
the power-holding elite and centralized decisionmaking in the hands of the authoritarian 
regimes. Grassroots movements, local community development organizations, and other 
nongovernmental organizations have grown in number throughout the region as a response 
to unmet social needs of the economically and politically marginalized.

1 
This "bottom-up" 

phenomenon goes hand in hand with decentralization policy, which promotes the 
redistribution of power to the local level where decisionmakers are more knowledgeable 
about the needs of the community and more accountable to the local population. Thus, as 
governments democratize in Latin America, the social movements that arose out of the 
1970s have begun to push for more localized control of decisionmaking and fiscal power. 

During this same period, the global business community began to advocate a neoliberal 
economic model which promotes the liberalization of markets and reduction of state 
intervention in the economy. While the push for decentralization has been widespread, the 
meaning and implications of decentralization policy vary according to the political actors. 
Decentralization has come to be seen by many throughout the political spectrum as the best 
tool for meeting a host of social, economic, and political goals. At the same time, however, 
there are many critiques of decentralization. It can be argued, for example, that local 
government does not have the administrative or technical capacity to take on greater 
responsibility in service delivery and revenue raising. An increase in the local government's 
power to tax and deliver services, without the incorporation of mechanisms for widespread 
citizen participation in local policymaking, may lead to a strengthening of the traditional 
power base of the local elite. Regional and economic imbalances also make decentralization 
more attractive to wealthier municipalities than to poorer municipalities, which are 
dependent on redistributive transfers from the central government. Finally, it may not be 
more efficient to decentralize service delivery in every sector. 

The purpose of this chapter is to analyze how decentralization policy is being 
institutionalized in Brazil. The analysis includes an examination of the goals of 
decentralization in theory and how those goals are met in practice in the arena of social
service delivery. Specifically, it examines how decentralized service-delivery has translated 
into increased social benefits for the economically and socially marginalized. The evaluation 
of the effectiveness of decentralization is based in part on case studies of state and local 
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delivery of health care and primary education. The analysis provides the framework for 
more detailed examinations of policy problems in public health and education in the 
following chapters. 

Decentralization: Theoretical Background 

A widely accepted definition of decentralization, as employed by Dennis Rondinelli, is the 
transfer or delegation of legal and political authority to plan, make decisions, and conduct 
public functions from the central to state and local government 

2 
Three modes of 

decentralization are 1) deconcentration: the transfer of administrative authority from central 
ministries to local offices; 2) delegation: the transfer of authority to plan and make 
decisions; and 3) devolution: the creation or strengthening of independent levels of 
government that are completely responsible for all decisionmaking, planning, financing, 
and administration of a given public service. De.centraJization in Brazil usually encompasses 
the first or second modes, as the central government is the final authority on financing and 
delivery of nearly all public services. 

However, decentralization in Brazil is promoted by actors with diverse motivations and 
expectations, and it remains unclear what decentrali:zation can achieve.

3 
In order for 

decentralization to be implemented in Brazil, additional legislation must be passed, and the 
new constitutional provisions can be implemented only after they are intetpreted and carried 
out within the context of other major national, state, and local political practices and 
priorities. 

4 
For these reasons, and because of the uncertainty involved, decentralization has 

received varying degrees of support and criticism. 

Support for Decentralization 

Political, administrative, and financial decentralization in the Brazilian federal system has 
been viewed favorably in recent years as a concomitant of democracy in a large country and 
as a way to limit the powers of the federal executive branch.s For many groups in Brazil, 
decentralization is associated with a host of positive economic, social, and political 
changes. It has gained a following among such diverse actors as populists, private-sector 
leaders, urban policy specialists, local and state government administrators and politicians, 
and leaders of social movements. Private-sector leaders view decentralization as a way to 
decrease the influence of the federal government in private-sector affairs. State government 
authorities see decentralization as a way to alleviate their fmancial problems. Local 
government leaders believe decentralization will lead to increased resource transfers, which 
will help them meet the needs of their communities. ''Municipalists" also argue that local 
government is more responsive and accountable to the electorate. 

6 
Decentralhation is 

viewed as an effective means of promoting democracy and is popular with social 
movements and community development organi:zations, which in theory are able to advance 
their causes more effectively with a less centralized federal government Brazilian politics 
can often be understood in terms of the power struggles between local, state, and federal 
elites. Increased local and state authority and fiscal power will translate into greater political 
leverage for local and state elites. 

1 
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In addition, decentrali7.ation of service delivery and financing in developing countries has 
been popular with such development agencies as the United Nations, the International 
Labor Organization, and the U.S. Agency for International Developmen~ because they 
believe that decentralization is needed to accelerate service delivery, to utilize scarce 
resources more efficiently, and to promote development in areas of high poverty. Former 
World Bank President Robert McNamara said that in many countries, centralized 
administration of resources benefits a small group of rich and powerful people and that 
developing nations would be more likely to relieve poverty if they allowed popular 
participation, local leadership, and decentralized authority. The ref ore, decentralization has 
been considered a prerequisite for popular participation. 8 

Arguments Against Decentralization 

In contrast, Rondinelli has noted some conceptual problems in implementing 
decentralization in developing countries.

9 
He believes decentrafuation is proposed by 

governments and international agencies without a real understanding of alternative forms. 
He defines decentrafuation as "the transference or delegation of legal and political authority 
to plan, make decisions, and conduct public functions of the central govemment."10 Some 
authors note conceptual problems in implementing decentralization in developing countries. 
Rodrigues Filho notes that Dennis Rondinelli believes decentralization is proposed by 
governments and international agencies without a real understanding of alternative forms. 
Because it involves the transference or delegation of legal and political authority, Rodrigues 
Filho writes that decentrafuation can be considered as a power struggle between the center 
and the periphery. 

A power struggle is also inherent in Rodrigues Filho' s description of Charles Collins' s 
four scenarios of decentrafuation. Rodrigues Filho believes these scenarios can be used to 
describe decentrafuation as a furthering of political domination and the implementation of 
policies that favor the interests of the dominant classes in developing countries, especially 
Latin America 

Charles Collins presents four scenarios through which decentralization can be seen as a 
furthering of political domination and the implementation of policies that are consistent with 
the interests of the dominant classes in developing countries, especially Latin America. 

Scenario 1: The reduced role of the state in social activities can be seen as a form of the 
state abandoning its functions due to economic pressures. 

Both the World Bank and the International Monetary Fund have pressured the governments 
of developing countries for a more efficient use and better administration of resources. The 
World Bank feels the public sector is inefficient due mostly to corruption and lack of 
competition. Since the local government lacks the resources and the technical capacity to 
cany out the functions transferred to it, public policies might become more conservative 
and clientelistic, given the control of dominant classes at the local level. This further limits 
the popular participation in the decisionmaking process. 

13 



Scenario 2: Decentralization can be adopted as a means of dispersing social and political 
conflicts in order to assure political dominance. For example, the federal government in 
response to social movements could shift responsibility for controversial decisions to state 
levels. (Collins cites as examples British colonialism in Africa and the decentralization 
process in Colombia, which is utilized to control political conflicts.) 

Scenario 3: Decentralization strengthens the access of dominant local groups to the 
decisionmaking and resource-allocation processes. 

Scenario 4: Decentralization expands control of the central government over the periphery. 
The decentralization of power and resources that continue to be controlled by the central 
government strengthens the central government. That is, the central government retains 
dominance by offering limited authority to local governments. 

Under these scenarios, decentralization can be considered a power struggle between the 
center and the periphery. 

In Brazil, there are three important groups that oppose decentralizing government power .
11 

Those groups are the military, the national bureaucracy, and the poorest regions in the 
North and Northeast. The military has consistently opposed the deconcentration of 
authority to the states and municipalities, which are less beholden to military interests than 
the federal government. Also, the military traditionally promotes large-scale national 
development and defense projects, and large state-run corporations that depend on a 
powerful central government to facilitate interstate cooperation in the "national interest." 
The national bureaucracy is threatened by decentralization policy because it implies a 
"whittling down" of federal government and therefore a loss of jobs for bureaucrats who 
are firmly entrenched in their federal positions. The poorer regions in the North and 
Northeast find decentralization incompatible with their needs. Decentralization is often 
understood to include the devolution of fiscal authority to the state and local levels. This 
means that local governments have more flexibility and power in determining how to raise 
public funds. However, poorer regions that are heavily dependent on redistributive 
transfers from the center are not likely to be able to meet the costs of public administration 
and service provision without considerable federal subsidies. Nor do the poorer regions 
typically have the human resources for greater policy responsibilities. Thus, for poorer 
regions, there is a tradeoff between independence of action and obtaining the necessary 
resources for service delivery. 

Brazilian Federalism in Historical Context: The Pendular Swing 
between Centralization and Decentralization 

The recent trend towards increasing local and state responsibility for service delivery in 
Brazil must be viewed as the latest in a series of pendular swings between centralization 
and decentralization. Prior to Brazil's adoption of the administrative and political structure 
of a federal republic in 1889, the country was a unitary empire, subdivided into provinces 
with very restricted autonomy. Brazilian federalism, institutionalized in 1891 with the first 
Republican Constitution, was structured by means of the decentralization of a unitary 
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state.
12 

Modeled on the American example, Brazil's First Republic emphasized state 
autonomy, although it evolved instead into a quasi-centralized political combination in 
which the two most influential states, Sao Paulo and Minas Gerais, dominated national 
politics and policy and alternated the presidency among themselves. 

13 
From 1891 to the 

1930 revolution, Brazil's member states acted so autonomo~sly that many politicians feared 
for the territorial integrity of the country. Decentralization was carried out to such extremes 
that the Municipal Organization Statute of Minas Gerais (1891) granted autonomy not only 
to the municipalities, but even to the districts.

14 
In sum, the federal government during the 

Old Republic served as little more than a clearinghouse for regional political and economic 
d 

, . IS 
ec1s1ons. 

Under the first presidency of GetUJ.io Vargas ( 1930-1945), who came to power through a 
1930 uprising in which Minas Gerais and Rio Grande do Sul rebelled against the political 
domination of Sao Paulo, Brazilian federalism became more centralized. From 1930 to 
1934, the states were governed by administrators directly appointed by Vargas. The 1934 
Constitution revived the federative principle, largely due to pressure from constitutionalist 
movements, but this movement was short-lived.

16 

Vargas's Estado Novo dictatorship (1937-1945) marked a return to centralized government 
and rule by decree. Vargas banned legislative bodies, political parties, and elections. He 
appointed state governors, who in turn, selected mayors in their states.

17 
The 1937 

Constitution abolished the expression United States of Brazil, and in its first article simply 
said "Brazil is a Republic."

18 
The Estado Novo featured corporatism, populism, and 

nationally planned economic development, and many of its policies had long-term 
centralizing consequences, including the growing role of the state in the economy and 
social services.

19 
These centralizing policies paralleled Brazil's efforts to form a strong 

internal market for its goods through industrialization, based on Vargas's belief that "the 
only countries that can really be considered military powers are those that are sufficiently 
industrialized and able to produce within their own frontiers the war materials they need. "20 

Federalism was revived after the downfall of the Estado Novo and the enactment of the 
1946 Constitution, which reactivated political parties, granted direct elections for all offices 
of the republic, and established a reasonable balance among the different levels of 
government.

21 
However, many policies enacted during the Estado Novo dictatorship have 

survived despite the subsequent shifts between centralization and decentralization. 

Most of the local, state, and regional powers accumulated from 1946 to 1964 were 
dismantled after the political-military revolution of 1964, which transferred back to the 
federal government several of the powers that had formerly belonged to the states. States 
grew extremely dependent on the federal government. Under most of the "Military 
Republic" from 1964 to 1985, state governors were no longer elected directly but were 
chosen by state assemblies controlled by the government party; mayors of dozens of 
municipalities, including all state capitals, were appointed by the president. 

22 
The regime 

used executive acts to repeal large segments of the constitution in force, and centralization 
was employed by the military as a means of industrializing Brazil through state capitalism 
and multinational enterprises under unified development plans. The generals also sought to 
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control opposition, dominate decision-making, and limit the effectiveness of popular 
participation. 

In 1974 President Ernesto Geisel announced that Brazil would revert gradually to civilian 
rule. The transition retained many centralist practices and did not mark a total break with the 
policies of the military regime. The indirectly elected government of President Jose Samey 
repealed several authoritarian measures and substituted more democratic policies, but the 
traditional power system remained entrenched. State and local officials lobbied the Samey 
administration to transfer powers from the federal to the state and municipal spheres, but 
the government delegated such decisions to a constituent assembly, which was charged 
with writing a new, democratic constitution to replace the document imposed by the 
military in 1969. 

The strength of regionalism has also influenced Brazil's evolution as a federative republic. 
Federalism accommodated the individuality of Brazil's regions and its states or territories 
while maintaining the core unity of the nation. However, that unity has frequently been 
obtained at the cost of centralized decisionmaking. Even under the decentralized Old 
Republic, states had little of the independence, typical of other federal systems. Rather, 
they remained dependent on the federal government. The goal of most states is less to 
define and consolidate their role in the federation than it is to use their influence within the 
federal government to increase their share of the goods and services it dispenses.

23 In this 
sense, Brazil has always been a federation of economically unequal partners, all subject to 
the dictates of the state. 

24 

Although in theory, federalism in Brazil implies autonomous but interlinked spheres of 
influence, in practice, power remains centralized. The consolidation of the Union, with 
emphasis on the role of the federal executive (a characteristic of nationa.Iyolicy developed 
in the authoritarian regime), has "decharacterized" Brazilian federalism. 

Decentralization in Brazil Today: The Restructuring of State 
Functions and Financing 

The constitution promulgated on October 5, 1988, contained several decentralizing 
administrative, legislative, and fiscal provisions that elevated the role of states and cities. 
Previously, cities were regarded as mere expressions of the territorial organization of the 
states, but now they became formally recognized as full members of the federation, to the 
same degree as states.

26 
Cities also gained the right to establish their own organic laws, 

which correspond to city constitutions. The delivery of many social services, once 
primarily the responsibility of the federal government, was delegated to state and municipal 
governments. As discussed below, the administration of some aspects of primary education 
and health services is delegated to the municipality with the technical and financial 
assistance of the state and federal government. Municipal government is also responsible 
for the delivery of urban infrastructure, local roads, urban sanitation, public lighting, 
libraries, and the regulation of local markets and cultural activities.

21 
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Financing 

The 1988 Constitution brought major changes in the federal allocation of revenue, 
providing municipal and state governments with a much greater share of federal receipts. 
Several federal taxes were consolidated into one state tax, the kinds of municipal taxes local 
government could raise increased from three to five, and the municipalities' share of state 
sales tax increased. While the federal government's share of national tax revenues dropped 
from 45 percent to 36 percent, the state and municipal governments' shares increased from 
37 percent to 42 percent and from 18 percent to 21 percent, respectively. States also are 
allowed to levy a 5 percent income tax on investments and capital gains. The states' share 
of the Municipal Participation Fund (FPM), a federal tax on income and industrialized 
products, increased from 14 percent to 22 percent. The municipalities' share of that fund 
increase.d from 18 percent to 21 percent. The FPM is both redistributive and compensatory. 
Each municipality's share of the FPM is proportional to its population. This fund makes up 
between 60 percent and 90 percent of the total budgets of the poorest half of Brazil's 4,500 
municipalities. The FPM is distributed to the state capitals and Federal District on the basis 
of two criteria: ( 1) the population of each state capital or the Federal District as a proportion 
of the total population of all state capitals, and (2) the inverse of per capita income. 

Municipalities receive a significant share of two state taxes. They receive 25 percent of the 
state sales or value-added tax, whereas prior to the new constitution they received 20 
percent of this tax. This tax traditionally has raised the most revenue for Brazil and is even 
more productive now that it includes five taxes previously collected by the federal 
government. Another new aspect of the constitution is that municipal governments collect 
50 percent of the state motor vehicle tax. Municipalities, which traditionally have had the 
right to raise groperty and service taxes, are also able to levy taxes on real estate transfers 
and gasoline. However, shared revenue is the most significant source of income for 
nearly all of Brazil's municipalities. Even the wealthiest and largest municipalities (with a 
few exceptions such as Rio de Janeiro) depend more on shared taxes than on their own 
sources of revenue. The same is true for the poorer states. The redistributive function of the 
FPM is critical to lessening regional economic and social disparities. It is important to note 
that redistributive financing mechanisms require a central system of rate setting and revenue 
collection. 

Another resource for municipalities and states is grants-in-aid. These grants are budgetary 
allocations dispersed by several different federal and state agencies. While these funds can 
be used both for urban and rural services, they are typically applied to urban areas. Grants 
for urban development can be used for numerous types of activities and services such as 
housing, urban infrastructure, public schools, health centers, and recreation facilities. 

Brazil's grants-in-aid are highly subject to pork-barrel politics and are rarely distributed 
according to technical or equity criteria. Thus, the grants are an even greater target for 
political manipulation. 

29 
Also, the grants are budgetary appropriations and therefore cannot 

be counted on by states and municipalities for long-tenn planning, project completion, or 
program continuation. 
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There is little state oversight of municipal spending. The state is often bypassed by the 
municipal government when negotiating with the Federal District for special grants. 
Municipal accounting is subject to scrutiny under the state Tribunal of Accounts or the 
Tribunal of Accounts of the Municipalities, a quasi-judicial, autonomous state agency. 
Grants-in-aid from the federal to the municipal govemments are examined by the Federal 
Tribunal of Accounts. 

30 

Municipalities may raise the following taxes: (1) urban real estate, (2) transmission of 
property (except donations), (3) all services except interstate and intermunicipal 
transportation, (4) retail for fuels (except diesel oil), and (5) special assessment or 
betterment levies. Federal law determines the tax rates for services and fuel sales, but the 
municipalities are free to set their own rates for the other taxes. Municipal taxes are 
generated from predominately urban activities. Due to the heavy urbanization Brazil has 
experienced over the past several decades, such taxes theoretically should have high 
revenue potential. 

However, municipal taxes do not raise significant revenue. This is due to three factors. 
First, the concentration of poverty pockets (favelas) in the bigger cities and the low income 
of the residents of poorer rural regions weak.en the tax base for many municipalities. 

Second, city councils have demonstrated that they are beholden to the pressures of 
taxpayers, who find it relatively easy to sway local officials to hold off on property tax 
increases, service charges, and fees. Even the most prosperous municipalities have 
abolished the urban real-estate tax or limited the number of taxpayers required to pay taxes. 
Local politicians, it is asserted, find it too easy to solve local financial problems by going to 
the state or federal government for grants and assistance. 

31 

Finally, many municipalities do not have the legal or technically-trained staff to cope with 
many elements of taxation. Updating and improving cadastral information is not only very 
unpopular politically, but it is difficult to do accurately without properly trained staff. It is 
only the larger urban municipalities that have even the potential means to properly maintain 
an updated cadastre and to levy and collect property taxes efficiently. 

The lack of an efficient system for property-value assessment also renders the betterment 
(land improvement) tax useless for most municipalities. Such a tax is levied on the 
increased value given to a property as the result of a betterment. This implies that the 
"before and after'' values of the property are known to the municipality, which is usually 
not the case. Therefore, most municipalities do not take advantage of the betterment tax. 
This is unfortunate, because special assessments and betterment levies are usually subject 
to the least resistance from taxpayers, since benefit is immediately apparent. 

Possible policy approaches to the problems of municipal revenue raising should focus on 
depoliticizing grants-in-aid, reducing the number of offices that provide such grants, and 
allocating grants on the basis of an established formula that considers social need, 
redistributive impact, and project quality. Shared taxes should also be linked to the 
demonstrated efforts of local governments to raise their own revenue. 
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Municipal governments face many challenges in assuming their newly delegated 
responsibilities. First, most locally elected officials are politically unprepared to deal with 
increasing popular pressures to initiate certain reforms and projects. This lack of political 
preparedness is coupled with technical and administrative inexperience. Thus, while 
mayors now have an increasing role in social-policy decisionmaking (i.e., local allocation 
of health and education funds and types of services delivered), they are still likely to opt for 
spending local resources on high-visibility infrastructure projects rather than on social 

• 32 
services. 

City councils and municipal administrators tend to favor the interests of local elites and 
powerful businessmen where popular pressure on local administration and policymaking is 
weak. If the interests of the disenfranchised (i.e., the landless rural peasants, the urban 
poor, battered women, etc.) are not represented at the local level via civic organizations and 
issue-based organizations, there is little pressure put on local government officials to 
address their needs. If these disenfranchised individuals are marginalized from the local 
political arena, then the local prioritization and distribution of public goods will reflect the 
interests of the local elite. On the other hand, if traditionally marginalized citizens are able to 
organize to put demands on local government, mayors, and local officials (even if they are 
prone to representing the local elites), local government will be forced to make concessions 
regarding the allocation and distribution of public goods. Historian Werner Altmann argues 
that central power can avoid making concessions by employing propaganda campaigns: 
using popular slogans to call for well-stated but eventually meaningless improvements such 
as "tributary reform" or "social justice." Popular demands at the local level focus on more 
concrete issues such as sanitation and schools. Therefore, the sphere of local domination 
cannot manipulate the more tangible demands of its citizens as easily without making real 

• 33 
concessions. 

Thus, in order for local policy development to be socially beneficial and equitable, the local 
"public space" must find effective mechanisms for identifying and incorporating the 
demands of citizens outside of the traditional power circles. Some mechanisms for 
incorporating community participation into municipal decisionmaking have been guaranteed 
by the 1988 Constitution; these include the plebiscite, referendum, popular veto, and 
popular initiative for legislation if supported by 5 percent of the municipal constituency via 
signed petition.

34 

Decentralization and Social Policy: The Recent Experience 

Decentra1ization of social services is widely viewed as a practice that will improve access 
and efficiency in the delivery of basic social services such as health and education. Two 
studies are discussed below, one on state and municipal health-care delivery, and the other 
on municipal education in the state of Sao Paulo. The Sao Paulo study provides insight into 
the challenges facing local governments in the delivery of primary education. The study 
shows that, while municipal governments are currently equipped to handle the delivery of 
educational support services such as school meals and preschool, more costly and complex 
services such as the provision of primary education present considerable difficulties for 
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municipal governments. The municipalization of primary education would inevitably 
require state and federal involvement in terms of financial, technical, and administrative 
assistance. However, such generalizations are limited in that they do not account for 
unusual factors specific to a given municipality. For example, cities with large universities 
are likely to have a much greater potential for local technical and administrative expertise 
than cities without. Moreover, the relationship between the state education network in Sao 
Paulo and its municipalities may be very different from that of other states, depending on 
the kind of emphasis the state places on education and the quality of personnel running the 
state program. 

Health 

Brazil's new democratic government must face the ovetwhelming challenge of improving 
the health of its population. Although industrialization and urbanization have reduced the 
number of deaths associated with underdevelopment, grave problems such as high infant
mortality rates have remained in Brazil, and newer problems such as AIDS have created 
additional demands on the system. The World Health Organiration estimates that 40 percent 
of Brazilians lack adequate medical coverage.

35 
Preventive care is lacking, and an estimated 

80 percent of F-ple entering hospitals in Brazil suffer illnesses created by hunger or lack 
of sanitation. The problems facing the Brazilian health system are expected to intensify as 
the population ages and as Brazil implements the universal health provisions featured in the 
1988 Constitution. However, given Brazil's desperate financial situation, it appears 
unlikely that the country will be able to expand funding for public health. In fact, although 
many health officials believe that Brazil's main health problem is its failure to devote 
enough money to health, a 1990 World Bank study found that Brazil's overall and public 
spending on health (about 5 percent and 2.5 percent of GDP, respectively) were typical for 
an economy with Brazil's level of GDP per capita. 

37 
The study found that the main problem 

in Brazil's health sector does not stem from financing, but rather the "inequitable, 
ineffective and inefficient application of the adequate resources which are available." The 
study concluded that the main challenge facing Brazil's health sector is to produce more 
services with fewer resources. Therefore, publicly financed health services must be made 
more efficient. Decentralization is widely viewed as a means of reversing the inefficiencies 
that have resulted from the centralized health system. However, it will take time to overhaul 
the system, which has evolved over 25 years. 

The world Bank study also showed that prior to 1968, public health services were financed 
by federal, state, and local governments and administered by the federal Ministry of Health 
and by state and local health officials. The financing and delivery of health services 
changed dramatically with the consolidation and extension of the social security system in 
1968, and the system became more centralized. In the 1970s the social security system 
administered by the Instituto Nacional de Assistencia Medica e Previdencia Social 
(INAMPS-The National Institute for Medical Assistance and Social Security) accounted 
for more than 50 percent of all public health spending, which increased about 15 percent 
per year. These spending increases were used to build a separate health system, which 
focused on curative medicine and utilized private hospitals to provide services for workers. 
Meanwhile, the Ministry of Health administered its own health programs, which focused 
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more on preventive care. Under the military governmen~ Brazil's health system relied 
increasingly on the private sector but failed to provide the funding and infrastructure needed 
to operate the decentralized system. In addition, the large number of government agencies 
with health responsibilities created a confusing web of bureaucracy. The result is a bloated 
system that is incapable of delivering the services its citizens need. 

SUDS: Brazil's Unified Health Care System 

In 1987 a presidential decree established the Sistema Unificado e Decentralizado tie Saade 
(SUDS-Unified and Decentralized Health System). The program transfers health care 
responsibilities from the federal to municipal governments. Planning and coordination are 
the responsibilities of all three levels of government but in practice are managed by the 
states. States also manage the allocation of federal health funds for municipalities. Public 
health continues to be funded to a large extent by a federal social security tax, which is 
apportioned to states and municipalities according to criteria designed to compensate for the 
costs of providing health and medical care in each jurisdiction. Local governments, 
nevertheless, are compelled to increase their own revenues to finance gersonnel, 
maintenance, and capital investments beyond agreed minimum levels. 

Planning and coordination among the local, state, and federal levels are handled by councils 
established to coordinate and monitor the implementation of decentralization. The planning 
process begins with an assessment of health needs in health districts, taking into account 
patient loads, health campaigns, and other work. These estimates of health care demands 
are translated into state plans and are reviewed at the national level by a national council of 
health secretaries, consisting of state and federal authorities. The national health care budget 
allocations are then based on state data and plans. 
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To deal with the lack of specialized health care skills at the local level, state and federal 
facilities and personnel have been transferred to municipal governments. Physicians and 
other medical staff retain their status as federal or state employees but come under the direct 
supervision of local authorities. This arrangement cleared one of the main obstacles to 
decentralization of specialized functions often found in the region: the matching of needs at 
the local level for highly skilled staff normally found only in central government posts.40 

A 1991 World Bank study of intergovernmental arrangements in Latin America found 
SUDS to represent the best example-in theory, if not in practice-of an intergovernmental 
division of labor which takes into account comparative levels of technical competence, 
demand for service, delivery capability, and financial responsibility.

41 
Transferring health 

care responsibilities to municipalities is based on expected advantages in terms of service 
quality and efficiency in spending. Although the experience is recent, transfer of 
responsibility has meant in the most advanced states a strong commitment by municipalities 
and states both to the rehabilitation of facilities and to maintenance costs. The system is also 
designed to enhance supervision over personnel and general service quality. Personnel 
expenses have increased and are severely limited by the financial constraints of localities. 
Between 1987 and 1989 global federal expenditures in health were reduced by 5 percent in 
real terms, while the direct transfers to states (passed on to municipalities) increased by 50 
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percent. 
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SUDS appears to have secured a foothold in Brazil, thanks to a consensus among health 
professionals concerned about maintaining quality care during times of fiscal and political 
uncertainty. Enabling legislation was approved, due in large part to a public-interest lobby 
group composed of many of the nation's public health professionals. Many problems 
remained to be resolved, starting with salary adjustments by municipalities for medical 
professionals formerly on federal payrolls. Not all countries can count on professional 
consensus and effectiveness like that shown in Brazil. Nevertheless, the SUDS model has 
useful demonstration value for health sectors in other countries and possibly for other 
sectors, such as environment and education, characterized by service pyramids requiring 
differentiated skills at different levels of govemment.
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SUDS was welcomed by state and local government administrators, but resistance has 
come from the network of private contractors and the IN AMPS bureaucracy itself. 
Additional barriers to implementing SUDS include the weakness of the state health sector 
and irregular transfers from INAMPS to the states.

44 
The decentralization of Brazil's health 

service is mandated by the 1988 Constitution, but the process will take time to implement. 
In addition to political resistance, the proposed transformations are enormous, and there are 
many fiscal and administrative questions to resolve. 

Despite the difficulties in implementing decentralization on a national scale, Brazil provides 
several examples of how health services can, in fact, improve when they are implemented 
by state and local governments. The state health program of Ceara and the municipal health 
program of Porto Alegre, Rio Grande do Sul, are two innovative, decentralized public 
health programs that have been studied as models by other states and municipalities. Both 
illustrate how decentralized public health systems that focus on community-based 
preventive care can improve the provision of medical services at the community level, 
relieve pressure on the hospital system, and incorporate community participation into public 
health policy. 

The state of Ceara has turned more than 7 ,000 local residents into community health agents 
who make regular house calls to dispense basic information about nutrition, hygiene, infant 
diarrhea, and prenatal care. During the program's first three years, Ceara's infant mortality 
rate, traditionally one of Brazil's highest, dropped by 33 percent, becoming one of its 
lowest. The state has improved other indicators such as vaccinations, breast-feeding, and 
visits to pediatricians.
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Nurses visit remote health posts once a week to treat difficult cases 

and vaccinate newborns. The "Long Live the Child" program is the first program of its 
kind in Brazil on such a large scale, serving all 182 towns in the state and costing the state 
only about US$500,000 per month.
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Ceara's state Health Secretariat receives financial and 

technical assistance from 16 international organizations.
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It has achieved rapid success and 
has focused international attention on Ceara as a model of political reform and public health 
innovation. The United Nations Children's Fund (UNICEF) awarded Ceara its highest 
prize in 1992 and praised the program as "an example for the world." 

The health program is one example of how the government of Ceara has expanded the role 
of local governments and curbed political patronage in a region known for coronelismo. 
Says Governor Ciro Gomes: 
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We are saying: Give control to the local people and forget the ribbon cuttings .... I 
can't answer the concerns of 9 million people. They're better off knocking on the 
doors of their mayors. Many local politicians are corrupt, but we can't protect 
people from democracy. H they elect bad mayors, they need to know that they will 
pay for it with bad health care. 

4 

At the municipal level, the city of Porto Alegre also emphasizes preventive community
based health care through the "Family Doctor Program." Under the program, physicians 
employed by the city treat patients in their homes and at ten community health posts 
operated by a private hospital company, 0 Grupo Hospitalar Conceifti.o. The posts, some 
of which were constructed by neighborhood people, are funded by SUDS and serve 
approximately 120,000 low- and middle-income residents. The cost of this medical care is 
four times less than the federal IN AMPS system. Health officials estimate that nearly 90 
percent of the patients served by the posts can be treated in their own neighborhoods 
without having to consult specialists. Since 1986 infant nutrition in the neighborhoods 
covered by the health posts fell from 18 percent to 4 percent. The infant vaccination rate 
rose from 47 percent to 75 percent during the same period, and the number of pregnant 
women receiving prenatal care increased by 33 percent.
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The neighborhood health system 

has also eased the strain on the overburdened public hospitals by 20 percent since 1986. 

Porto Alegre is studying the idea of creating 60 new health posts to serve the remaining 90 
percent of its residents. The city has also emphasized the training of general practitioners 
(instead of specialists) and has developed pay and working conditions that are considered 
generous by Brazilian standards. Physicians earn the equivalent of US$2,500 per month 
and work eight-hour shifts. In contrast, state-employed physicians work four-hour shifts 
and earn one-third the salary, requiring many to hold other jobs. The Porto Alegre pay 
scale enables doctors to work full time in their communities, rather than having to combine 
various jobs. so 

Not all efforts to decentralize health care have proven as successful as the community-based 
programs of Ceani and Porto Alegre. Indeed, the goals of decentralization are often difficult 
to put into practice for a variety of political, administrative, and financial reasons. Although 
decentralization in theory has been described in almost utopian terms by some observers, 
others believe the actual implementation could maintain great disparities in financial 
resources among municipalities, resulting in varying degrees of autonomy. The larger, 
wealthier municipalities could be expected to achieve greater degrees of autonomy, as could 
those with stronger traditions of political struggle. 
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Others question the degree of community participation that decentralization will ultimately 
involve. Although the new laws about the Brazilian health system emphasize 
decentra.Hration and community participation, they do not address the implementation of 
such measures. Rodrigues argues that this new model needs to be well designed to avoid 
fragmentation and greater deterioration in service provision.
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Decentralization, he notes, is 

not a panacea Community participation will only happen if citizens are allowed to take part 
in the decisionmaking of the health sector. Because the legislation is unclear about the 
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fonns of decentralization and community participation, these topics need to be thoroughly 
discussed by health consumers at the local level. 

As municipalization of health services became a topic of debate following the adoption of 
SUDS, several state and municipal health conferences were held in the early 1990s to 
discuss the municipalization of health. Two categories of people emerged at those 
discussions: those who wanted to reform the existing medical care model, and those who 
wanted to reinforce the existing structures. 
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Although the municipalization of health services represents one of the conquests of the 
progressive movements in Brazil, Rodrigues notes that the means for decentralizing health 
services and for involving community participation are difficult to implement 
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In addition, 

conservative and corporatist structures will not promote community participation unless 
there is a professional reorientation and a review of training for health professionals. 

It is also necessary to consider different forms of decentralization and popular participation 
in relation to social, economic, and political conditions of each region, state, and 
municipality. ss 

Primary Education 

Over the past 30 years, Brazil has experi~nced impressive growth rates of enrollment in 
higher education, respectable growth rates in secondary education, and dismal growth rates 
at the primary level. In the 1970s, for example, the enrollment growth rate for graduate 
school increased 31 percent. During the same period, however, the enrollment growth rate 
for primary school rose less than 4 percent.
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In the 1980s, primary school enrollment 

increased slightly faster than population increases for the ages of 7 to 14, but at the same 
time dropout rates also increased. (See Chapter 2, "Decentralization in Brazil: Case Studies 
of Health Care and Primary Education," and Chapter 8, "Social Policy of Primary 
Education in Brazil.") This distorted growth pattern is attributed to the fact that the only 
members of Brazilian society who make political demands for better education are the 
educated elite, namely the middle and upper classes. 
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Military and industrial leaders also 

have sought more investment in science and technology education in order to provide the 
growing industrial sector with better-skilled manpower. While Brazil is one of the most 
advanced developing countries in the world in terms of science education and science 
production, it rates poorly among the Latin American countries in basic education. In 
Brazil, only 16 percent of entrants into first grade will go on to high school. Interregional 
disparities are also evident. There is a very high correlation (0.80) between state per-capita 
income and education expenditures.ss Intracity differences in expenditures also exist. In Rio 
de Janeiro, which has a unified budget for its school system, spending per student in the 
wealthier southern districts is three times as high as spending in the poorer districts. Rural 
students also receive less expensive, lower-quality education than urban students. 

The idea of municipalizing primary education in Brazil is not new. In the 1950s, education 
policy analysts frequently debated the possibilities and ramifications of decentralizing the 
administration of the primary school system.
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No real decentralization occurred, however, 

and slowly the national dialogue regarding decentralization of the school system 
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disappeared, only to reappear in recent years. The specific cause for the resurgence of the 
debate over decentralizing education has been attributed to several key factors. First, the 
democratization of Brazil has been coupled with a pathos of popular participation: a 
discourse that .promotes a "bottom-up," citizen/conununity-led approach to policymaking.
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Education policy falls into that fray. The quality of primary education would be vastly 
improved, many maintain, if the local community and local authorities could work together 
to design a local educational system that responded more adequately to the communities' 
specific needs. 

Critics of government education policy widely contend that the Ministry of Education pays 
too much attention to improving the level of higher education, particularly in the sciences, 
while making only superficial attempts to improve the quality and quantity of the primary 
education provided. University students, professors, and administrators are often seen as 
impediments to transferring funds from the upper to lower levels of education. Many 
consider these groups to form the most politically organized resistance to transferring 
resources to primary education. Higher education is enjoyed mostly by the wealthier 
sectors of society which can afford to send their children to private elementary and 
secondary schools. The earlier private school education puts the wealthier students at a 
great advantage over poorer students when it is time to pass the Brazilian university 
entrance exam, the vestibula.r. 

Primary Education in the State of Sao Paulo 

The state of Sao Paulo is characterized, on the one hand, by accelerated urbanization of the 
larger, industrialized cities (mostly with a population of over 50,000) and, on the other 
hand, by economic stagnation and decline of the smaller agricultural towns (defined as 
having 20,000 or fewer residents).
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The concentration of economic activity in the larger 

cities is a result of Brazilian economic policy which targeted support for complex medium
and large-size industries (e.g., petrochemicals and electronics). This policy produced 
growth in certain industrial sectors, while other sectors became depressed and unable to 
absorb excess labor induced by the growth of non-labor-intensive industcy.
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During this 

same period, the agricultural sector modernized, relying on capital-intensive equipment, 
thereby reducing its need for labor. The outcome of industrial expansion and concentration, 
coupled with agricultural modernization, was an increase in the populations of the bigger 
cities and economic depression in smaller towns. 
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This trend strains municipal 

governments, which are increasingly responsible for the delivery of social services as a 
result of legislation in the late 1980s that decentralized many government functions. As 
legislated in 1989, under Title IV, Article 8 of Federal Statute No. 2.150, the states and 
municipalities share responsibility for delivery of primary education. State governments are 
responsible for ensuring free and full access for all children from age 7 to 14, while 
municipal government is responsible for authorizing and supervising public and private 
elementary schools. 

In 1987, the Centro de Estudos e Pesquisas de AdministrafaO Municipal (CEP AM -
Center for the Study of Municipal Administration) distributed a questionnaire to municipal 
education directors in 447 of Sao Paulo's 571 municipalities. This questionnaire provided 
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revealing infonnation regarding the level of preparedness of municipalities to absorb greater 
responsibility in the delivery of primary education services. 

As shown in Table 1.1, in the state of Sao Paulo, state-operated schools are the main 
providers of primary school education. In the interior region, municipal government is 
nearly completely dependent on state and private service-delivery. Only in the state capital 
are municipal primary schools relatively important. 

Table 1.1 
Primary School Matriculation, by Service Provider ( % ), 1987 

State Municipal Private 

Capital 56 26 18 

Interior 88 2 10 

State 78 10 12 

Somce: Adapted from Secretaria Estadual de Educa¢o, CIE, Anuario Estatfstico de EducOfiib do Estado de 

Siio Pau/.o (1987), as printed in Fundafiib Prefeito Faria Lima, Centro de Estudos e Pesquisas de 

Administrafiio Municipal (CBPAM), ''A Educa~ao nos Municipios Paulistas" (Sao Paulo: 1990), p. 40. 

While the participation of local government in providing primary education is secondary to 
that of the state, municipalities play a crucial role in providing support services to the state
and private-school networks. These services include maintaining physical infrastructure 
and providing school lunches, student transportation, reading and writing materials, and 
student medical and dental assistance. The provision of school lunches was decentralized in 
1984 under Legal Decree No. 4.021/84. Local government is given annual subsidies by the 
state to furnish school lunches. The local government is responsible for acquisition, 
preparation, and distribution of school food for all students in state or municipal primary 
schools. In order to develop the school lunch program, a municipality must demonstrate 
adequa~ administrative capacity to the state and create a conselho municipal de merenda 
escolar (municipal council of school meals) consisting of representatives of the local 
government, the Secretary of Education, parents associations, and local producers. Student 
meals must also meet basic nutritional requirements. The school meals program is meant to 
be more than just a service to distribute food. Rather, it is seen as an opportunity to foster 
the integrated participation of the coIIUDunity and local government in the formulation and 
implementation of a local public policy.
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The transfer of this service from the state to the 

local level was also intended to boost the local economy by favoring small and medium
sized local food producers, lowering transportation and preparation costs, and providing 
fresher food that accommodates local menu preferences. The program has reached these 
goals, according to directors of municipal education.
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Today, more than 90 percent of Sao 

Paulo's municipalities participate in the school meals program. 
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The administrative capacity to provide primary education depends, in large part, on the size 
of a municipality. In municipalities of 20,000 residents or fewer, more than half do not 
have a specific municipal department in charge of education. In these smaller cities and 
towns, municipal government action in the area of education is primarily limited to issues 
of school meals, transportation, and other support services. 
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In municipalities with fewer 

than 20,000 residents, for example, there are more public employees involved in the 
delivery of school meals than there are primary school teachers. 
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The level of education of 

municipal school system directors is also directly correlated to the size of the municipality. 
Nearly 35 percent of the municipal directors in towns under 20,000 residents do not have 
college degrees.
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In cities with a population over 100,000, 94 percent of the municipal 

education directors have college degrees. 

As one might expec4 the quality of teachers in the municipal school system is inferior in 
smaller cities because of the smaller human and financial resource base. However, even the 
larger cities find it difficult to attract or keep specialized teachers and personnel. This is 
due, in part, to the low wages that the municipal school system offers in comparison to 
other opportunities in the labor market. 

10 

The relationship between the municipal and state education networks, according to the 
municipal directors, is fairly cooperative. Fifty-eight percent of those directors interviewed 
described the relationship as one of total cooperation, and 24 percent described the 
relationship as "regular"-meaning that the municipal directors occasionally must pressure 
the state network to meet their demands. 

According to the municipal directors (and corroborated in Chapters 2 and 8 on primary 
education), the most commonly-cited problem facing municipal public education is the 
primary-school dropout rate. Fifty-seven percent of the directors polled cited this as a grave 
problem. The second most commonly-cited problem is illiteracy (cited by 49 percent of the 
directors as grave), closely followed by high school dropout rates (cited by 43 percent of 
the directors as grave). Forty-three percent of the directors said primary school repetition 
rates were a grave problem, and 28 percent said precarious rural education conditions were 
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a grave problem. 

The opinions of the municipal directors vis-a-vis the complete municipalization (i.e., the 
municipal financing, pJanning, and delivery of the service) of public education is 
illuminating. An overwhelming majority (81 percent) of the directors are in favor of 
municipalizing preschool education. The two most cited reasons for favoring 
municipa1ization were ( 1) the municipality already provides the service adequately (38 
percent), and (2) the municipal administration is closer to the local problems of the 
community than state government (25 percent). Only 10 percent of those interviewed did 
not favor municipaJizing preschool, because of a lack of financial and administrative 

• 7l 
capacity. 

Support for the municipalization of primary school is divided. Forty-four percent of the 
directors favor municipalization while an equal percentage do not.
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Twenty-eight percent of 

the directors favor municipalization of primary school because municipal administration is 
closer to the local problems of the community than state government. Thirty percent do not 
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favor municipaliz.ation, because of the lack of financial and administrative capacity of 
municipal government. Support for the municipalization of high school education is even 

74 
weaker (23 percent). 

Municipal directors are less willing to take on full administrative and financial responsibility 
for a service as it becomes more costly and complicated. When asked what actions were the 
most necessary for the successful municipalization of educatio~ the three most cited 
answers were ( 1) increasing and improving the distribution of financial resources from 
upper levels of government to the municipality (51 percent), (2) implanting adequate 
administrative and technical infrastructure to develop a municipal school system (31 
percent), and (3) increasing the number of municipal personnel in the area of education (28 

1S 
percent). 

The question of whether to invest resources in improving quality versus quantity in primary 
education is one that may best be answered at the local level, where municipal governments 
are closer to the needs of the local population than is the state or federal government. The 
state and federal roles in improving municipal education are crucial in terms of providing 
necessary financial resources (e.g., establishing a well-formulated plan for redistributive 
transfers), technical training, and administrative capacity. Moreover, it may be necessary 
for state or federal government to ensure some mechanism of oversight that prevents 
intermunicipal and intramunicipal disparities in service delivery. 

The assumption, however, that municipalizing primary education will lead to a more 
democratic, efficient, egalitarian, and socially productive provision of this public service is 
suspect In order to evaluate the potential decentraJintion of Brazil's educational system, 
the fiscal, administrative, and political aspects of the current system must be considered. 
We must also acknowledge that interregional inequalities, local versus state versus national.
elite power struggles, social movements, community participation, and urban-rural 
differences affect policy implementation and agenda setting of primary education policy at 
all three levels of government 

Decentralization of authority and fiscal power over primary education often raises questions 
of equity. In other words, how are the poorer regions, already disadvantaged under a 
centralized syste~ going to improve their elementary schools without continued 
redistributive transfers from the center? There are very few ways to resolve this question 
through locally generated revenues. Poorer regions will inevitably have to rely on a 
progressive formula for the redistribution of federal or state funds to subsidize primary 
education. It is not clear, however, that even in the wealthier, urban areas of the South, 
there will be an equitable distribution of resources at the intramunicipal level. 

The quality of primary education within a more decentralized framework depends heavily 
on active citizen participation to force local authorities to address the educational needs of 
the community. Active civic input will help determine ( 1) how to spend school resources 
more wisely (e.g., quantity versus quality issues), (2) what the focus of primary education 
should be when the local needs of the community are considered, and (3) how to raise 
revenue for service delivery (i.e., level of taxation). Those municipalities with active civic 
support for improved education policy will have higher-quality primary schools than towns 
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with little popular interest in school issues. At the national and state levels, however, a lack 
of professional and political commitment to primary education impedes a more successful 
implementation of primary education policy. Under the authoritarian regime, the military 
sought to improve Brazil's graduate education, especially in science and technology. 
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Tiris 

political agenda was also supported by intellectuals, the middle class and the business 
community. The push for improved primary education has not been a subject of 
widespread political activism. 

Conclusions 

Decentralization in Brazil can be understood as a delegation of some fiscal and 
administrative authority and power to the local levels, with a considerable amount of 
centralization retained in all areas of government policy. During the twentieth century, 
Brazil's federalism has been characterized by shifts in relative power with an overall trend 
towards centralization. The 1988 Constitution reflects a new period in Brazilian federalism, 
with a shift towards decentralization. In this chapter, the actual practice of decentralization 
has been examined in two social-service sectors, health and education, in order to assess 
the implications of decentralizing social services in Brazil. 

As state and local governments carry out responsibilities for providing health care and 
higher-quality primary education, they will encounter several problems in implementing 
policy and setting agendas. Effective implementation of social policy at the local level will 
require new administrative and technical skills and better financial management. Otheiwise, 
local governments are apt to waste and misallocate human and fiscal resources. Agenda 
setting, to be more responsive to community needs and less responsive to the pressures of 
the local elites, will require mechanisms for incorporating popular participation into 
decisionmaking. State governments may also tend to squander resources (or hide them) if 
not closely monitored by civil society. For this reason, states must develop and follow an 
open and equitable system of criteria for transferring resomces to municipalities based on 
need, not patronage. Civil society itself must also take advantage of the opening system to 
force politicians to meet social needs and make them accountable for their actions. 
Decentralization policy refers to the government restructuring of service delivery and 
finance, and should not be mistaken as a social policy in itself. Education of both the 
community at large and of municipal and state administrators is necessary to create the 
conditions under which a more decentralized form of government will benefit society. The 
social advantages of decentralization may or may not be clear, depending on how deeply 
decentralization is coupled with democratization. 
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Chapter 2. Decentralization in Brazil: Case Studies of Health 
Care and Primary Education 

David Workman 

Introduction 

The decentralization of health and primary education has been high on the policy agenda 
during Brazil's transition to democracy. In the 1980s decentralization was seen by many 
policy makers as a way to resolve the inefficiencies and inequities in Brazil' s social welfare 
system that had been exacerbated during two decades of highly centralized military rule. 
Decentralization was to build on and expand the infrastructure inherited from the military 
regime, overcoming inefficient and wrongly targeted service provision that left a large 
portion of the population marginalized. A new model of development would combine 
economic growth with democratic participation and the leveling of social services for all 
Brazilians. Decentralization was to form the basis of a Brazilian welfare state by 
incorporating universal access to basic services and increasing local control of the 
formation, implementation, and financing of policies. In particular, decentralization was to 
be the organizing framework to improve the delivery of health care and primary education. 
Equity, efficiency, and universal access to quality services would replace the existing 
limited access and the clientelistic welfare system. 

Despite overall improvements in global indicators of human development during the 
military rule, Brazil's health and education indicators in the 1980s were significantly 
inferior to those of other comparable countries in Latin America. The development strategy 
pursued by the military governments was predicated on highly exclusionary social policy. 
Access to high-quality health care and primary education was based on status and income 
rather than citizenship or rights. The portion of the Brazilian population earning less than 
three minimum salaries per family had only precarious access to low-quality basic 
education and health services, or was denied access completely. The health and education 
systems were in a state of crisis, despite the expansion of service delivery systems and the 
relatively high overall levels of government spending on social policy by the military 
governments. 

Policies during the military regime were based on the extreme centralization of decision 
making and finance and the subsidized, but unregulated, growth of private service 
providers. These policies caused increasing problems of inequity and inefficiency. As 
access to health care was expanded, the cost of Brazil' s existing system of curative, 
hospital-centered health care rose rapidly, and a large proportion of the population remained 
without access to hospitals or preventive health care. As the Brazilian primary education 
system grew, the quality of primary education dropped markedly, and the number of 
children who failed their first year of school and had to repeat the grade or drop out of 
school increased sharply. 
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Increased job formation and revenues from economic growth ameliorated the negative 
impacts of the military regime's poor planning and implementation of social policy. High 
levels of job creation meant the inclusion of a growing number of workers into public 
social programs, particularly in certain regions, and of key groups, namely the middle class 
and segments of the skilled labor force. However, public health policies had a negligible 
impact on Brazilians who earned less than three minimum salaries per family. In 1980 this 
included 42 percent of the urban population.

1 
Economic problems that began after the first 

oil shock in 1973 and reached a crisis point with the international debt crisis in 1982 made 
Brazil's model of development and welfare state increasingly unsustainable. 

Current impasses in the implementation of decentralization in the areas of health and 
education suggest that Brazil is facing a profound crisis in its model of development and of 
the Brazilian state itself. In the 1990s, perspectives on the role of decentralization have 
sobered. Decentralization has not resolved Brazil's overall problems in the financing or 
delivery of social services. Nor has it effectively democratized the policy process and led to 
active participation and control over policy by local actors. Rather, the results of 
decentralization have been molded by legacies of the military regime and the country's 
continuing economic and governmental crisis. 

Twenty-one years of military rule dramatically centralized control over social policy. As a 
result, the federal government must continue to play a leading role in implementing health 
and education policies. This has not happened recently in Brazil. The federal government 
has virtually abandoned the financing of health care and education. Federal policy on health 
and education has continued to be fragmented and contradictory. Despite guarantees in the 
1988 Constitution and supplementary legislation, federal funding and transfers for health 
and education have fallen drastically in the 1990s. According to a recent report on 
federalism in Brazil by the Nucleus of Public Policy Research (NEPP-Nucleo de Estudos 
de P6litica PUblica) at the University of Campinas in Sao Paulo: 

In the specific area of social policy, the lack of a center that commands the process 
was particularly notable and is becoming an important obstacle to the continuation 
of the redefinition of responsibilities ( competencias) and functions in the 
demarcation of a renovated federalism. ... As a result, the pressure of the 
economic circumstances and the absence of coordination in the arena of the federal 
government mean that the requirements of anti-inflationary policy and partial views 
continue to predominate over any wider considerations of the attributes and roles of 

2 
the three spheres of government. 

To paraphrase a popular poem, "there is no center, things fall apart." Brazil's historic 
model of development since the Estado Novo of President Gettilio Vargas has been based 
on the central role of the state, and particularly the federal government, in development 
policy. 

There are high costs associated with decentralization. In health care, conflict for funding 
between the Ministry of Social Security (MSS-Ministerio de Seguridade Social) and the 
Ministry of Health (MS-Ministerio de SaUde) has continued and worsened. The 
unresolved interministerial disputes have been detrimental to overall expenditures on the 
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decentralized provisions of preventive health care by the Ministry of Health. In education, 
the 1988 constitutional decree requiring the federal government to expend 50 percent of its 
total education expenditure on basic education and the elimination of illiteracy was never 
implemented and is now considered a dead issue. Instead, the federal government 
continues to focus its resources on the elite public university system. At the same time, the 
main providers of primary education, the states and municipalities, are under increasing 
strain to maintain the existing level of service provision. It is even less possible for them to 
improve the primary education system. 

Restrictions on decentralization include vested interests and the legacies of the particular 
type of social welfare system that developed during the military government. Personnel and 
institutions carried over from the military era have been important in determining the 
formulation and implementation of decentralization. A first attempt to operationalize the 
broad edicts on the decentralization of social policy in the 1988 Constitution occurred only 
in January 1994, when Decree 1044 was passed and the National Program of 
Decentralization was presented. The Decree attempted to resolve intergovernmental 
conflicts by distinguishing between the nonnative role of the federal government and the 
management of particular programs by subnational units of government. A year later 
nothing had been done to implement the Decree and the Government Council set up to plan 
and coordinate decentralization had never met. 

3 

Recently the debate among Brazilian academics and policy makers has shifted away from 
decentralization to making lower levels of government more efficient and responsive to 
local needs. Policy debates are refocusing on improving federalist relations among national, 
state, and local governments. Since Jose Sarney's administration (1985 to 1989) there have 
been repeated, but generally ineffective, attempts by the federal government to recentralize 
policy. In part this has been to strengthen the ability of the federal government versus the 
discretionary .powers of state and municipal governments; the federal would be able to 
implement policy coordinated on the national level and ensure minimal levels of content, 
accountability, and quality throughout the country. A recent attempt at recentralization has 
been the 1994 Social Emergency Fund. The fund employs fiscal recentralization to maintain 
federal financial controls over state- and locally administered programs by tightening the 
federal government's ability to finance health, education, social security, and "other 
programs of social and economic interests." The resources, representing 20 percent of the 
budget, come from revenue that would normally be transferred to states and municipalities 
for health, education, and housing. The early evidence, however, indicates that the 
resources have not been used for social policy. Instead, the Fund was used to pay internal 
and external debts. 

4 In the first three months of the Fernando Henrique Cardoso 
Administration, R$14.1 billion of the Fund was reported to have been spent to finance day
to-day activities of the central government bureaucracy .s 

National policies of decentralization in the Brazilian context of the 1980s and early 1990s 
can be understood as an attempt to emphasize contrasts with the existing policy, rather than 
as efforts to fundamentally reform or restructure the health care and primary education 
delivery systems. Policies advocating decentralization have been influenced by popular 
pressures and are meant to give content to the ideas of democracy and citizenship. 
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However, decentralization as a policy to be implemented has been determined primarily by 
unresolved intra-governmental disputes within an overall context of fiscal crisis. By the 
mid-1990s, decentralization as a government policy has not met stated policy goals. 

This chapter examines the impact of decentralization on the delivery of health care and 
primary education in Brazil. The framework considers the interaction of policies involving 
decentralization within the conjuncture of Brazil's consolidation of democracy and the 
country's severe economic crisis. The policy question is whether decentralization has 
improved overall access, quality, and efficiency in the delivery of primary education and 
health care. Corollaries include the extent to which decentralizing policies have been 
implemented, and whether they are temporary or permanent. Addressed are issues of how 
to conceive the decentralization policies, whether the results have met expectations, and 
whether decentralization has been an effective way to frame policy debates and improve the 
quality of and access to health care and education. 

The chapter is divided into four sections. The first provides an overview of the social 
situation in Brazil, focusing on global indicators of health and education in Brazil's welfare 
state and an international comparison. The second section discusses the multiplicity of 
meanings associated with the term decentra1iz.ation and the limits on decentralization in 
Brazil. The third focuses on decentralization in health and education policy arenas. 
Historical legacies shape current efforts at reform, and analysis of the current situation in 
the delivery of health and education can provide a gauge of what changes are necessary. 
Also examined are the practical results of policies to decentralize health and education. The 
last section draws conclusions about the decentralization of education and health policy, 
and examines the impact of the decentralization on the overall quality and accessibility of 
social services delivered by the three levels of the Brazilian state. 

Social Context 

The Brazilian welfare state is in crisis. Despite overall improvements in social indicators 
since the 1960s, Brazil contrasts poorly to other countries of comparable economic 
development. The United Nations Human Development Index indicates that Brazil is one of 
the three major countries in the world that diverge most from the level of human 
development that would be predicted from the size of their GDP per capita. The other two 
countries are South Africa and Iran. The apartheid of South Africa or the feudalism of Iran 
cannot explain the situation in Brazil. The sources of Brazil's failures in the social policy 
arena must be found within the specific dynamics of the Brazilian context, including the 
centraJizing legacy of the military regime and the continuation of former policy during 
Brazil~ s transition to democracy. Equally important are the socioeconomic impacts 
associated with Brazil's having continued into the 1990s with one of the lowest minimum 
wages and highest income differentials in the world. 

Examining health and primary education together helps to avoid evaluating policy based on 
presumed characteristics or actions of economically and politically marginalized individuals 
rather than flaws in the policy itself. 

6 
The importance of health and education is often 

registered in policy rhetoric~ but more basic and resolvable economic questions are given 
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primacy over intractable social problems. For example, problems in the delivery of health 
care are used to explain the failure of the primary education system; unhealthy, 
undernourished, or poor children cannot complete their basic education. In addition, 
dropout rates highlight individual failures within the education system. The emphasis is 
placed on the children who fail rather than the school system that does not have the capacity 
to meet the requirements that it sets for itself. An alternative perspective explores the effect 
of grade repetition on low levels of grade completion. From this perspective, children's 
lack of success at school is not a result of their own individual lack of interest, 
commitment, or capacity, but is generated within the school system itself. Individual 
children do not simply decide to leave school, but large groups of children are forced to 
leave the formal education system after years of repeated failures. 

The effectiveness of decentralization can be viewed as the result of tensions between 
political rights and economic rights. This can be seen in terms of salaries for local service 
delivery agents and in the determination of who can access particular types of government 
services. Low salaries for medical workers and teachers in Brazil often force them to hold 
two or more jobs, and conflicts of interest can arise if they are forced to work in both the 
public and private sectors. For example, doctors working in the public health-care sector 
often select more profitable patients and procedures for their private practice while the state 
covers the costs of initial visits and the more costly procedures in public hospitals. The 
result is the reinforcement of the curative element in the health system, and the large 
percentage of the overall health budget allocated to high-cost interventions. 

Low income levels are also used to explain failures within the school system. One 
argument considers that children from low-income families do not take advantage of the 
opportunities available in school because of factors ranging from poor health to lack of 
interest, or a low valuation placed on schooling because their parents did not receive a 
formal education. As a result, children' s repeated failure to pass first to eighth grade forces 
them to enter the job market. They leave without completing even the first four years of 
education necessary for effective literacy and are not able to improve their economic 
situation or health conditions. This no-win situation of repetition and low grade-completion 
is then used to explain or justify inequalities in income distribution, and the inability of the 
financially restricted government to make significant improvements in the overall 
socioeconomic situation in the country. 

Examining health care and education in conjunction reveals that both health and education 
are directly related to the impoverishment of tens of millions of Brazilians. An estimated 32 
million people out of Brazil's total population of 14 7 million were considered to be in 
poverty in 1991. Rather than search for answers to why restricted government programs 
directed toward particular individuals fail, greater understanding of the living and working 
conditions of the Brazilian people is necessary. 

Economic considerations and health problems need to be examined jointly and viewed as 
national problems that require coordinated, national economic and social policy to resolve. 
The crisis in social services is not the result of individual actions or responsibilities, or the 
peculiarities of individual states or regions of the country. This suggests the need for 
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coordinated national policies rather than the fragmentation of policy that may occur with 
decentralization in Brazil. 

The high degree of economic stratification in Brazil suggests the need for effective national 
policy with the central government playing an important redistributive role. Figure 2.1, 
which compares regional GDP in 1990 to the regional absolute poverty index in 1988, 
shows that the regional GDP of Southeastern Brazil is over three times higher than that of 
the Northeast. GDP per capita is an indicator of the fiscal capacity of the states within the 
region to finance decentralized programs versus their reliance on the redistributive transfers 
of the federal government. Different levels of poverty also point to the varying degrees of 
social debt throughout the country. As expected, GDP per capita and the poverty index are 
generally inversely related, although the absolute poverty index remains high throughout 
the country. 

Figure 2.1 
Regional GDP (1990) and Regional Absolute Poverty Index 
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Source: CEDEC, "The Politics of Decentralization in Brazil," First Progress Report to the Tinker 

Foundation (February 1995), pp. 24-25. 

The prevalence of high rates of poverty suggests that targeting programs to specific low
income groups or regions may be ineffective. Targeted social policy often does not reach 
the lowest income groups. Increased federal participation to ensure universal access to 
services may be more efficient and equitable, because programs targeted at low-income 
groups include a significant portion of the total Brazilian population. How decentralization 
addresses these issues depends on the particular forms and meanings of decentralization 
within specific contexts and policy arenas. 
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Conceptualizing Decentralization in Brazil 

Decentralization is not a clear and easily definable policy. While there is a consensus that 
the centralization that took place under the military regime was marked by extreme 
inequities and inefficiency, there is no way to simply undo, or decentralize, all of the 
policies implemented under the military governments. Nor would it be desirable to return to 
the earlier policies. Nevertheless, idealized views of decentralization may well speak to 
personal preferences rather than to "political realities" or "policy opportunities." Mapping 
out the multiple meanings of decentralization is an important step in analyzing 
decentraJization in education and health care. 

During the 1980s, amid great opposition to the military regime, decentralization became 
synonymous with democratization, the development of civil society, universal access to 
social services, participation, and citizenship. Early actors included opposition political 
parties formed in 1979 and governors elected in 1982, in the first democratic elections since 
the military coup in 1964. The culmination of the movement for decentralization was the 
National Constituent Assembly of 1987-1988 and the resulting 1988 Constitution. The 
1988 Constitution called for major transfers of decision-making powers, functions, and 
resources to the state level and particularly to the municipal level. Health and education 
were to be decentralized principally to the municipal level, based on the adoption of 
supplementary legislation. Constitutionally guaranteed sources of financing were to 
universalize and improve the quality of health care and primary education. hnportant to note 
here is the importance of decentralization as a policy of the opposition. 

Definitions of decentralization are highly contingent on specific concepts used and the 
historical and current contexts. Popular concepts of decentralization are often based on 
ideas of universal coverage and social or community participation and control, all to 
overcome problems of gigantic bureaucracies. Key concepts are ideals of citizenship and 
democracy. In contrast, neoliberal notions of decentralization are based on targeting lower
income groups, improving (economic) efficiency, and cutting or limiting total public 
expenditures. Key concepts are a free market and privatization to reduce government 
intervention. 

Decentralization may occur for a wide variety of reasons, be implemented in a wide variety 
of ways, and have any of several possible consequences. It can be understood as a variety 
of processes leading to the transfer of resources and responsibilities to lower levels of 
government; within the same, competing, or complementary institutions; or to private 
companies and/or civil society. Decentralization may be based on a coherent set of policies, 
or it can be the result of isolated or uncontrolled occurrences. It may also result in 
fundamental changes in power relationships and control over limited resources in society. 
As such, it is a highly contested and dynamic concept. 

There are three basic types of decentralization policies: decentralization in the strictest sense; 
deconcentration; and a mixture of the two.

7 
Decentralization in its strictest sense is a transfer 

of jurisdictions and power to autonomous levels of decision making and control, with 
legally distinct personnel. Deconcentration implies a regulated delegation of authority, 
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which is subject to the rules, directives, control, and budgeting restrictions of the central 
agency. Decision-making responsibility and control over policy at the decentraliz.ed levels 
of service delivery continue to be subject to administrative and political control. The third 
case, which blends aspects of the previous two, tends to be the most common form of 
decentralization. Certain aspects of policy making and implementation are transferred from 
direct central control, but the central government maintains or even increases normative and 
regulatory controls. 

Decentralization is not normally considered a goal in itself, but the means to a variety of 
ends. Federico Tobar considers that the term decentralization has become a veritable 
political chameleon in Brazil. He examines decentralization in relation to deconcentration, 
autonomy, democracy and authoritarianism, as well as "statization" (estadualiz.afiio), 
"municipalization" (municipaliz.afiio) and "mayorization" (prefeitur(lfiio ). Tobar writes, 
''Decentralization implies the redistribution of power, a transfer in the allocation in decision 
making. It means, therefore, that it affects the interests of groups in power, while 
deconcentration is the delegation of authority without the shift in the power of decision 
making .... ff)here is a notorious difference in the consequences of the implementation of 
the two."

8 
Only if deconcentration is in preparation for decentralization will it result in a 

significant and permanent shift in the control over policies toward lower levels of 
government. 

Autonomy relates to the highly political character of decentralization. Policies may originate 
from attempts to increase the power of progressive, popular sectors at the state and local 
levels within an increasingly federal system. Another possibility is that decentralization may 
be an attempt to expand the federal government based on clientelism and "coronelism." 
Decentralization can imply a strategic shift in power to more local levels or be used to 
improve the appearance of authoritarian regimes and shift conflicts from the center to the 
periphery in order to control them. Decentralization may be a strategy to reduce public 
spending, as associated with neoliberal policies and the World Bank. 

Decentralization based on financial considerations runs the risk of unfairly favoring larger, 
better organired and technically capable policy actors at the expense of more marginalized 
groups. Decentralization involves determining the appropriate level of government to which 
to transfer services. Municipalities have been the focus of decentralization policies in health 
care and primary education. However, state and federal actors continue to be major actors 
in the delivery of these services. For this reason, many advocates of decentralization 
emphasiz.e the need for the federal government to guarantee the autonomy of decision 
making and public participation and to insure intergovernmental cooperation. 

Carlos N. Malpica Faustor provides another useful overview of decentralization. Faustor 
summarizes the basic elements of decentralization as a process of change subject to a 
variety of intervening forces and influences. According to Faustor the debate on 
decentralization is based on five major issues: 

1. ideology, which may be a part of the general reform of the state; 
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2. politics, essential to changing the style and standards of governing, based on 
the sharing of decision making; 

3. economics, as one policy tool to increase economic efficiency and mobilize new 
resources for the delivery of services; 

4. administration, to increase the flexibility and rationality of institutional 
structures and the overall administration of policy; and 

5. cultural., in an effort to improve response to regional and local situations. 

The relevance of these issues depends on the specific characteristics and context of the 
policies. They provide a framework for understanding the varying meanings of 
decentralization, within particular contexts of time, place, and location, thus facilitating 
research on the decentralization of education and health policy in Latin America. Faustor 
suggests that decentralization must be treated as a complex, dynamic, and changing process 
that is unique to each particular situation and time. 

Decentralization is a process that can signify profound and significant shifts in the day-to
day organization and operation of a social welfare system, as a whole or in parts. As a 
result, each particular instance of decentra1iz.ation is highly subject to a wide variety of 
forces of change. The stakes involved in decentralization can be very high. Faustor 
suggests considering the changes that occur as the result of decentralization, such as ' 'the 
types of roles (decision making, executive, regulator) and the relations (of subordination, 
coordination, responsibility and autonomy) existent between the key actors (individuals or 
institutions) that operate on the different levels (central, intermediate, local, institutional)." 
For decentraHzation to be effective in Brazil, policy must address the conflict of interests 
and institutional reorganization that it entails. 

Structural Constraints to Decentralization in Brazil 

The particular type of administrative and fiscal centralization that took place under the 
military governments from 1964 to 1985 meant that there was little compatibility between 
economic growth and social equity. Effective local participation in the formal policy 
process and in the acquisition and expenditure of resources was repressed. According to 
Pedro Luiz Barros Silva, the legacy of the military regime had two general results: ''the 
nonexistence of real mechanisms of indirect redistribution of income through specific social 
programs [and] the development of programs only where it was possible to create a self
sustaining financial base, independent of the resources of the fiscal budget and that 
sustained itself through the additional burden on salaried workers."

9 

Other results of fiscal centralization included the effective underfunding of existing state 
and local service-delivery systems for primary education and health services. The reliance 
on extra-budgetary wage taxes for financing primary education and health care, particularly 
taxes on wages, is regressive and is restricted to wage earners in the formal sector. Taxing 
wages promotes the use of capital-intensive industry by employers and the growth of the 
informal and unprotected labor sector. Earmarked funds of this sort are also highly 
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susceptible to fluctuations in the economy; as unemployment and the demand for services 
increase, the resources available decrease. The federal government's involvement in 
financing social policies allows for the redistribution of resources, but also leads to 
problems of misappropriation and dependence on discretionary federal funding. 

Overall Spending on Social Policy 

The unsatisfactory aspects of Brazilian health and education policy are not simply the result 
of low levels of public spending on health and education. Several important points about 
the financing of health and education policy in Brazil are demonstrated by available data on 
levels of spending on social policy by the three levels of the Brazilian government from 
1982 to 1992 (Figure 2.2) and the proportion of total social spending according to policy 
areas as a percentage of the GDP from 1982 tol988 (Figure 2.3). First, the high degree of 
fluctuation in spending on health and education demonstrates the direct linkage between 
economic growth and social spending, which means resources decrease when demand 
rises. Unpredictability in spending also makes annual planning difficult and pluriannual 
planning unfeasible, thus complicating any long-term plans for decentralization. Second, 
the dominance of the federal government in total social spending is clear, demonstrating its 
importance for any reorganization in the provision of social services. The dominance of 
social security in total spending is the result of the meritocratic welfare system in Brazil, 
which allows only those who contribute to the system to receive the majority of benefits 
provided. Spending on health and education rose in the 1980s, but social security remains 
the largest area of public spending. Third, the trend in social spending on the municipal 
level was upward, but remained minor in absolute terms. State spending was far more 
susceptible to sharp variations in levels. Fourth, the upward trend in spending on the 
federal level was reversed by a sharp decline in 1991. Recent decreases in spending are the 
result of the implementation in 1991 of the new financial arrangements in the 1988 
Constitution and Brazil's deepening economic crisis. 

Restrictions on Fiscal Decentralization 

The spending structure of social policy in Brazil is not conducive to rapid progress toward 
fiscal decentralization. Local or municipal governments account for only 7 percent of total 
government expenditures, compared with up to 15 percent for developing countries and 20 
to 35 percent for industrialized countries. Eighty-six percent of all expenditure in Brazil in 
1989 occurred not at the municipal level, but at the state and federal levels. Twenty-one 
percent took place at the state level, and 71 percent at the federal level. Modifying the 
expenditure-decentralization ratio to include only responsibilities that could be decentralized 
(excluding defense or debt servicing) raises local governments in Brazil to 14 percent--42 
percent for state expenditures and 44 percent for the federal government. The federal 
government and states are very strong actors in total government expenditure in Brazil. 
Municipalities, on the other hand, play a comparatively minor role. 

A clear understanding of the Brazilian context prevents attempts to apply inappropriate 
theories of decentralization to the Brazilian case. What might be appropriate to other 
developing or industrialized countries may imply far more radical or profound structural 
changes in Brazil than are addressed by policy reforms. Limited evidence demonstrates a 
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Social Spending on Three Levels of Government 
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Figure 2.3 
Proportion of Total Social Spending According to Policy Areas, 

as Percentage of the GDP, 1982-1988 
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shift in social spending from the federal government to state and local levels since the 1988 
Constitution. Municipal expenditures increased US$9 .4 billion from 1988 to 1992, of 
which about two-thirds was in areas such as health, education, urbanization, and 
transportation. Unfortunately, a coherent and effective policy for the decentralized 
provision of social services did not result. Expenditures have outpaced receipts, and overall 
spending on social policies has diminished during the 1990s. The period 1988 to 1990 was 
characterized by a general increase in municipal resources resulting from receipts and 
transfers from federal and state sources; the situation changed drastically from 1990 to 
1992. In practice, the reforms in the 1988 Constitution have benefited the wealthier, more 
urbanized and industrialized municipalities, particularly state capitals. This has minimized 
significant change in the extreme concentration of financial resources in the capitals and 
other larger cities.10 

The structural constraints on decentralization in Brazil can be seen through the financial
decentralization ratio. In Brazil local governments raised only about 1 percent of total 
government revenue. In contrast, in most developing countries the taxation authority of 
local governments is approximately 6 percent; in industrialized countries it is about 25 
percent. States in Brazil also play a marginal role as a source of revenue, providing only 8 
percent of total revenue. The remaining 91 percent of revenue in 1989 was raised by the 
federal government. In addition, only 33 percent of Brazil's local government expenditures 
were covered by local taxes. Comparatively, the average is 60 percent for all developed and 
industrialized countries. The remainder of local expenditures was covered by a complicated 
and inefficient system of transfers from the state and federal governments, with the federal 
government being the source for the majority of revenues. 

Municipalities' small initial role in total expenditures limits the short-term impact of 
decentralization on overall patterns of spending. Lack of experience and existing 
infrastructure to effectively control new revenue sources is also a problem for Brazilian 
municipalities. Capital cities such as Sao Paulo and Rio de Janeiro mask the lower 
expenditures in smaller municipalities, particularly in rural areas and less economically 
developed regions of the country, as do wealthier states in the South and Southeast in 
comparison to those in the Northern and Western regions of the country. The full meaning 
of these figures can be interpreted only with a clear understanding of the types of 
decentralization proposed in Brazil, and the impact this debate has had on policies. 

Health and Education Policy in Brazil 

Proposals for policy reform of health and education must confront existing policy legacies 
as well as continuing economic problems. According to Brazilian social policy expert Maria 
Helena Guimaraes de Castro, "The end result of the existing structure of inherited social 
policy mechanisms is an array of social policy programs in deep financial crisis, conducted 
by a vast, ill-paid, centralized, and inefficient bureaucracy, and providing a variety of 
unequal and discriminatory benefits. All of this, of course, is a powerful source of inertia 
and internal tension."

11 
Within the economic and political constraints of Brazil's transition 
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to democracy, specific institutional arrangements and ''vested interests" have worked 
against the profound changes envisioned in the 1988 Constitution. 

During Brazil's economic crisis in the 1990s, neither health nor education has been able to 
guarantee this access to fiscal resources. One reason is that both health care and education 
are delivered by all three levels of government, in a competitive rather than complementary 
form. As a result, resources legally tied to health and education are the subject of a great 
deal of competition and "misappropriation" within government bureaucracies and 
institutions. 

Neither health nor education has been able to maintain a dominant, well-organized, and 
politically influential power base demanding the universalization of preventive health care 
and improved primary education. Vested interests, stakeholders, and beneficiaries of 
existing institutional structures have proved recalcitrant about releasing their grip on 
discretionary powers and privileges. Many groups continue to benefit from the 
exclusionary legacies of the military regimes and have fought to protect their access to 
seivices. These vested interests include state bureaucrats at the federal, state, and local 
levels who may be threatened by aspects of decentralization related to cutbacks in the size 
of the central government or mergers with other levels of government; f onnal-sector 
workers who had previously gained access to the military regime's welfare system; and the 
private interests that were subsidized by the state to provide services to these groups. A 
legacy of the military regime in the health care arena is the dominance of the Ministry of 
Social Security and private hospitals in providing the limited-access, costly, hospital-based, 
curative care that is typical of the health-care system in Brazil. The power of vested 
interests in the education arena can be seen in the high levels of public-sector spending on 
university education, despite the clear inadequacies in public primary education. Wealthier 
Brazilians tend to bypass the public primary school system and send their children to 
private primary schools so they can later attend the free, high-quality university system. 

The worsening economic crisis in the 1990s makes the decentralization of education and 
health appear increasingly like a zero-sum game, in which sacrifices must be made by the 
privileged groups in Brazil. However, it is a policy problem that must be resolved to ensure 
the long-run implementation of a viable "development" model in Brazil. 

Health Care 

Overall improvement in health indicators has occurred throughout Brazil, though the 
differences between the regions are becoming comparatively larger. Between 1940 and 
1989, infant mortality dropped by 104.5 per 1,000 live births in Brazil as a whole, but only 
by 78.4 in the Northeast, where the rates remain the highest in the country. The data 
demonstrate the lack of an effective national public health policy. In addition to existing 
problems, the 1990 World Bank Country Study on adult health in Brazil found that 
pressures on the health system will increase in the next few decades. As the population 
ages, the rate of chronic and degenerative disease climbs, and AIDS increases, new 
demands will be placed on the health care system. 

12 
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Authoritarian Health Policy 

A dichotomy in national health care policy occurred during the military rule. On one side 
there was medical insurance provided through the Ministry of Social Security (MP AS
Ministerio de Previdincia e Assistencia Social), which was powetful and had access to 
resources through special earmarked funds based on wages. On the other side, public 
health was a general responsibility of the Ministry of Health, which was weak and had 
limited financial resources. Given the power inequalities in these ministries, and the overall 
development model under the military regime, policy focused on specialized services and 
hospital care, to the detriment of ambulatory care, health education, health coverage, and 
access in urban peripheries and rural areas. In 1947, 13 percent of public spending was on 
curative care and 87 percent on preventive care. By 1989, 78 percent of spending was on 
curative care and only 22 percent on preventive care. The strategy of the National Institute 
of Medical Assistance and Social Security (INAMPS-Instituto Nacional de Assistencia 
Medica de Previdencia Social) was based on hospitals and specialized medicine. The policy 
"only corresponded to the reality of the most favored cities and income classes, which had 
access to these services, and in general in the richest regions of the country and in medium 
and large size cities."

13 
Health coverage was restricted to fonnal-sector employees and their 

fami1ies, leaving more than 50 percent of the population without coverage. 

Health policy in the military regime was dominated by Social Security in the funding and 
provision of health care services through IN AMPS, and by the private sector in the actual 
provision of hospital-based curative care. After 1964 social security was responsible for up 
to two-thirds of all spending on health, much of which paid for services perf onned by 
private-sector doctors and for-profit hospitals. Great increases in the costs of high
technology hospital treatment suggest that growing spending on curative care has not meant 
a proportional increase in coverage. Barros Silva concludes that during the military regime 
there occurred a "fragmentation and privatization of government policies accompanied by 
the maximization of immediate interests of private business interests and segments of the 
bureaucracy [which] became determinants of the process of making a hierarchy of priorities 
and organization of treatment programs, especially with respect to social security 
assistance."

14 
A major actor that profited from Brazil's model of development was the 

medical industry, which includes hospitals and pharmaceutical companies. 

Decentralization of Health Care 

Decentralization has been implemented to a far greater extent in health care than in primary 
education. The health care system was a major target for reform in Brazil's transition to 
democracy. Based on shortcomings in public health policy, in the 1980s the Ministry of 
Health and IN AMPS agreed in their diagnoses of the problems in the Brazilian health care 
system. Problems to be prioritized were "inequalities in the access to services, the lack of 
organization of the health care system, the low results and productivity of existing 
resources, the inadequate structure of financing, the lack of integration of actions and the 
multiplicity and poor coordination of institutions in the sector, associated with the excessive 
centralization of the decision making process."

15 
The agenda for the reform of the health 
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care delivery system was comprehensive, and the 1980s and early 1990s saw major efforts 
to develop new health care policies. 

In the late 1980s, the decentralization of health began with the implementation of the 
Unified Health System (SUS-Sistema Uni.ficado de SaUde ). However, what had been a 
deliberate policy of decentralization became chaotic in the 1990s. According to a recent 
study on the results of the SUS by the Center for the Study of Contemporary Culture 
(CEDEC-Centro de Estudos de Cultura Contemporanea): 

The project assumed a single decentralized State,. where the role of its core would 
remain crucial as the motor, financier and coordinator of a municipalized health 
system. The project did not clearly devise an active role for the states, nor did it 
count on the autonomous power that states and municipalities have under the federal 
system set forth in the 1988 Constitution. The project did not consider the possibility 
of the federal government losing its capacity to guide and implement the 
decentralized health care syste~ which started to take place in the beginnings of the 
' 90s. 

16 

Financial restrictions on all three levels of government exacerbated policy makers' inability 
to clearly delineate a realignment of power and responsibility among government 
institutions at the three levels of government. For example, conflict with more powerful 
economic ministries, including the Revenue Ministty (?vIF-Ministerio da Fazenda), to 
reduce social spending as the way to stabilize Brazil's inflationary economy has meant that 
federal spending on health dropped 40 percent between 1987 and 1992. Additional conflict 
with the powerful Ministry of Social Security for access to shared revenue has also 
weakened the financial viability of the SUS. According to Ministry of Health figures, 
between 1988 and 1993 national spending on health dropped from US$80 per capita to 
US$40 per capita. These spending cuts have not been compensated for through financial 
decentralization to state and municipal levels of government. Nor have they allowed for the 
resolution of existing inequalities in access to health care services based on income or 
where one lives, according to region, in an urban or rural setting or in an urban center or 
urban periphery. 

The 1988 Constitution and SUS 

The guarantee of universal access to health care in the 1988 Constitution, to be delivered 
through the decentralized SUS, has proved very hard to implement. According to 
Guimaraes de Castro, the general policy of universalization of social setvices in the 1988 
Constitution differed to the greatest extent from the previous model in the area of health 
care. The new health care policy: 

introduced egalitarian access for the whole population. The new organizational 
structure, defined as an integrated, decentralized and hierarchical network, 
establishes a single system in each level of government, giving priority to state 
action. A complementary role is granted to the private sector in the delivery of 
services, by means of contracting out of services. Comprehensive care is 
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emphas~ priority given to community participation in the administration of the 
17 

system. 

Perhaps it is the very innovative nature of the proposed health care reform which has made 
its implementation so difficult If fully implemented, the restructuring of the health care 
system along the lines mandated by the 1988 Constitution would mark a radical departure 
from the existing health care model in Brazil, threatening many of the "acquired rights" 
gained during the military regime. 

The central elements of the SUS were to be the prioritization of preventive care and total 
treatment through policies based on community participation and the integration of health 
service delivery at the three levels of government The unified organization of the health 
care system was meant to overcome the existing dichotomies in health care models and 
service between prevention and cure; individual treatment and collective benefit; or over
reliance on specialized medicine.

18 
Different levels of health care would allow for universal 

access to basic or primary care, with the option of being transfered to other, better equipped 
clinics or a hospital for more specialized care. 

Unified control meant that in every sphere of government, one specific managing agency, 
ministry, state secretary, or department of health would be responsible for the element of 
SUS under its control, thus eJiminating the conflicts caused by overlapping agencies. 
Community participation was to be achieved through councils and conferences organized 
by service providers and users. The goal was to allow for public control of planning, 
implementation, evaluation, and financing of health care by all three levels of government 

19 

As a result of these and other complex and often conflicting factors within the arena of 
health service delivery, the report by FUNDAP, the Foundation for Administrative 
Development, predicted that there would be certain difficulties in implementing the SUS. 
These are l~ns that were learned from earlier attempts to implement the Unified and 
Decentralized System of Health (SUDS-Sistema Unificado e Decentralizado de SaUde ). 

20 

The FUND AP report also concludes that policy reform will not occur nationally, but will 
depend on the specific conditions in different states. Reform will also depend on the control 
of financial resources, whether transfers are automatic, and if public agencies have the 
capacity to select and contract service providers, particularly those in the powerful private 
sector. The final conclusion of the report is that everything depends on whether there is 
financial imbalance in the near future that would undermine the transfer of resources 
specified in plans to implement SUS. These factors also relate to the questions of the 
reversibility, sustainability, and coordination of activities of health reform. 

Implementation Problems of SUS: Conflicts in the 1990s 

SUS is a policy that is financially costly to implement and perhaps to sustain, given that it 
attempts to make service delivery universal. However, economic decline has produced 
deficits in the financing of all social policy. Funding constraints have resulted in 
competition among institutions and ministries for increasingly limited funds, for example, 
among such institutions as the Ministry of Health and the more powerful Ministry of the 
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Economy (Ministerio de F azenda) and Ministry of Social Security. The primary concern of 
the Ministry of the Economy has been adjustment policies to reduce inflation while at the 
same protecting economic growth. Social policy has been a target of many government 
cutbacks, anchored in neoliberal justifications. In many cases, the MP AS and the Ministry 
of Economy have simply not transfered funds that are legally allocated to be spent on health 
care, and have instead used the funds to achieve their own agenda. As a result, there was a 
40 percent decrease in federal resources to health between 1987 and 1992. 

21 
The flow of 

resources has also been irregular, complicating planning and increasing the corrosive effect 
of inflation. 

The social security system is an example of the importance of ''vested interests" in Brazilian 
public policy. These benefit groups such as the middle class, public-sector bureaucracies, 
and formally employed urban groups that have access to political figures and social policy 
institutions, and discriminate against the rest. Because the Ministry of Health has 
traditionally been underfunded and has been more concerned with health issues that are 
most relevant to lower-income groups, it never developed "vested interests" as powerful as 
those that exist in other ministries. Consequently, the Ministry of Health has not been able 
to hold its ground against the pressures against other government agencies fighting for the 
diminished resources available. By October of 1994, spending on health in Brazil dropped 
to only US$37 per capita 

22 
The available data indicate that standards of living and services 

delivered in Brazil worsened significantly in the early 1990s.
23 

Despite constitutional directives mandating the complementary activities of the three levels 
of government in the delivery of health, states and municipalities have been forced to 
continue resorting to discretionary special agreements ( convenios) with the federal 
government for funding. The Organic Law of 1990 (Lei Organica de SaUde-LF. No. 
8.08015JO) establishes the legal framework to guarantee the direct and automatic transfer of 
resources from the National Health Fund to the decentralized establishments of SUS. 
However, neither the Constitution or the national laws have been respected. 

The two most important priorities to successfully complete the implementation of the SUS 
are the definition of intergovernmental relations and new forms of fmancing. Resistance to 
the reorganization of institutional relations has occurred at all levels of government. 
According to the Brazilian health policy expert Ana Luiza d' Avila, ''bureaucratic interests 
have allied themselves to corporate interests in defense of existing institutional spaces and 
against the process of decentralization. This has been the state bureaucracies' way of 
resisting the loss of attributes, resources and status. "

24 
Resistance to reform has occurred at 

all levels of the Brazilian government, and has been augmented by protective actions in the 
private sector. 

At the state and municipal levels, the non-transference of resources has resulted in 
competition instead of integrated action in health care. The 1990 Law for Municipa1ization 
also weakened the state ministries of health, limiting their ability to successfully capture the 
increasingly scarce resources from the federal level and to coordinate the decentralization of 
health care. At the municipal level, limited budgets have been matched by the growing 
expenditures resulting from the transfer of responsibilities for health to the municipal level, 
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and the increasing demand for public health care services resulting from the economic crisis 
and policies to universalize coverage. Contradictions in the new organization of health care 
delivery have left municipalities without control over policy making and financing, and 
often without the infrastructure to implement policy and contract services from the private 
sector. 

Primary Education 

Similar patterns of crisis are also visible in primary education. Major beneficiaries of the 
education policy were publicly subsidized private schools and students from wealthier 
backgrounds, who could afford to pay for a private-school primary education in 
preparation for access to the public university system. The transfer of public funds was 
also used to support private education (a practice protected by the 1988 Constitution). 
According to calculations made by Velloso, in 1986 approximately 5 percent of 
expenditures by the Ministry of Education and Culture (MEC-Ministerio de Educaflio e 
Cultura) were transferred to the private sector. Given the size of MEC's budget, these 
transfers to the private sector were equivalent to almost double the amount of money 
transferred by MEC to state secretaries of education to support primary schools.

25 
Cunha 

argues that there is a wide variety of mechanisms through which private schools, secular or 
parochial, are supported by the public sector. 26 The notion of an educational reserve, or the 
role private schools play in filling gaps in the public system, has been one of the most 
important arguments used by private schools to receive public funding. 

Bureaucratic inefficiencies and uncontrolled expenditures on personnel mean that much 
public money spent on education never reaches the classroom. According to a 1987 study 
by the :MEC' s Secretary of Basic Education (SBB--Secretaria de Ensino Basico), only 52 
percent of the federal resources transfered to the states for education actually reached the 
classroom. The percentage was dramatically lower in the Northeast, where problems with 
education are the greatest. In practice transfers are often based on "special projects" 
developed by states, municipalities, and private schools. This undermines efforts at long
term planning and contributes to clientelism and the use of educational funds for political-

21 electoral ends. 

Results of Military Rule on the Primary Education System 

The inefficiencies and inequities in the primary education system are numerous and readily 
apparent. Limited permanence within the formal education system and low completion rates 
of individual grades result in low levels of overall educational achievement in the Brazilian 
primary education system. From 1978 to 1988, only 48 percent of the school-age cohort 
completed fourth grade and just 20 percent finished eighth grade, as mandated by the 
Brazilian Constitution since 1973. Even given problems of grade repetition, by age 17, 
which includes three extra years to complete the level of education that children are 
expected to complete by 14, a mere 26.5 percent of adolescents completed eighth grade or 
higher. Low levels of grade completion bode poorly for the general level of literacy and 
basic skills and abilities of Brazilians, and compare poorly internationally. In countries of 
the lowest income group by United Nations standards, an average of 58.6 percent of the 
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student cohort complete the six- to seven-grade school system. That percentage is 
significantly higher than for those who finish fourth grade in Brazil. Some Latin American 
countries with comparable economic levels to Brazil, and with a six-grade educational 
system, have much higher rates of completion; these include Mexico, Uruguay, and 

28 
Venezuela. 

Despite recent improvements, in 1990 inequalities in access and permanence in primary 
education continued to be strongly influenced by income, regional, and urban/rural factors. 
While 97 percent of children in all of Brazil between ages 7 and 14 from families with an 
income per capita of more than two minimum salaries attended school, only 74.5 percent 
attended from families with a per capita income up to one minimum salary. 

29 
Rural/urban 

and regional considerations are of similar importance in affecting primary school attendance 
(Figure 2.4). Inequality in access to school results from a variety of factors, including the 
absolute lack of rural schools, particularly those that offer schooling past fourth grade, and 
even higher levels of poverty in rural areas than in urban areas. The extreme regional 
differences in attendance point to the national scale of the problem of universalization of 
primary education in Brazil.

30 
Disparities in access to education confirm that problems in 

primary education in Brazil are residual, resulting from preexisting inequities. The 
disparities concentrate on the poorer and less-developed parts of the country, which include 
peripheries of cities, rural areas, and the Northeast. 

Figure 2.4 
Brazil: Percent of School-Age Children (7 to 14) in School, 

According to Some Variables, 1990 
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DecentraJization has not had a clear impact on the delivery of primary education, despite 
policy proposals and rhetoric. Shifts did occur between the state and municipal education 
systems in the percentage of initial matriculation between 1988 and 1991 (Table 2.1 ). 
However, the shifts did not follow a national pattern, but were the result of particular 
conditions in the different states and regions of Brazil. This is indicative of the lack of a 
national policy for decentralization. Variations are particularly clear in the Southeast and 
Northeast, which is not surprising given the predominance of states and municipalities in 
the delivery of primary education in those regions. However, a national policy is necessary 
if overall inequalities in access to quality primary education are to be overcome. 

Table 2.1 
Growth Rate in Municipal and State Matriculation, 1988-1991 

by Region and State (in Percentages) 

Municipal State Municipal State 
Brazil 1.11 0.05 

North -9.75 16.42 Centerwest -4.34 -2.02 
Amap3. 36.24 Mato Grosso do Sul 3.68 -2.82 
Para 9.10 1.75 Mato Grosso -0.04 1.18 
Aae 4.78 -1.95 Goias -1.89 -0.73 
Amawnas -3.42 2.47 Distrito Federal 0.28 

Northeast 1.60 -2.08 Southeast 1.04 -0.42 
Alagoas 8.83 -17.01 Espirito Santo 6.40 -1.52 
Ceara 6.63 -8.31 Rio de Janeiro 3.41 -6.71 
Sergipe 5.27 -1.93 Sao Paulo 2.48 -0.48 
Rio Grande do Norte 2.34 -5.12 Minas Gerais -0.46 -0.04 
Piaui 1.52 -6.87 
Pernambuco 1.32 -5.22 South 8.94 -2.53 
Bahia 0 .20 4.56 Parana 8.86 -4.75 
Maranhio -0.93 10.71 Santa Catarina 8.47 -1.65 
Parai1>a -2.89 -2.12 Rio Grande do Sul 6.30 -0.47 

Somce: Instituto Nacional de Estudos e Pesquisas Educacionais, Ministerio da Educa~o e do Desporto, 

Estatisticas Educacionais, Unidades da F edertJfiio, 1988 and 1991. 

Spending 

One result of the lack of effective national policy on the decentraliz.ation of primary 
education has been an absolute drop in the overall level of spending on education. 
According to figures calculated by Jose Roberto Afonso, between 1988 and 1991 spending 
on education at the federal level dropped from US$8.l billion to US$3.9 billion; the states 
remained level at approximately US$7.6 billion; and municipalities rose from $US3.2 
billion to US$4.7 billion.

31 
While it can be argued that this is a sign of the municipalization 

of education, the US$4.2 billion drop in federal expenditure was met by an increase of only 
US$1 .5 billion at the municipal level. Information is unavailable on the effect of this overall 
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US$2. 7 billion decrease in government spending on education. Such a cut in overall 
funding would have a strong negative impact on the education system as a whole, 
particularly given the continued lack of coordination by the three levels of government on 
the provision and funding of primary education. Shortcomings in education reform policy 
are demonstrated by the IBAMIIPEA report's conclusion that the constitutional clause for 
increased federal expenditure on basic education had not been met. The 1988 constitutional 
mandate that 50 percent of all funding for education be spent on the eradication of illiteracy 
and the universalization of primary education by 1998 was never implemented. It is now 
considered a dead issue. 

32 

Another important factor in the decentralization of primary education is the set of 
assumptions made about the quality and efficiency of municipal and state education systems 
in gene~, and in different states and regions of the country. These assumptions need to be 
revised. Data on the relative efficiency of municipal and state schools in the provision of 
primary education in 1988 (Table 2.2) show that the municipal and state primary education 
systems are similarly inefficient in Brazil as a whole. However, strong variations are clear 
by region and state. Particularly surprising to many Brazilian education researchers is the 
extremely low level of efficiency in Minas Gerais, which has the nation's third-largest 
economy. Sao Paulo's education system is not significantly better than other states, despite 
this state's contributing more than one-third of Brazil's total GDP. Sao Paulo is perhaps the 

Table 2.2 
Municipal vs. State Schools Efficiency 

in Primary School Provision 

(Percentage of All Students Who Pass Total Initial Matriculation) 

Municipal State Municipal 
Brazil 57 59 

North 51 71 Centerwest 48 
Roraima 29 0 Distrio Federal 0 
Aae 49 56 Goias 41 
Amaronas 50 57 Mato Grosso 55 
Para 52 56 Mato Grosso do Sul 59 
Amapa 57 0 

Southeast 66 
Northeast 49 54 Minas Gerais 58 
Sergipe 43 50 Espirito Santo 67 
Alagoas 43 53 Rio de Janeiro 69 
Rio Grande do Norte 44 53 Sao Paulo 72 
Piaui 45 53 
Pemambuco 48 50 South 70 
Bahia 49 53 Rio Grande do Sul 69 
Ceara 52 55 Santa Catarina 70 
Panuba 54 56 Parana 71 
Maranhio 55 65 

State 

49 
42 
44 
61 
58 

60 
38 
65 
59 
70 

67 
67 
70 
66 . 

Source: lnstituto Nacional de Estudos e Pesquisas Educacionais, Ministerio da Educ~ao e do Desporto, 

Estatisticas Educacionais, Unidades da Feder~o, 1988. 
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only state that has sufficient resources to fund primary education without major transfers 
from the federal government. The current situation suggests that policies of decentralization 
should not concentrate on municipalizing primary education, but should be flexible and 
focus on the cooperation between state and municipal education systems. 

An important factor in considering the meaning of decentralization is how detailed 
information at the national, state, and local levels is analyzed While a limited amount of 
information is available on national and local government, only very recently has 
information been collected to compare specific municipalities. Detailed infonnation is 
essential to successfully implement decentralization. Recent data on illiteracy in the state 
capitals in Northeastern Brazil (Figure 2.5) demonstrate the high levels of illiteracy in 
Brazil's Northeastern capitals, as well as the significant differences between them. Capital 
cities tend to be privileged in terms of resource allocation and have the best social service 
delivery systems. As a result, levels of illiteracy are generally higher outside of the capital 
cities, though these cities are subject to many of the same problems of service delivery in 
their growing urban peripheries. Figure 2.5 shows the difference in the levels of illiteracy 
by age groups, revealing the current progress that is being made in improving illiteracy. 
While progress in literacy campaigns has been significant in Fortaleza and Ceara, they have 
had little impact in Maceio. Surprisingly, illiteracy rates in Salvador will actually increase as 
the current group of 11-to 14-year olds enter the above-15 age group and the economically 
active population. 

Figure 2.5 
Illiteracy in the State Capitals of the Northeast 
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One vital area that decentralization has not addressed is teacher salaries. Decentralization 
often assumes that local actors are more responsive to local demands. As such, 
municipalizing primary education would be expected to improve the quality of education by 
strengthening the role of local actors in the running of individual schools. An important 
result of this would be to improve relations between teachers and members of the 
community and between teachers and students, thus improving the overall quality of 
education provided. However, little emphasis is placed on the restrictions that low salaries 
place on teachers. Nor are incentives examined as a way of implementing sustainable policy 
reforms.

33 
The assumption appears to be that economic growth must come before federal, 

state, and local governments will be able to invest more money in teacher salaries. The 
inability of decentralization to satisfactorily handle problems such as teacher salaries is one 
of its greatest weak points as an overall policy for reform. Without improving the salaries 
of primary school teachers in Brazil, it is difficult to imagine how decentralization policies 
will improve the overall quality of education. Teacher salaries are particularly relevant given 
that, in general, they are significantly lower in municipal school systems than in state-run 
schools. 

The precariousness of teaching as a profession is evident from data on the low starting 
salaries and radical shifts in salaries from 1992 to 1993 (Table 2.3). Many qualified 
teachers simply cannot afford to work in their profession. 

Table 2.3 
State Teachers' Salary Shifts, Starting Pay, and Training 

% Salary Shift Average Starting % Salary Shift Average Starting 
11/92-11/93 Salary (US$) 11/92-11193 Salary (US$) 

North Centerwest 
Para 34.5 146.35 Distrito Federal 5.3 162.41 
Roraima 5.2 132.73 Mato Grosso do Sul 18.4 116.51 
Amazon as 33.6 124.11 Mato Grosso -0.7 95.18 
Amap~ 37.6 116.00 Goias 6.6 67.04 
Rondonia -10.2 102.67 Southeast 
Tocantins -35.5 93.65 Rio de Janeiro - 13.7 159.04 
Aae -43.0 80.38 Espirito Santo -8.2 133.04 
Northeast Minas Gerais -5.3 122.49 
Pemambuco 19.l 124.45 Sao Paulo -29.0 109.44 
Bahia 7.9 115.55 South 
Maranhao -2.3 111.05 Rio Grande do Sul 23.9 175.21 
c.eara 38.6 111.00 Parana -11.3 124.28 
Sergipe 32.0 95.80 Santa Catarina -28.4 94.95 
Parafba 18.3 89.96 
Piauf 52.3 79.01 
Alagoas 67.83 
Rio Grande do Norte 5.8 46.92 

Source: Ministerio da Edu~o e do Desporto, Secretaria de Educa~ao Fundamental, Departamento de 

Politicas Educacionais, Coordena¢o Geral do Magisterio, Dados Re/ativos a Situafdo do Magisterio da 

Educa¢o Bdsica (Brasfli~ June 8, 1994). 
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Another important result of low teacher salaries is the prevalence of strikes within the 
Brazilian education system (Table 2.4 ). This unfairly switches much of the cost of 
inadequate salaries to the students, thus limiting their ability to gain the knowledge 
necessary to pass their grade or improve their work opportunities. 

Table 2.4 
Teacher Pay and Strikes-State School Systems, 1992-1993 

Sala ries Strikes 
% Shift Nov-92 Nov-93 Average <I> Nat'l Expect Hai No. of 
92-93 Mag/Lie Mag/Lie Mag/Lie Average Strike Strike Days 

North 
Acre - 43.0 102.4 58.4 80.38 < YES YES 50 
Amapa 37.6 97.6 134.4 116.00 > NO NO 
Amazon as 33.6 106.2 142.0 124.11 > NO NO 
Para 34.5 124.8 167.9 146.35 > NO NO 
Rondonia -10.2 108.2 97.1 102.67 < YES YES 55 
Roraima 5.2 129.4 136.l 132.73 > NO YES 9 
Tocantins -35.5 113.9 73.5 93.65 < YES NO 

Nortbeast 
Alagoas 67.8 119.9 115.55 > YES YES 82 
Bahia 7.9 111.2 129.0 111.00 > NO NO 
ceara 38.6 93.0 109.8 111.05 > NO NO 
Maranhao -2.3 112.3 96.4 88.96 < NO NO 
Parat'ba 18.3 81.5 135.3 124.45 > YES YES 21 
Pemambuco 19.1 113.6 94.3 78.10 < NO YES 28 
Piaui 52.3 61.9 48.3 46.92 < YES YES 26 
Rio Grande do Norte 5.8 45.6 82.6 95.80 < YES YES 38 
Sergipe 32.0 109.0 YES YES 20 

Centerwest 
Distrito Federal 5 .3 158.3 69.2 67.04 < NO NO 
Goias 6.6 64.9 94.8 95.18 < YES NO 
Mato Grosso -0.7 95.5 126.3 116.51 > YES YES 10 
Mato Grosso do Sul 18.4 106.7 Avg NO YES 49 

Southeast 
Espirito Santo -8.2 138.7 119.1 122.49 > NO YES 109 
Minas Gerais 170.78 125.8 147.3 159.04 > NO YES 76 
Rio de Janeiro -13.7 170.8 92.0 109.44 < NO NO 
Sao Paulo -29.0 126.9 Avg YES YES 44 

South 
Parana -11.3 131.8 193.9 175.205 > NO NO 
Rio Grande do Sul 23.9 156.5 79.2 94.95 < NO NO 
Santa Catarina -28.4 110.7 YES YES 38 

Source: Ministerio da Educ~ao e do Desporto, Secretaria de Educ~ao Fundamental, Departamento de 

Politicas Educacionais, Coordena~ao Geral do Magisterio, Dados Relativos a Situa~iio do Magisterio da 

EducQfiio Basica (Brasilia, June 8, 1994). 
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Conclusion 

Decentralization in its many forms is one way to improve local service delivery that has 
been very important in Brazilian public policy rhetoric. Notions of decentralization have 
been used in the formulation of numerous attempts at policy reform. The question remains 
whether it is the best policy option available to Brazilian policy makers, and how policies of 
decentralization can be modified to improve the overall quality of services delivered. A 
basic aspect of recent decentralization attempts in Brazil has been the effective withdrawal 
of a significant proportion of federal financing for health and education, resulting from the 
fiscal crisis in the public sector. According to a recent report by the Brazilian Institute of 
Municipal Administration (IBAM) and the Institute of Applied Economic Research 
(1PEA):

34 

It can be conclud~ therefore, that there was, in reality, a profound decentralization 
of expenditures and public jobs to subnational governments. If the results have not 
been as satisfactory as could be desired, this is the result, principally, of the form in 
which the decentralization occurred-forced, abrupt, not-planned and random, 
without any respect for the particularities and heterogeneity of the states and 
municipalities involved, nor the particular characteristics of the services and 
functions decentralized and, finally, without any type of intergovernmental 
articulation, integration or cooperation. 

Policies of decentralization have not effectively overcome the effects of Brazil's ongoing 
fiscal crisis. Nor have they defined a new set of relationships between the three levels of 
government or between government and "civil society." The consensus among Brazilian 
policy makers is that the public delivery of social services has worsened in the 1990s. 
Financial restrictions and the lack of effective federal policy to redistribute financial and 
administrative resources have augmented existing inequalities in access to high-quality 
primary education and health care. 

Decentralization cannot be seen as the harbinger of a new, more universally accessible and 
comprehensive Brazilian welfare state. Depending on the types of decentralization 
implemented within particular policy areas and local and regional contexts, changes in the 
forms of service delivery may ameliorate the high social costs of the current economic 
crisis. Within the specific context of health and primary education in Brazil, however, 
decentralization has not been an effective or coherent policy leading to universal access to 
improve quality services. Decentralization has not effectively altered or improved upon the 
policy legacies of the military government regarding the funding and delivery of services. 

The Brazilian legacies of an exclusionary welfare state and extreme financial centralization 
suggest that more profound and timely changes are needed in Brazil' s health and education 
system than those included in decentralization policy. 

Efforts to decentralize health care and primary education in Brazil demonstrate the sharp 
limitations placed on policy reform as the result of policy legacies and economic factors. 
How to plan and implement effective health policy reform, given the existing structural 
constraints, is problematic. Research must examine how successful reforms in health and 
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education policy can be sustained and implemented throughout Brazil. Crucial to analyzing 
decentraliz.ation are the relationships between structural and institutional constraints, and the 
underlying logic, motivations, or "interests" that inform policy choice and implementation. 

Health and primary education are like other areas of social policy in that vested interests are 
strong, incentives to change and/or maintain policy are often weak or unclear, and 
institutions are oversized and slow to change. Rhetoric of change and even well-developed 
plans exist, but in practice implementation has not fulfilled the claims associated by many 
with the promises of citizenship in Brazil's new democracy. The space for reform 
envisioned in the 1988 Constitution is limited by real questions of meeting the health and 
education demands of the limited segments of Brazil's society that already have access to 
publicly provided or subsidized health care and education. Perhaps this ought not be 
surprising, given estimates that 70 percent of Latin Americans do not have access to the 
basic services guaranteed by their constitutions. 

35 

Implementation of policy to meet the constitutional rights of the 70 percent of Latin 
Americans who lack basic service requires new concepts of the role of the state in 
providing for the social welfare for all people living in the country. At stake is the extent to 
which newly expanded concepts of "citizenship" inform or shape government policy and 
expenditure on health and primary education. A country's adoption of democracy as an 
electoral process is only one aspect of "bringing the state back in" to effectively reform 
social policy. In this sense, decentralization can be only one facet of Brazil's transition to 
democracy. Decentralization may lead to the improvement of certain aspects of the 
government delivery of social services and the lived reality of all Brazilians. However, 
decentraliz.ation can be successful only when coordinated on a national level and with 
secure access to adequate levels of funding. 
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Chapter 3. Fiscal Decentralization in Brazil 

Nicolds Pineda Pablos 

Introduction 

Fiscal decentralization is enjoying a worldwide renaissance in countries with dissimilar 
government structures and varied political histories. In developing countries, fiscal 
decentralization is perceived as an alternative strategy for promoting growth, equity, and 
democratic governance. Shifting greater responsibility to local authorities is seen as a way 
of breaking the grip of excessive centralism and bringing about greater accountability in the 
public sector. During the 1980s, several Latin American countries such as Colombia, 
Mexico, Paraguay and Chile, made different moves toward a greater decentralization. 
However, the most profound move was made by Brazil, particularly regarding fiscal 
resources. 

This paper focuses on Brazil's experience with fiscal decentralization. More specifically, it 
examines the processes off ormulation and implementation within the policy of fiscal 
decentralization. The purposes of this paper are: 

1. To analyze the policy coalitions in favor and against fiscal decentralization. This 
requires the identification of the policy subsystem around fiscal decentralization. 

2. To examine the implementation of fiscal decentralization. Have the goals set 
forth by the constituent assembly been attained? What has been the opponents' 
behavior during implementation? To what extent have fiscal resources been 
decentralized? Do data show a clear move in this respect? 

3. To review policy outcome. In the case of deviation from the initial goals, what 
is the explanation? Has this policy encountered unexpected results or reactions? 

The issue of fiscal decentralization in Brazil is relevant not only for other developing 
countries, but also for its theoretical implications. Formulated along with a host of other 
reforms introduced in the 1988 Brazilian Constitution, decentralization was widely seen as 
a quick fix. Its rewards were taken for granted and its contribution to development and 
democracy was considered automatic. 

Questions of theoretical relevance are: to what extent is fiscal decentralization a major 
component of the development process? Is fiscal decentralization a requirement of 
development? Is it its result? Are there special caveats concerning fiscal decentralization in 
the case of developing countries? In this sense Brazil constitutes a case study of interest to 
other developing countries as well as to development policy studies. 
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The approach taken in this analysis is Sabatier's advocacy coalition.1 This approach adopts 
four basic premises: (a) understanding the process of policy change requires a time 
perspective of a decade or more; (b) the most useful way to think about policy change over 
such a time span is through a focus on "policy subsystems," that is, the interaction of 
actors from different institutions who follow and seek to influence governmental decisions 
in a policy area; ( c) that those subsystems must include an intergovernmental dimension, 
that is, they must involve all levels of government; and ( d) that public policies can be 
conceptualized in the same manner as belief systems, that is, as sets of value priorities and 
causal assumptions about how to realize them. 

Thus, the hypothesis is that the coalition in favor of decentralization has been able to 
rearrange the previous governmental fiscal structure and has accrued a greater proportion of 
fiscal resources for subnational governments than the one existing during the military 
regime. However, due to the action of the opposing coalition, the gains of states have been 
neutralized by the parallel transfer of responsibilities to subnational governments and 
curtailing of federal expenditures. Moreover, because of lack of institutional capacity, the 
majority of municipalities have performed well below the expected level of revenue 
envisioned by the constituent assembly. It could be argued that this policy has failed to 
strengthen small and less wealthy municipalities and has instead made them more 
dependent. 

Brazilian Centralist Legacy 

After the military's seizure of power in 1964, the new Brazilian political regime entered a 
period when power was concentrated in the hands of the executive branch and 
responsibilities were centralized in the federal government. Accordingly, states and local 
powers were curtailed and a quasi-unitary system was created. In fact, centralization was 
adopted in the military's strategy to achieve industrialization, relying on national central 
development planning espoused by state capitalism. 2 

One of the main tools of the centralizing process was the concentration of fiscal resources 
in the national government. 

The tax reform of 1966 and the Constitution of 1967, along with its 1969 amendment, 
comprised the foil owing centralizing actions: 

1. Reserve for the national government the sole power to create new taxes. 

2. Give to the senate the former power of the states to determine their own tax 
rates. 

3. Transfer to the national government all taxes considered related to economic 
policy. 

4. Restructure taxes for all three levels of government in order to provide the union 
with relatively higher revenues. 3 
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Additionally, further discretionary powers were concentrated in the central government 
through the creation of revenue-sharing mechanisms. This consisted of the State 
Participation Fund (FSP), Municipalities Participation Fund (FMP) and a special fund 
which drew shares from the two chief federal taxes: the income tax and the tax on 
industrialized products. The funds were redistributed to states and municipalities on the 
basis of formulas weighing total population and tax receipts. 

4 
These funds had income 

redistributing characteristics that favored poorer regions, however, they relied heavily on 
clientelist relations and allowed partisan use. 

As the years passed and the economy prospered in the 1970s, the federal government' s role 
in development grew as a series of measures and practices were implemented to increase its 
control over national tax revenues, often to the detriment of states and municipalities. For 
example, an important federal incentive to promote exports was to exempt them from the 
tax on circulation of merchandise, which was the main tax base for the states. This was 
done without reimbursing states for the lost revenue. s 

The effects of centralization during the final years of the military regime can be seen in the 
distribution of revenue among the three levels of government. According to data compiled 
by the International Monetary Fund, 

6 
the central government collected 71 percent of all 

public revenue in 197 5. For 1980, the federal revenue increased to 7 6 percent, and reached 
80 percent by 1983. Conversely, the revenue share of states and municipalities decreased 
by similar proportions. The most affected were the municipalities, whose share of revenue 
share decreased to 2 percent and lower during the early 1980s. 

However, revenue data are not necessarily the only way to measure the size of different 
levels of government They do not indicate the final expenditures of a government, since 
the total income of a government is composed not only of its revenue, but also of transfers 
and revenue shares from other levels of government. These transfers tend to balance and, 
to some extent, smooth great differences. 

Hence, in order to have a better assessment of the centralization process, we should also 
review the levels of expenditure among all three levels of government, after grants and 
transfers have been factored in. In this case, data of the IMF show that the central 
government made up 59.5 percent of public expenditure in 1975. This percentage increased 
to 66 percent in 1980 and was maintained by the central government during most of the 
1980s. 

Both of these types of measurement revenues before and after transfers registered a 
significant increase in the size of the federal government, as well as a corresponding 
reduction in the combined size of state and local governments. 

At the end of the military regime, centralization was perceived as a main feature of 
dictatorship. Consequently, the rejection of the military regime by Brazilians during the 
first half of the 1980s comprised a parallel rejection of centralism and a strong demand for a 
decentralized form of government. Moreover, a major concern during this political 
transition was that centralization was a cultural characteristic of Brazilian society.

7 
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Fiscal Decentralization in Developing Countries 

In the academic sphere there has also been a disillusionment with centralized planning 
approaches and a quest for alternative development strategies. Thus, the thrust for 
decentralization has run parallel to the drives for market economy, privatization, 
participatory planning, and democracy. In this context decentralization has come to have 
very different meanings for different people. Cheema and Rondinelli recognized four major 
types of decentralization: deconcentration, delegation to semiautonomous or parastatal 
agencies, devolution to local governments, and transfer of functions from public to 
nongovernmental institutions. 

8 

In a study of the experiences of a large number of developing countries, Nellis and 
Rondinelli suggest that decentralization is not a "quick fix" for administrative, political, or 
economic problems. 

-
In fact, it initially creates greater shortages of skilled personnel and may be more costly 
simply because it encourages more groups, communities, and levels of administration to 
undertake development activities.

9 

This chapter is concerned specifically with fiscal decentralization. The focus thus falls on 
how financial responsibilities are assigned, either in the area of revenue collection or public 
expenditure, to subnational governments. In this respect, Bahl and Linn point out that 
many of the advantages attributed to fiscal decentralization are not applicable to developing 
countries. 

10 
In these countries, the case for centralization is usually stronger than in 

industrialized nations. First, centralized governments are more able to manage the policies 
of economic stabilization that developing nations usually require. Second, centralized 
governments are considered more capable of carrying out redistribution policies to diminish 
the great economic disparities existing in these countries. Last, central governments usually 
have greater technical and administrative capacities to collect taxes and deliver public 
services. The increase in the efficiency of governmental administration, often cited as a 
result of decentralization in industrialized countries, is not necessarily true in middle
income developing nations.

11 

Furthermore, Bahl and Linn suggest that the main arguments for decentralization are 
political and not economic. 

12 
Among the main reasons are the need for more citizen 

participation in the government process, creation of incentives to finance local services, 
focus on local values and demands, and distrust of a disproportionately large government. 
However, there are also political arguments against decentralization which have greater 
weight for central governments. These arguments point out that decentralization is usually 
risky because it creates power bases for political opponents and promotes factionalism. 
Also, central bureaucracy is often suspicious of autonomous local governments because 
they erode the former' s control over the budget and other resources. Finally, there is the 
perception that the objective of preserving national unity is not fully compatible with 
decentralization in a developing nation and tips the scale in favor of centralist public 

13 
structures of government. 
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In summary, the academic debate regarding fiscal decentralization in developing countries 
is not conclusive. The arguments reviewed seem to underline the fact that centralization is 
more attractive for central governments and that a general convergence between 
decentralization and efficiency is not readily evident. 

Policy Coalitions around Fiscal Decentralization 

Along with the liberalization of the Brazilian regime in the early 1980s, the pressure for 
fiscal decentralization increased. In fact, a policy coalition started to build up and gather 
support to strengthen states and municipalities and to reduce the tight control of the federal 
government over fiscal resources. Thus, once the central government was obliged to 
bargain with state elites in order to obtain congressional support, centralist fiscal schemes 
started to erode. This process was dramatically accelerated when opposition candidates 
won the governors elections in 1982.· A symptomatic change was the approval of the 
Passos Porto Amendment, in 1983, which increased the proportion of subnational 
governments in the FSP and the FMP. From 1980 to 1986, during the transitional process, 
the participation of subcentral governments in the federal funds rose substantially. The 
municipalities' share increased from 9 to 17 J?;rcent, while the states' participation rose 
from 9 to 14 percent of transferable revenue. 

The states' fiscal crisis during those years, which consisted mainly of a high rate of 
indebtedness, added urgency to the need for fiscal reform. The constituent assembly elected 
in 1986 provided the opportunity and the means to change the distribution of power by 
rearranging the tax basis and revenue sharing practices. 

The issue of fiscal decentralization was an important part of the agenda debated by 
members of the constituent assembly. Within this assembly, the "Subcommittee on 
Taxation and Sharing and Distribution of Revenues" was charged with preparing the 
proposal for fiscal reform. 

15 
One of the authors of this project was Francisco Domelles, a 

deputy from Rio de Janeiro belonging to the Liberal Front Party (PFL). Under the motto of 
"Less Brasilia and more Brazil," the constitutional project for fiscal decentralization was 
presented to the constituent assembly with the support of more than 280 deputies. This 
amount of support made the project undefeatable since it required 280 endorsements to be 
approved.16 Among the new taxes approved was one on profits and capital gains to be paid 
to state governments both by companies and individuals. These capital gains originate 
mostly from stock and open market investments in Sao Paulo and Rio de Janeiro. The Sao 
Paulo state finance secretary estimated that his state would get an additional 9 percent tax 
revenue as a result of this reform. 

17 

The approval of the fiscal decentralization project was the consequence of a pact between 
assembly members from the South and Southeast, who would benefit from the transferring 
of tax bases, and the North, Northeast, and Center-West, who would benefit from the new 
distnbution of tax revenue.

18 
(We must recall that Congress is controlled by the 

Northeastern, Northern, and Center-Western states.) Because of the maximum and 
minimum numbers of representatives for each state, the underpopulated states were 
overrepresented and played key roles in decisions concerning the interests of these 
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regions.
19 

The Northern and Northeastern states argued that the federal government had a 
moral obligation to provide disproportionately more resources to them because of their 
lower levels of development and income, as well as their weaker tax bases. These two 
regions ho~ to use tax reform to close, to some extent, the gap between regional 
disparities. 

On the other han~ the Southeastern and Southern states saw themselves as disadvantaged 
by a net transfer of federal aid to the North and Northeast, aid that they claimed had 
produced poor results and was disbursed largely to local elites. The South was further 
frustrated by its declining economy and loss of seats in Congress. The frontier Center-West 
tended to side with the North and Northeast because of its current underdevelopment 
despite a relative economic boom. 

Hence, iii a clear reaction against the previous experience of centralism-which was 
actually associated with authoritarianism, militarism, technocracy, and Brasilia's 
clientelism-regional interests, rather than class, expertise, or party loyalties, were the key 
criteria taken into account by constituent deputies when deciding upon fiscal 
decentralization. These interests instilled the meaning attributed to "federalism" and to 
''fiscal decentralization," as the three poorest regions assembled a majority coalition on 
fiscal federalism issues. One of the analysts of this reform stated that the Constitution and 
the formulation of the fiscal decentralization process was something "like a cathedral of 
Bahia. Ea.ch one went there and placed his ex-voto [request], but the whole does not make 

21 
any sense." 

Among the main actors in the coalition for fiscal decentraliration were the state governors 
elected in 1986. The electoral sweeps by the Party of the Brazilian Democratic Movement 
(PMDB) gave the newly elected governors more partisan compatibility and more leverage 
than their predecessors under the military rule to lobby in favor of regional interests (Table 
3.1). Besides, state government officials were looking for a way out of their financial 
straits. 

Table 3.1 
Coalitions within the Fiscal Decentralization Policy Subsystem 

In Favor 

Taxation subcommittee 
280 deputies 
State governors 
Capital city mayors 
Municipal associations 
Private sector leaders 
Urbanists and municipalists 
Local clientele 

Against 

Federal executive 
Planning ministry 
The military 
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Other important stakeholders and members of this coalition were the mayors of state 
capitals (the largest cities) elected in 1985, who were now more attentive to the demands of 
their electors. Also lobbying for the project were several associations of municipalities and 
their mayors, including the influential National Front of Mayors and the Movement of the 
Mayors of State Capitals. 

Othei: advocates and lobbyists for fiscal decentralization were private sector leaders. They 
were pressing for privatization and saw in the movement another way to lessen the 
interventionist role of the national government in the private sector. They also considered 
state and municipal governments friendlier partners in joint ventures. Also involved were 
urbanologists, municipalists, and sociologists, such as Diogo Lordello de Mello, Thereza 
Lobo and Jose Roberto Rodrigues Afonso, among others, who wished to see a real urban 
policy developed, to have more funds provided for the major cities, and to create 
metropolitan regions matching the urban sprawl. Municipalists argued that local 
government is more economical as w~ll as closer and therefore more responsive and 
accountable to the electorate. Finally, local clientelistic machines wanted more autonomy 
for subnational levels of government in raising and disbursing revenues. All of these 
institutions, organizations, and individuals shared a common interest to support and push 
forward the project of fiscal decentralization. 

On the other side, opposing the decentralization movement was President Jose Sarney, 
who stated that the assembly was working under the lead of a group of radicals. He termed 
this reform as "anarchic" and "looking at the past and not at the future."

22
The main 

presidential power bases within the Constituent Assembly were the deputies from the North 
and Northeast, but in this case the president did not count on them and they voted to defend 
the increase of transfers to their states ap.d away from federal interests. The president even 
tried, through the General Consultant Samuel Ramos and the Secretary of Federal Income, 
Reinaldo Mustafa, to present an alternative project or at least negotiate a reduction of the 
transfers to states and municipalities. However, the constituent assembly prevailed over the 
president, who was also negotiating the extension of his term which was eventually 
approved for five years. In the end, the president was overruled by the Congress and he 
had no choice but to swear obedience to the new constitution (Table 3.2).

23 

Another body of the federal executive branch opposed to the fiscal decentralization project 
was the Planning Ministry, which thus far had been in charge of allotting federal funds and 
public works in regions and localities. With this reform the Planning Minister's 
discretionary power for public investments was threatened and diminjshed. A third 
important and no less influential group within the opposing coalition was the military 
establishment. This group was more inclined to centralized administration because of its 
greater influence over the national government rather than state governments, and its 
preference for strategic national projects and national state-run corporations. Moreover, the 
military resented that one of the purposes of the fiscal reform was to put an end to military 
privileges, and that they would now be required to file a tax return covering their entire 
income, not only their base salary.24 
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Table 3.2 
Fiscal Decentralization Policy as Outlined 

by the 1988 Constitution 

Federal losses 

• taxes on transport and communication services (art. 21, VII) 

• taxes on production, imports, circulation and consumption of fuels, 
lubricants, and electric energy (art. 21, VIlI) 

• taxes on extraction, circulation, distribution and consumption of 
minerals(art. 21,Xl) 

Tax bases transferred to the states 

• tax on transfers causa mortis and donations of goods or rights (art. 161, I, a). 

• tax on property of motor vehicles (art. 162, I) 

• an ~tional 5 percent of income tax. 
• taxes on transport or communications (art. 161, I, b). 

Tax bases transferred to the municipalities 

• tax on urban land (art. 162, I) 

The following sources of income were transferred to the municipalities: 

• tax on transfers inter vivos of goods and rights (art. 162, m. 
• tax on services of any nature not comprised already on art. 161, L b. 

• tax on retail sales of fuel, except diesel (art. 162, im. 

Source: Senado FederaL Constitufao da Republica Federativa do Brasil Quadro Comparalivo. 1991. See 

also: Joao Paulo Dos Reis Velloso. coord., 0 Leviatiiferido: A Refonna do Estudo Brasileiro, Jose 

Olympio Editoral, 1991, pp. 15-18. 

In this way, responding to heavy lobbying by municipal, state, and regional groups, the 
constituent assembly voted final approval of this project in March 1988 for broadly 
negotiated revenue-sharing and tax base provisions which, if fully implemented, would 
bring major changes in the national political order. According to the constitutional changes 
to be phased in over time and become fully effective in 1993, the structure of federal, state, 
and municipal shares of revenue was to be modified from 69 -14-17 percent in 1988 to 56 
-21.5 - 22.5 percent in 1993 (fable 3.3). Additionally, the contribution to the Special Fund 
established to support the development of the North, Northeast and Center-West was to 
increase from 2 to 3 percent of the federal income and industrial production raxes. A 
compensations fund of 11 percent of federal receipts from the tax on industrial products 
was also created in favor of exporting states. 

25 
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Table 3.3 
Expected Distribution of Tax Revenue (in percent) 

Before 1988 1989 1990 1991 1992 1993 
States share 14 18 19 19.5 20 20.5 21.5 
Municipalities 17 20 20.5 21 21.5 22 22.5 
Subtotal 31 38 39.5 40.5 41.5 42.5 44 
Addi. to N., NE, MW 2 2 3 3 3 3 3 
Total 33 40 42 43.5 44.5 45.5 47 
IPI refund 0 0 11 11 11 11 11 

Source: "Federal Tax Share to Shrink by 1993," Gazeta Mercantil (April 25, 1988), p. 2. 

Regarding expenditures, the fiscal reform project estimated that, in the phasing-in process, 
the federal government's share of expenditures would drop from 44.8 to 36 percent by 
1993, while the states' share would rise from 37.4 to 42 percent (or 45 percent for the three 
poorest regions), and municipalities' expenditure was expected to rise from 17 .8 to 21 
percent. 

26 
This shift of percentages favored the municipalities (especially the poorer ones) 

and clearly repealed the previous centralizing tax reform of 1966 (Table 3.4). 

Table 3.4 
Expected Level of Expenditure 

Federal Government 
State Governments 
Municipal Governments 

Year 

1988 1993 

(in percent) 
44.8 36 
37.4 
17.8 

42 
21 

Source: Joao Paulo Dos Reis Velloso, 0 leviataferido: A reforma 

do estado brasileiro (1991), p. 17. 

A flaw of the project of fiscal decentralization is that it was not accompanied by a parallel 
decentralization of responsibilities.

27 
Apparently, on the side of the federal government, the 

executive branch managed to leave this issue out of the agenda due to its reluctance to affect 
its bureaucratic power and curtail its labor force. On the part of the constituent assembly, 
the reasons for not talcing this issue into account are not clear; however, we might assume 
that it was considered too complex a matter given the available time. Perhaps it was hoped 
that it could be better handled on a case-by-case basis during implementation, or that it 
could be postponed for the constitutional review scheduled for 1993. 
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Policy Implementation 

The constitutional reform for fiscal decentralization took effect on July 1, 1988, four 
months before the constitution was promulgated. The process was expected to be automatic 
and merely routine. The new revenue was supposed to be transferred to states and 
municipalities upon the basis of predetennined formulas and percentages. According to data 
from the International Monetary Fund, there has been a significant relative redistribution of 
public revenue since 1988. The federcµ share decreased from 81percentin1987 to 70 
percent in 1991. Conversely, state and municipal revenue before transfers grew from a 
combined share of 19 percent in 1987 to 30 percent in 1991. On the other hand, if we also 
check the relative levels of expenditure of the three spheres of government, as we did in the 
analysis of the problem of centralization, we observe that the federal expenditure was 
r¢uced from 69 percent in 1988 to 57 percent in 1991. Conversely, the states increased 
their expenditure level from 22 percent in 1988 to 29 percent in 1991, and municipalities 
raised their expenditure from 9 percent to 13 percent in the same period. 

These data suggest that the new fiscal decentralization policy devised in the 1988 
Constitution has been able to transfer a good deal of fiscal power from the center to 
subnational levels of government. However, the process has not lacked pitfalls and 
shortcomings. Each year prior to 1991, the figures achieved by s.tates and municipalities in 
tax revenue differed substantially from the goals envisioned by the Congress when they 
approved the project. 

Table 3.S 
Distribution of Tax Revenue, 1989-1991 

Comparison of Expected/ Achieved Revenue Percentages 

1989 (%) 1990 (%) 1991 (%) 

Expec. Real Diff. Expec. Real Diff. Expec. Real Diff. 

Federal 60.5 70.0 +9.5 59.5 75.0 +15.5 58.5 70.2 +11.7 

State 19.0 26.2 +7.2 19.5 21.3 +1.8 20.0 24.2 +4.2 

Municipal. 20.5 3.7 -16.8 21.0 3.7 -17.3 21.5 5.6 -15.9 

Sources: Real figures are derived from IMF data Expected figures are taken from Gazeta Mercantil (April 

25, 1988), p. 2. 

These percentages show that the states have been more successful in increasing their levels 
of revenue than the municipalities. During the first three years after the fiscal reform the 
state level of government consistently had greater revenue than was expected by the 1988 
Congress. On the other hand, municipalities' share of public income has been substantially 
lower than the level expected by the reform. This is probably due to the fact that many 
municipalities have no administrative capacity to make their collection more effective and 
take advantage of their new tax bases. Instead they keep relying on federal and state 
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transfers. There is no incentive for promoting municipal tax efforts since they count on 
automatic transfers. 

On~ of the explanations for the shortfall of estimated figures might be the maneuvering 
made by the executive branch. In fact the implementation of this policy meant states and 
municipalities had a constant struggle to prevent budget cuts and the curtailing of other 
financial resources by the federal government. In order to enhance its own income, the 
Planning Ministry slashed other non-constitutional transfers, grants, and regional programs 
it was previously funding or operating. 

Some of the highlights of this struggle and of the implementation process include, first, the 
effects of inflation, which diluted the purchasing power of the currency during the time 
between receiving and distributing the revenue receipts among states and municipalities. 
Transfers were usually taking 45 days in a scenario that had a monthly inflation of 80 
percent. This represented a tremendous loss of funds. For this reason in 1989 the Congress 
introduced a proposal to make transfers automatic the following day. In practice, the time 

28 necessary for transfers was reduced only to 10 days. 

Second, the Federal Executive and the Planning Minister Joao Batista de Abreu undertook 
what was called "Operation Dismantle" (Operafiio Desmonte). This operation consisted of 
the transfer of around 2,000 federally administered programs to state and local control, 
with the stipulation that under the new constitution ther were to receive an additional 17 . 
percent in revenue formerly in the Executive's hands.

2 
As part of Operation Dismantle, the 

Federal Executive also diverted contributions formerly eannarked for social programs in 
states and municipalities to other uses and took fmancial resources away from investment 
programs and entitlements that, after the fiscal reform, could be endorsed to states and 
municipalities. Most of these actions were made without coordination or planning with 
affected states and municipalities.

30 

Third, during 1989 the federal government pressed state governors to payat least 25 percent 
of the principal and interest on their accumulated foreign debts, both overdue and coming 
due, which the Planning Ministry expected would bring US$3.09 billion to federal 
coffers. 31 State governors claimed that they were unable to meet such harsh demands. The 
federal government stopped covering external debt service obligations of the states but 
continued to collect these payments from them. It also collected cruzeiros from the states 
but defaulted on the debt in US dollars. 

32 

Fourth, there was a lack of coordination on the rearrangement of public responsibilities. As 
previously mentioned, the 1988 Constitution did not contemplate a redistribution of 
responsibilities parallel to the redistribution of revenue. This was perhaps because the 
federal government resisted the reduction of its payroll and labor force. For instance, in the 
area of health, there is reportedly a financial stagnation related to the distribution of fiscal 
resources. 

33 
Due to this situation, the transfer of responsibilities from federal to state and 

municipal governments was carried out with no planning and few political negotiations, 
and only rarely did these transfers match the additional resources. 
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In summary, in the process of implementation, state governments increased their revenue; 
however, municipalities apparently failed to take advantage of the new sources of revenue 
at their disposal, and their revenue income fell short of the expected proportions. On the 
other hand, for both state and municipal governments,, increased revenue was 
counterl>alanced by different actions of the federal government such as Operation Dismantle 
and the required payment of 25 percent of public debt in 1989. These two moves m·ade the 
federal government balance its income and gain new control over states and municipalities. 

Policy· Outcome , 

Although the outcome has been the relative increase of public revenue and expenditure 
percentages among the three levels of government, the final impact seems to be a decrease 
in the efficiency and quality of public services, especially those that have been recently 
decentralized at the municipal level and the less developed states and municipalities. 

In fact, fiscal decentralization has followed an erratic route with unpredictable results. The 
lack of coordination and planning for the transfer of programs and responsibilities to states 
and municipalities has created imbalances that have had indirect negative implications on the 
efficiency of public management as a whole. State and municipal governments appear to 
have spent more money to meet the costs of programs previously performed or financed by 
the federal government. The serious distortion caused by Operation Dismantle, however, 
has been that state and municipal governments have hired new personnel and assumed new 
financing obligations instead of absorbing those that were the responsibility of the federal 
government. As a consequence, instead of savings, additional expenditures have resulted 
because of the duplication of programs and functions, as well as the wasting of resources 
within the public sector.

34 

Velloso considers that the process of decentralization has exacerl>ated inefficiencies. He 
says that fiscal decentralization has not equally benefited states and municipalities. In the 
case of the states, the trend is toward the concentration of income in the more developed 
states of the Southeast and the South, particularly Sao Paulo, this occurs at the expense of 
the less developed states and exacerbates regional disparities. In the case of municipalities, 
the trend is to benefit big urban centers which are big fuel consumers and have large retail 
sales, particularly Sao Paulo and Rio de Janeiro and other state capitals. 

35 

Some other analysts have gone further. For instance, in a debate about Brazilian elites and 
the modernization of the public sector, Mailson Nobrega, who was Minister of Economy 
during the Sarney presidency, stated: 

The Constitution is producing great problems in the economic arena. I think that the 
Brazilian Constitution is a fiscal disaster, the greatest fiscal disaster in the history of 
the country. You could have a serious fiscal problem once in a while, but the 
Constitution has made it a constant one. It transferred to states and municipalities an 
excessive amount of federal revenue, around 25 percent of the total, and at the same 
time, it increased the expenses of the Federation. 

36 
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Some of the most striking outcomes of fiscal decentralization are found in the field of 
municipal administration. In this respect, Smolka

37 
points out three main problems. Frrst, 

there is a lack of incentive for local administrations to invest in more efficient tax systems. 
There is a vicious circle whereby property and other taxes are neglected because of their 
minimal contribution to local revenues; consequently, they are poorly collected. Second, 
there is waste and poor management because revenue decisions are dissociated from 
decisions about expenditures. This has been observed in the substantial increases in wages 
and employment by municipalities, reducing the available share for new investments and 
service maintenance. Third, a by-product of fiscal decentralization has been the 
proliferation of new municipalities (roughly 1,000 have been created since 1988). Most of 
these are financially nonviable, and transfers account for almost 99 percent of their income. 

A more moderate view is provided by Lobo, who states that the decentralization process 
"has not proved yet to be satisfactory, to the extent that there is not enough information to 
guarantee that it improved the services that are being provided, in terms of coverage and 
quality, and adequately focused towards the most needed. "

38 

Finally, in contrast with the previous criticisms, Lordello de Mello, who is one of the most 
distinguished Brazilian municipalists, acknowledges no shortcomings of the policy of fiscal 
decentralization and states, not without reason, that Brazil is the most outstanding case of 
decentralization in Latin America and a model for other developing countries. 

39 

Conclusions 

After more than five years of Brazil's implementation of fiscal decentralizatio~ it is 
worthwhile.to examine and draw some conclusions concerning the objectives set forth at 
the beginning of this chapter. 

First, the advocacy coalition framework provides a good understanding of the 
decisiomaking, implementation, and outcomes of fiscal decentralization. It might be 
observed that the decision to implement fiscal decentralization is better explained by the 
interests, positions, and opportunities of the different actors involved, rather than just as a 
technical or rational decision presumably made with large amounts of information and a 
wide array of alternatives. A critical role was played by the actors' perception of the 
previous experiences of military centralism and authoritarianism as economic failures. This 
feedback weakened the negotiating strength and position of the presidency and other 
opponents of decentralization at the time of the decision. 

Even more relevant were the regional interests represented by most members of the 
coalition in favor of fiscal decentralization and the lure of concrete gains for the different 
regions. In fact the incentive of new tax bases was the main thrust of the Southern and 
Southeastern votes, while the expectation of increased transfers explains the support of the 
Northeastern, Northern, and Center-Western coalition members. 

In this sense, policy making was neither the work of a small number of experts and 
analysts, nor the result of extensive debate involving grassroots organizations, public 
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opinion, or the media Rather it was the action of intermediate groups and forces that 
gathered sufficient negotiating power and brokerage skills to push forward the decision for 
fiscal decentralization. 

A second conclusion concerns implementation, viewed as the moment when the opposing 
coalition steps in as the main actor. It was not a head-on opposition but rather the 
"appearance" of seemingly unexpected elements within the policy subsystem that interfered 
and altered in a substantial way the expected policy result Among these new elements were 
the state public debt and especially the inte~gling of new fiscal resources with the 
transfer and rearrangement of responsibilities in what was called Operation Dismantle. 
These new elements changed the net gains of fiscal resources into a new net loss produced 
by the new arrangement of responsibilities, main1y in the areas of public works, health, and 
education. 

Third, in the area of policy outcome there are more questions than answers or conclusions. 
Apparently, states are doing well and municipalities are performing badly in the fiscal 
arena, but more research is required in order to substantiate this assessment and to 
determine whether local service delivecy has diminished either in quantitative or qualitative 
terms. A principal outcome seems to be that most of the states and capital cities have gained 
new powers and a greater level of decentralization. In this way, the initial hypothesis seems 
correct that the coalition in favor of fiscal decentralization was a critical element in the 
rearrangement of the previous fiscal structure and in achieving a greater proportion of fiscal 
resources for subnational governments. 

On the other hand, we must account as well for unexpected outcomes, such as the large 
number of municipalities which fell short of attaining their expected levels of fiscal 
performance. Until 1991, there was a difference of around 15 percent between what was 
expected in the 1988 fiscal reform and what the International Monetary Fund data shows 
was achieved. Other unexpected results of this policy were the proliferation of new 
municipalities and the supposed lack of incentives for municipal tax effort. These results 
completely change the previous perception of decentralization as closely associated with 
development and democracy. States and municipalities no longer perceive fiscal 
decentralization simply as a remedy for dictatorship and a tool to shun centralist 
authoritarian controls. Instead, they are now more concerned with how to match their 
increased amount of resources with the even greater amount of responsibilities that have 
been transferred to them. 

Lines for Further Research 

Several lines for further research emerge from the main concerns with fiscal transfers in 
this chapter. First, it is necessary to defme and establish some minimum conditions for 
municipal self-sufficiency. These conditions should comprise aspects such as populatioin 
size, degree of urbanization, and municipal economic base. These features could guide the 
creation of new municipalities in the future and perhaps lead the way towards municipal 
reform. 
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Second, it suggests the need for the creation of a reliable intergovernmental system of 
information and statistics on fiscal and budgetary resources. This system would design a 
methodology to estimate, measure, and compare revenue collection, transfers, and fiscal 
potentials. It would also greatly improve the feasibility of assessing and evaluating 
decentralization policy. 

Finally, it is necessary to study the area of incentives for local tax effort. Without this local 
effort, fiscal decentralization encourages dependency on transfers. A certain proportion of 
transfers might be tied to tax efforts according to fiscal assessment. As a rule, local service 
provision should promote self-sufficiency and, whenever possible, rely on user fees. 
Overall, the main pitfall of fiscal decentralization is the tendency to pour money into 
bottomless holes, creating the need for more transfers and thus wasting scarce public 
resources. Fiscal decentralization must be devised as a strategy in which financial resources 
are multiplied, rather than merely allotted and spent. 

79 



Notes 

l 
Paul A. Sabatier and Hank C. Jenkins-Smi~ Policy Change and Leaming: An Advocacy Coalition 

Approach (Boulder, Colo.: West View Press, 1990), p. 16. 

2 
Wayne A. Selcher, "A New Start toward a More Decentralized Federalism in Brazil?" Publius: The Journal 

of Federalism, vol. 19 (1989), p. 169. 

3 
Jbid., p. 170. 

4 
Ibid., p. 171; for a description of the revenue sharing system prior to the 1988 Constitution, see Jose 

Roberto Rodrigues Afonso, "Despesas da uniao com transferencias a outros niveis de govemo: Conceitos e 

evolucao recente," RevisUJ de Finallfas PUblicas, ·vol. 38, no. 373, Oanuary:-Marcb 1988), pp. 38-49. 

s Selcber, 0 A New Start Toward a More Decentralized Federalism in Brazil?," p. 170. 

6 
International Monetary Fund (IMF), Government Finance Statistics Yearbook (Washington, D.C., 1985, 

1992, 1993). 

7 
Paulo Vieira Da Silva, "Centraliza~o: Ainda uma variavel conspicua na sociedade brasileira," Revista de 

AdministrQfiio PUblica, vol. 21, no. 2 (April-June 1987), p. 104. 

8 
Shabbir G. Cbeema and Dennis A. Rondinelli, ed., Decentralization and Development: Policy 

Implementation in Developing Countries (Beverly Hills: Sage Publications, 1983), pp. 18-25. 

9 
Dennis A. Rondinelli and John R. Nellis, "Assessing Decentralization Policies in Developing Countries: 

The Case for Cautious Optimism,'' Development Policy Review, voL 4, no. 1 (March 1986), p. 19. 

10 
Roy W. Bahl and Johannes F. ·Lum, Urban Public Finance in Developing Countries (Washington, D .C.: 

Oxford University Press, 1992), pp. 387-388. 

11 
Ibid. 

12 
Ibid., p. 391. 

13 
Richard M . Bird, Intergovernmental Fiscal Relations in Developing Countries, Staff Working Paper no. 

304 (Washington, D.C.: World Bank, 1978) as cited in Bahl and Linn, Urban Public Finance in Developing 

Countries, p. 46. 

80 



14 
Centro de Estudos de Cultura Contemporanea (CEDEC), 'The Politics of Decentralization in Brazil,,., 

First Progress Report to the Tinker Foundation, February 1995, p. 13. 

15 
David Fleischer, "The Constituent Assembly and the Transformation Strategy: Attempts to Shift 

Political Power in Brazil from the Presidency to Congress," in The Political Economy of Brazil: Public 

Policies in an Era of Transition, ed. Lawrence S. Graham and Robert H. Wilson (Austin: University of 

Texas Press, 1990), p. 246. 

16 
"A Disputa do Bolo," Veja (April 13, 1988), pp. 82-84. 

17 
''Federal Tax Share to Shrink by 1993," Gazeta Mercantil (Apri\ 25, 1988), p. 2 . 

18 
Ibid. 

19 
Joao Paulo Dos Reis Velloso, coord., 0 LeviatiiFerido: A reforma do Estado Brasileiro (Jose Olympio 

Editora, 1991), p. 20. 

20 
Selcher, "A New Start Toward a More Decentralized Federalism in Brazil?" p. 175. 

21 
Amaury Souza et al., As Elites Brasileiras e a Modemizafao do Setor Publico: um Debate, Serie 

Seminarios y Debates (Sao Paulo, 1992), p. 21. 

22 
"A Liquida~ao de 64," Veja (September 7, 1988), pp. 42-44. 

23 
"A Disputa do Bolo,,, pp. 82-84. 

2A 
Ibid. 

25 
"Federal Tax Share to Shrink by 1993," p. 2. 

26 
Velloso, 0 Leviatii Ferido, p. 17. 

'J:1 ' 6 Ibid., p. 1 . 

28 
Statement by Jose Roberto Rodriguez Afonso as cited in Sigfried Marks, ed., Political Constraints on 

Brazil's Economic Development (New Brunswick: Transaction Puhl. , 1993), pp. 50-51 . 

29 
"Operation Dismantle," Ga~eta Mercantil (August 15, 1988), p. 4. 

81 



30 
Siegried Marks, ed., Political. Constraints on BraziJ's Economic Development (New Bnmswick: 

Transaction Publ., 1993), pp. 50-51. 

31 
"Staie Governors Battle Budget," Gazeto. Mercantil (December 5, 1988), p. I . 

32 
Marks, Political Constraints on Brazil's Economic Development., pp. 50-51. 

33 
Instituto de Pesquisa Economica Aplicada (IPEA), Instituto Brasileiro de Administracao Municipal 

(IBAM), e Escola Nacional de Achninis~ Puolica (ENAP), Subsidios para a reforma do estado. 0 novo 

pacto federativo (Rio de Janeiro, 1994), p. 77. 

34 
Ibid., pp. 160-163. 

35 
Velloso, 0 Levialdferido: A reforma do Estado Brasileiro, p. 18. 

36 
Souza et al., As Elites Brasileiras e a ModemizQfiio do Setor PUblico, p. 21. 

~ 
Martin Smolka, "Brazilian FJScal and Urban Reforms: Evaluating Property Taxes and Other.Fmancing 

Tools in a Systematic Cont.ex~" Rio de Janeiro, 1994, unpaginated. 

31 
Tbereza Lobo, "Decentrali:iation-Cballenges to the Local Governments," Rio de Janeiro, 1994, p. 1. 

39 
Diogo Lordello de Mello, "DecentraH~, papel ~ govemos locais no proce~o de desenvolvimento 

nacional e recursos financeiros necessarios para que os govemos locais possam cumprir seu papel," Revista 

de AdministrQflio Publica, vol. 25, no. 4 (1991), p. 216. 

82 



Chapter 4. Popular Participation and the Redefinition of 
Relatiom between Nongovernmental Organizations 

and Local Governments 

Kimberly G. Symes 

Introduction 

Bram's final departure from institutionaHzed military rule in 1988 marked the beginning of 
a long and difficult jomney toward democratization, decentralization, and eventually 
democratic consolidation. The collapse of the authoritarian state, along with the economic 
crisis Brazil suffered in the late 1980s, created an administrative vacuum in which state and 
local governments were unable to respond to the popular needs for public service delivery 
and development, including primary health care, solid waste disposal and sanitation, 
housing, education, and child care. Grassroots organization responded to the lack of public 
service provisions in the fonns of neighborhood organiz:ations, social movements, and 
other nongovernmental organizations (NGOs). Given this experience, it is important to 
understand how the nongovernmental movement has been intricately intertwined with 
democratization in Brazil In this context, nongovernmental organizations have acted as 
catalysts in the redemocralization process and have thereby connibuted to an expansion in 
the influence of civil society on public policies. 

The transition to democracy in Brazil was most significantly characterized by an increase in 
grassroots organization and activity and in the strengthening of authority within municipal 
governments. Grassroots movements played the important role of pressuring the military 
regime for a return to democracy by searching for what Pedro Jacobi calls "a 'third way' of 
action, between 'populism' and 'insunection' or between 'social democracy' and 
'bureaucratic socialism. "'1 

'The opening of government at the state and municipal levels was 
a response to this popular mobilization, manifested by the provisions for popular and 
democratic public administration and popular councils in the 1988 Constitution,2 as well as 
by the more participative municipal administrations of the Worker's Party (PT-Partido 
dos Trabalhadores), which enjoyed great electoral success in the 1982, 1985, and 1988 
elections, securing 36 municipalities. 3 

This chapter will addres.s these products of Brazil's political decentralization within an 
advocacy coalition framework, that is, the emerging patterns of state-society relations and 
ways in which nongovernmental organizations at the grassroots level interact with 
municipal governments and influence local and regional public policies. This study 
addresses the policy issue of how nongovernmental activity has adapted in order to 
significantly affect state and local policymaking in the areas of municipal administration, 
especially with regard to the improvement of living conditions and local service delivery. It 
focuses on three important considerations for furthering effective state-society relations in 
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Brazil: political legacies, issues of autonomy, and institutional transformation. Broadly 
speaking, this analysis examines the dynamics of interaction between governments and 
civil society in Brazil over the past ten years and its implications for Brazil's democratic 
consolidation. Joel Migdal has written, "For those interested in discerning how Third 
World societies have been ruled and the influence of politics on social change, the local 
level often holds rich and instructive hints. "

4 
The analysis of state-society micro relations 

within the municipal arena may be applied to the more complex macro level of national 
policymaking, offering an enhanced understanding of the dynamics among various state 
and civil policy actors in Brazil as a whole. 

In a country traditionally characterized by its bureaucratic complexity and state-centered, 
top-down governance, NGO activity, with its influence on policy issues, not only grants 
insight into state-society relations in Brazil, but also offers a way to pressure in favor of 
greater democratization of the governance process. This may be achieved through initiatives 
designed to increase popular participation in local policy design and implementation, 
understood as periodic intervention, both reflective and constant, through popular entities, 
associations, and movements from autonomous positions.

5 
This chapter identifies 

important considerations for the patterns of interaction between the government apparatus 
and NGOs in Brazil, and ultimately addresses how these considerations of state and 
societal relations are linked to Brazil's institutional development and democratic 
consolidation.

6 
First, however, we must introduce both a policy framework within which 

to analyze these dynamics, and a conceptual model of state-society relations applicable to 
the Brazilian context 

Policy Framework: The Advocacy Coalition Approach 

The recently developed advocacy coalition framework offers the best model for 
understanding the dynamics between NGOs and policymakers in Brazil. This framework 
distinguishes subsystems comprised of multiple dominant and minority advocacy coalitions 
competing within the broader public policy arena An advocacy coalition consists of "actors 
from a variety of public and private institutions at all levels of government who share a set 
of basic beliefs (policy goals plus causal and other perceptions) and who seek to manipulate 
the rules, budgets, and personnel of governmental institutions in order to achieve these 
goals over time. "

7 
These people share a particular belief system, such as basic values, 

causal assumptions, and problem perceptions, and show a non-trivial degree of coordinated 
activity over time. 

8 
In an effort to integrate policy analysis and policy-oriented learning 

within a more apprqpriate model, the advocacy coalition framework emphasizes "multiple, 
interacting cycles involving multiple levels of government. "9 

Other paradigms and theories focus on the incremental stages and. causal effects of policy 
formulation and fail to emphasize the importance of various actors within the subsystems, 
as is the case with the stages heuristic, multiple streams, and funnel-of-causality 
approaches. These frameworks are based on the premise of public policy formulation and 
implementation as a linear development, not allowing for simultaneous dynamics, 
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regressions, and competing coalitions with yaried interests. Other approaches involve a 
limited analysis of actors, viewing the roles of major executive and legislative policymaking 
bodies only at the national level, as in the iron triangle that links together interest groups, 
congressional committees, and governmental agencies, or studies focusing on a single 
interest group, negating the importance of other actors within a subsystem, as with 
traditional pluralist theories. The advocacy coalition framework abandons the past emphasis 
on individual interest and values, organizational rules and procedures, and the broader 
socioeconomic environment. It introduces the importance of additional actors, including 
journalists, researchers, policy analysts, and bureaucratic officials involved in policy 
formulation and implementation at all three tiers of government, into a policy arena 
previously thought to be dominated by interest groups and executive or legislative 
governing bodies. This more appropriate model the ref ore focuses on the dynamics between 
various advocacy coalitions and subsystems in respect to core belief systems and internal 
and external influences affecting the policy formulation process. 

Four basic premises of the advocacy coalition framework are offered by Paul Sabatier.
10 

First.is the importance of a time perspective of more than a decade for understanding the 
processes of policy change and policy-oriented learning. This allows actors to learn from 
evaluations of past policy initiatives. The second premise is an emphasis on political 
subsystems, that is, the interaction of actors from different institutions who follow and 
seek to influence governmental decisions in a policy arena. Third is the requirement for a 
subsystem to have an intergovernmental dimension, including actors at all three levels of 
government. The fourth premise is that public policies and programs can be conceptualized 
in the same manner as belief systems, i.e., sets of value priorities and causal assumptions 
about how to realize them. 

Ultimately, this framework deems that policy change over time is a function of four sets of 
processes: ( 1) the interaction of competing advocacy coalitions within policy subsystems, 
(2) opportunities and obstacles provided to the subsystems from external socioeconomic 
conditions, and system-wide governing coalitions, (3) output from other subsystems, and 
(4) the effects of constraints and resources from stable system parameters such as social 
structure and constitutional rules.

11 
From this analysis, Sabatier and Jenkins recognize three 

fundamental assumptions. First, "coalitions are organized around common beliefs in core 
elements": if the beliefs remain stable over a decade, so will the coalition. Second, 
"coalitions seek to learn more about how the world operates and the effects of various 
governmental interventions in order to realize their goals over time." And third, policy
oriented learning is confined to secondary aspects because of a resistance toward change 
regarding core beliefs. 

12 

Nongovernmental activity in Brazil fits neatly within this policy framework. First, some 
central characteristics of popular movements in Brazil, as suggested by Ann Boran' s study 
of Sao Paulo favelados, that is, the poor who live in Brazil' s makeshift slums referred to 
as favelas, appear very complementary to the advocacy coalition framework: a democratic, 
egalitarian structure; the expression of basic needs and desires of the population through 
developed objectives and projects; autonomy in relations with political parties and the state; 
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direct confrontation with political authorities; and social and political heterogeneity of 
affiliates, i.e., the multi--class nature of these movements.1

3 
More significant, however, are 

Brazil's tremendous bureaucratic apparatus and the increasing complexity of public policy 
in a newly redemocratized nation. A composite model which accounts for external forces as 
well as internal actors and dynamics within the various subsystems of differing, yet 
interrelated, policy issues is vital to the conceptualiz,ation of public policy in Brazil. 
Therefore, an understanding of the Brazilian state's capabilities is important when 
considering its dynamics with civil society. Joel Migdal's model of state-society relations is 
also helpful in understanding the interaction of societal and subnational governmental actors 
within Brazil's complex policy arena. 

Conceptual Framework: Migdal's Model of State-Society 
Relations 

Joel Migdal's analysis of the strengths and weaknesses inherent in the state and society 
offers a useful paradigm which departs from rigid preconceptions of state primacy. 

14 
His 

model depicts society as a "melange" of social organizations. He argues that social control 
in a society may not necessarily be concentrated in the state apparatus, but instead may be 
distributed among various fairly autonomous actors. In his words, "the overall sum of 
authority may be high in the society, but the exercising of that authority may be 
fragmented."

1
s Migdal also uses the term "weblike" societies to emphasize the diversity of 

values, beliefs, and memories among the various groupings of many Third World 
societies, giving rise to a host of fairly autonomous social organizations. Because of this 
heterogeneity, state-society relations, according to Migdal, are not dominated by the state. 

The political actors who participate in the policy arena relevant to this chapter, within the 
weblike societal construct, include local government officials, NGOs, and politicians. 
Local government officials include mayors, municipal administrators, and municipal 
council members. Likewise, according to John Garrison of the Inter-American Foundation, 
the grouping of NGOs is divided into three standard typologies: membership organizations 
(MOs), social movements, and grassroots supporting organizations (GSOs).1

6 
MOs are 

generally community-level, self-help groups (also classified as basista, or base-level, 
movements) not constituting social movements, such as neighborhood associations, but 
this category also includes trade unions. Social movements, also considered base 
organizations, surpass basic self-help strategies to engage more in making demands from 
the state, as exemplified by the Brazilian rubber tappers movement 

17 
GSOs are even further 

developed, acting as intermediary, "pedagogical" actors which provide technical, legal, 
educational, or organizational advice and training to base organizations. Political 
participation by these various types of NGOs may be either direct-using deliberate 
power~r representative through institutional channels.

18 
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Debates within the Literature 

As a result of this complex matrix of interaction between various NGOs and government 
actors, several debates within the academic literature have surfaced, three of which are 
particularly relevant to this policy issue. These three disputations range from academic 
concerns over the theoretical framework to more practical considerations of organizational 
and administrative typologies in relation to issues within public policy. 

New Social Movements 

The first addresses the dialogue of "new'' social movements (NSMs) within recent post
Marxist theory. Scholars have disputed whether these identity-based movements are indeed 
new and, more importantly, whether they are actually able to exert influence on state 
policies. Prior to the 1970s, social movements were class-based, characterized by their 
emphases on material concerns (i.e., goods and resources), instrumental relations, state 
orientation, vertical organii.ation, and negotiable demands. The novelty of NSMs is 
expressed by their focus on affective concerns (i.e., social relations and individual 
subordination), expressive relations, group orientation, horizontal organization, and non
negotiable demands. 

19 
Another expression is the greater independence from the state 

appara~ enjoyed by NGOs, considered to be untainted by patronage relations.
20 

Within the debate surrounding the newness of the social movements of the 1970s and 
1980s, which seek autonomous identity rather than political power, scholars criticize the 
idealism attached to this approach. Arturo Escobar and Sonia Alvarez argue that the 
premature celebration of ''new identities" has caused the older features in these movements 
to be overlooked. 

21 
In order to reconcile the double dynamics of both identity and strategy, 

the strategic aspect is often dropped from the new social movement concept. 
22 

The importance of this theoretical paradigm to the interaction of NGOs and Brazilian 
municipal government is apparent after the effectiveness of NSMs is addressed. According 
to Scott Mainwaring and Eduardo Viola, the Brazilian Christian Base Communities 
(CEBs-Comunidades Eclesiais de Base), feminist movements, ecological movements, 
and neighborhood associations, known as sociedades amigos de bairro, are representative 
of NS Ms. 

23 
These scholars propose that a paradox exists by which these movements 

achieve political ends through apolitical means, that is, via an anti-political way of doing 
politics. If this is the case, these movements risk becoming marginalized. It is more likely, 
however, that this approach is somewhat idealistic. The literature suggests that NSMs are 
able to establish power by forming regional and local community organizations in order to 
espouse new expressions of federalism, autonomy, and popular power within the context 
of civil society. This approach signifies that through the creation of NSMs, based on 
principals of personal and social identity rather than the appropriation of goods and 
resources, a more democratic society can be woven. 

This discussion, however, exaggerates the capacity of NSMs to create a new society while 
not completely considering the limitations of political efficacy and state capacity. Some 

87 



political scientists argue that NSMs do not fit within the existing institutional framework 
and would therefore give rise to new institutional forms beyond the control of the state. 

24 

Although NS Ms can initiate social change, they are unable to generate a transformation of 
civil society because such a change would depend more on the adaptation of existing 
institutions within the political system. 

David Slater asks how popular movements can strengthen democracy so as to avoid 
another collapse into military rule, while simultaneously challenging the exclusionary 
mechanisms of specific democratic institutions. 

25 
The answer can be found in the 

conjunction of post-Marxist, new social-movement theory with resource mobilization 
theory. (Resource mobilization theory is based on the premise that there are always 
grievances within social structures, and that social movements are a rational response to 
weighing cost and benefits contingent on access to available resources, group or~anization, 
and opportunity for collective action, often realized only with outside assistance) 

6 
With the 

assistance of GSOs, Brazilian MOs and social movements may be better organized and 
capable of transcending the past methods of popular protest and demand making to 
effectively negotiate with, and participate in, government policymaking. The 
aforementioned shift of tactics in collective mobiJization is the target of the second 
predominant contention of this research. 

Professionalization and Specialization of Nongovernmental Organization 

This second debate is more specific to the Brazilian context. A recent trend suggests that 
within the local policy arena, professionalized GSOs have replaced the more basista 
organizations of the past decade which played such a large role in the pressuring for re
democratization in Brazil. A burgeoning of GSOs in the late 1980s and early 1990s seems 
to confirm the tremendous presence of these Brazilian and international institutions. 

For 15 years prior to Brazil's democratic transition, popular organizations mobilized in 
opposition to the military government. Lawrence Graham notes three developments in 
particular, all at the local level: the emergence of CEBs, the rise of independent labor 
initiatives outside the controls of the state, and increasing political mobiliz.ation in the urban 
arena, allowing popular sectors experience with politically active participation.27 These 
initiatives, able to unite against authoritarianism, remained heterogeneous and easily 
fragmented after the removal of the military, which had been the unifying goal of the 
opposition throughout the abertura, or "political opening," after 1979.28 Even though the 
reception of popular participation by the state improved during this period, the opposition 
splintered in response to the increased participation and the reinstatement of a multiparty 
system during this period of political opening. Intermediary groups, such as GSOs, 
emerged as part of the burgeoning movement for democratization. These NGOs saw 
themselves as "mobilizers of public and private support for efforts by poor people to 
improve their lives,"

29 
and claimed responsibility for the majority of community projects 

undertaken at the dawn of the New Republic. 
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The emergence of GSO activity, concurrent with the transition to democracy, connotes a 
shift within grassroots activity from the anti-authoritarian protest of the past to greater 
interactive demand-making and negotiation at the local level in order to affect public policy. 
The entrance of opposition parties in state and municipal administrations in the 1980s aided 
this shift W fashioning the state apparatus to be more flexible in response to popular 
demands. With the simultaneous processes of municipalization and democratization in 
Brazil, GSOs have assumed a delicate brokering role from which they seek to balance 
public and private initiatives. At first primarily offering technical assistance and training to 
strengthen the popular sector, especially in the area of community development, Brazilian 
GS Os have assumed a greater role in Brazil' s democratization by leveraging changes in 
public policy through civic advocacy. An Inter-American Foundation evaluation officer 
states, "The challenge of NGOs then is not simply service delivery but institution 
building. "

31 
This is achieved by teaching citizenship and encouraging the poor to exercise 

their rights as citizens, whereby GS Os become "effective watchmen for civil society. "
32 

Therefore, the question of whether or not GS Os have replaced the activity of popular 
movements since the termination of authoritarian rule in Brazil does not address the real 
trend unfolding within Brazil's strides toward democratic consolidation. The process 
occurring is not a replacement per se of one nongovernmental type by another, but the 
reshaping, or maturing, of grassroots interaction with the state apparatus. New styles of 
activity by NGOs have demonstrated greater efficacy and influence on public policy. GS Os 
often have the technical, administrative, organizational, and intellectual background to 
extend grassroots activity after popular momentum has waned. 

Administrative Character 

A final debate within the literature requires attention. Specific case studies of interaction 
between various NGOs and municipal governments throughout Brazil show that a 
dichotomy exists between two forms of municipal administrations, clientelist and 
reformist. 

33 
Clientelism refers to a patronage relationship between persons of authority and 

members of the popular classes through which the power holder grants favors to those 
below him/her in return for support-in this case, political support. Within this 
relationship, only token popular interests are adopted by the power holder, just enough to 
elicit support, quite contrary to the participation and contestation inherent in democratic 
relations. In contrast, reformist administrations, for the purposes of this discussion, serve 
as a manifestation of more interactive and less paternalistic, participatory policymaking. 
The differentiation between the two depends on not only the administrative policies and 
procedures themselves, but also on political party affiliation. Public administration in 
municipalities governed predominantly by members of the PT, the embodiment of Brazil's 
new unionism (novo sindicalismo ), incorporates far greater popular participation from 
NGOs in policy formation and implementation than do clientelist administrations, often in 
association with mayors from the Party of the Brazilian Democratic Movement (PMDB
Partido do Movimento Democratico Brasileiro) and from populist platforms. The result is 
the development of a more interactive relatipnship between the state and civil society. 
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Willem Assies discusses the provisions of the 1988 Constitution in the forms of Organic 
Municipal Laws and the development of master plans for urban development in 
municipalities with more than 20,000 inhabitants. Article 29 in particular introduces 
"cooperation of representative association in municipal planning.',34 The author celebrates 
this designated participation, granted to such popular entities as urban social movements, 
allowing them to exert influence on municipal policies and thus broaden institutional 
participation. He feels left-wing experimentation with reformist administrations is a positive 
step toward democratization and municipalization. Unfortunately, few reliable assessments 
of these municipal experiments are available. 

At this juncture, an examination of the political legacies from the military dictatorship, 
which include corruption, delays, and political patronage, would be useful to understand 
the emergence of self-management movements and other forces at play within this 
dichotomy of municipal administrations. Frances Hagopian and Scott Mainwaring address 
how clientelistic politics have for decades determined the policy agendas and interest 
representation espoused by Brazilian governments at all three tiers of the federalist 
structure. 35 Also, state control branched out through a network of corporatist groups. 
TOday, interrelations between the state and civil society are still marked by an authoritarian 
political legacy, outlined by clientelism, patronage networks, and traditional political elites. 
The transition to democracy did little to undermine these traditional patterns in Brazilian 
politics. 

Therefore, present-day clientelist municipal administrations are predicated on these political 
legacies of patronage relationships, rooted deep in Brazilian history and reinforced during 
the military dictatorship. The problem is that "the means defeat the ends because the 
interests and power of those charged with translating policy and provision into physical 
actions take precedence.':.36 However, the participatory policies of PT-led governments have 
appeared to challenge this traditional political system. Lori Jane McClure illustrates the vast 
differences in governing techniques between the two forms of municipal administrations 
using Sao Bernardo do Campo in Sao Paulo as her example.n After the PT won the 
mayoral office in 1988, it practiced an open, participatory government based on social 
justice and the condemnation of clientelistic practices. Grassroots participation was 
emphasized within the decentralization of decisionmaking. The policies of the PT 
administration for interfacing with civil society stand out in contrast to those of the previous 
administration under the PMDB after 1982, which functioned predominantly on clientelistic 
relations. (Interestingly, one scholar, Robert Gay, suggests that grassroots organizations 
may not necessarily be passive victims of clientelistic practices by politicians. Instead, 
popular organizations may use the s~stem to their own advantage, discontinuing electoral 
loyalty upon termination of favors.) 

This continuum between municipal administrative forms needs to be developed further, 
especially with regard to case studies of clientelist administrations, since PT success stories 
appear more prevalent within the literature. However, the exaltation of reformist-style 
governments prompts the need for a more extensive inquiry of the obstacle.s and benefits of 
decentralized municipal governments. This topic will be addressed later in the chapter in the 
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discussion of important considerations for enhancing effective interaction between popular 
organizations and municipalities in Brazil. 

Toward the Improvement of State-Society Relations in Brazil 

Although a working model outlining the relationship and interaction between NGOs and 
local governments in Brazil has yet to be proposed, a closer examination of three important 
considerations helps to enhance the current understanding of these state-society dynamics. 
Of initial relevance are the legacies left over from Brazil's 20 years of military rule, not 
compatible with the present federalist system with regard to popular efforts to secure 
effective relationships with local governments. NGOs have adapted to these legacies of 
state-society dynamics from the authoritarian period in an effort to strengthen popular 
participation and civil society as a whole, as well as to improve their overall socioeconomic 
situations. These legacies determine the significance of the second issue to be examined, 
that is, the tremendous importance of maintaining organiz.ational autonomy felt by the 
various social groups and movements that have actively made demands on municipal 
governments within the past ten years. 

Finally, the need for institutional transformation and additional channels of popular 
participation within a new conceptualization of democracy surfaces as a fundamental 
consideration for ensuring the betterment of interaction between NGOs and governments. 
This improvement of current state-society relations in Brazil therefore emerges as a crucial 
issue to be acknowledged for effective future policy formulation and implementation. 

Legacies of State .. Society Relations 

During the two decades of military rule, popular issues were polarized between social 
rights and political denials.

39 
In general, social organizations in Brazil during this period 

often suffered from four traditional dynamics of state-society interaction: clientelism, 
authoritarianism, co-optation, and political manipulation. Popular acts of contestation were 
thwarted by the coercive power of government and transformed into relationships of 
obedience and subordination. By the end of this period, the state, as the principal 
interlocutor, was viewed as an adversary, responsible for the poor socioeconomic 
conditions and accused of capturing popular interests with clientelistic tentacles. 

40 
The 

concept of "social apartheid" has been presented to explain the discrepancy of public 
services and geographical separation between the different income groups in Brazil today.

41 

As a result, popular organizations responded to the defeats of the military period by 
adapting their methods of demand making and interaction with the government to meet 
Brazil' s attempts at democratization and decentralization. 

A principal adaptation made by popular organizations to combat such legacies of past 
governments and policies is to shift their conceptualization and articulation of demands. As 
noted in Boran' s case study of the Movement for the Defense of Favelados (MDF
Movimento pela. Defesa dos Favela.dos) in Sao Paulo,favelados learned that clientelism 
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can be battled by shifting demands from concessions for individual/avelas to those for 
decent living conditions as a fulfiJlment of their basic human rights as· workers and as 
human beings.

42 
In general, the current language framing popular demands refers to such 

decent living conditions and the access to public services as rights of the citizenry rather 
than as privileges granted to the population, as suggested by the actions of past clientelistic 
governments. The neighborhood associations of Angra dos Reis (Associafoes de 
Morad.ores) offer another example of a popular organi:zation which seeks to improve 
conditions of urban life, identifying these improvements as rights that should be guaranteed 
to society by the state. 

43 
Within this conceptuaH:zation, the state is viewed as directly 

responsible for supplying the essential services for the population. 

Also included within this category of rights of the citizenry is the access by the general 
population to institutional mechanisms. The First National Conference of Nourishment 
Security (I Conferencia Nacional de Segurartfa Alimentar) of June 27-30, 1994, not only 
recognized nourishment as a right of the people but emphasized developing new channels 
of participation. In his assertion of the need to construct new relations between state and 
society, the director of the conference, Antonio Ibanez Ruiz, stated: 

Society desires, and is currently pursuing in practice, to establish new forms of 
relations with governments, assuming each time a more central role in the debate 
and implementation of public policies. Society wants to participate, society wants to 
bring to the maximum limit the exercise of the rights of the citizenry .

44 

The uncovering of new forms and mechanisms of partnership and articulation between 
government actors and nongovernmental action was a primary objective of the conference, 
further emphasizing the creation of new forms of state-society relations. 

Additional techniques have been developed in order to confront unresponsive 
administrations and the avoidance of decision-making by municipal officials, passed down 
as a legacy of the authoritarian period. Case analyses of urban social movements by Boran, 
and of rural social movements in Southern Brazil from 1978 to 1990 by Zander Navarro, 
uncover the necessity of these adaptations by popular organiz,ations within their relations 
with various levels of the Brazilian state.

45 
Whereas Boran focuses on the activities of 

favelados in Sao Paulo, Navarro examines four rural movements: the Regional 
Commission of Persons Affected by Dams (CRAB), which objected to the construction of 
hydroelectric dams in the Alto Uruguai River region; the union movement of rural workers 
which opposed the official union structure centered on the Federation of Agriculture 
Workers (FET AG); the landless rural workers movement, known best as sem terra 
(without land); and the movement of women rural workers. 

A few common difficulties are uncovered from the research of Boran and Navarro that shed 
insight into necessary considerations for improved state-society relations. The first is the 
need for popular organizations to focus on the municipal level. One successful example 
concerns the favelados of Sao Paulo. Faced with the authoritarian legacy of government 
avoidance of decision making and commitment, as well as "passing the buck" upward to 
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highly inaccessible political authorities often located in Brasilia, they directed pressure at 
state- and municipal-level policies and officials to achieve more efficacious political 
interaction. Demands were therefore designed and articulated to address solely municipal 
agencies and programs. As a result, many demand-oriented community groups have 
learned to act pragmatically, making use of contacts and adopting ideological stances which 
reaffirm their autonomy from political parties and the state. Within these resolutions, tactics 
are constantly redefined to balance practical conquests with displays of autonomy .4(, 

Also important is the organizational development of each movement and its efforts to 
increase the sustainability of popular demands and ward off government attempts at 
political manipulation and co-optation. A movement's limited notions of politics often 
disable its comprehension of social demands as collective rather than universal, and prevent 
its accep~ce of other social forces and institutional organizations as well as the multiplicity 
of popular demands. Some of the rural movements examined by Navarro would have 
benefited from a better understanding of different government branches and how they 
function within the state structure. In contrast, the neighborhood associations of Sao 
Bernardo used this understanding to their benefit after the previous municipal 
administration was replaced with a less sympathetic mayor. The association's participants 
changed their strategy of placing demands on the mayor to one which routed their claims 
through city council members, meeting with greater success overall. 

47 

In addition, the persistent concentration by organizations on one principal objective is 
another strategy, consistent with the methodology of the advocacy coalition framework. By 
focusing attention on the one collective priority around which the group is mobilized and 
de-emphasizing secondary, conflicting desires, a mobilized group has a better chance to 
remain united and autonomous. In the case of the Sao Paulo health movement's 
participation with the local health administration, the Center for Studies of Contemporary 
Culture (CEDEC-Centro de Estudos de Cultu.ra Contemporanea) argues that the 
movement has adapted its method of interaction to thwart the possibility of manipulation by 
the government. One tactic is for members to have clear objectives and continue pressing 
for the alternatives desired. Therefore, movement representatives strive to exhibit "clarity of 

48 
what they want, of when they should be present and of when they should say no." 
Interestingly, Navarro asserts that the initial democratic character of the movements 
weakens over time, especially in the realm of previously high levels of participatory 
decision making. He argues that such democratic practices are not ends in themselves (as 
suggested by NSM theory) but are tools used to attain tactical objectives.4

9 

Last, it is important that popular organizations and/or coalitions do not presuppose Brazil to 
be a responsive state, that is, a state that has the capacity, resources, and will to meet the 
popular demands of its population. Each municipal and state government functions on 
individual policies and financial resources (secured through the 1988 Constitution) and is 
governed by manifold, competing political orientations. This consideration has provoked a 
recent need to learn more about the disputed policies and the possibility of influencing them 
through the impact of their actions. As the case studies suggest, those movements 
interacting with reformist and participative municipal administrations were able to achieve a 
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far greater degree of success than those confronting unresponsive administrations laden 
with authoritarian legacies. 

Another study describes exemplary initiatives in solid waste treatment in Curitiba and in 
two Sao Paulo neighborhoods, Vila Madalena and Monte Azul, as examined by the leading , 
GSO, lnstituto de Estudos, F Omulfao e Assessoria em Politicas Socia.is (POLIS-Institute 
of Studies, Training and Assistance in Social Policy).so In 1989, a conscious effort was 
made to form a functioning coalition between P6LIS, the municipal governments, and local 
social movements and community associations through training seminars and information 
collection and analysis. Successful projects include the cleanup of the Monte Azulfavela as 
a result of door-to-door publicity and the 80 percent participation of a selective collection 
effort in Vila Madalena Curitiba also enjoyed tremendous popular participation in its 
recycling programs (approximately 70 percent of the city population in comparison to the 
10 to 15 percent participation of New York City).

51 
Curitiba's success is also demonstrated 

by a resulting 80 percent reduction in volume of waste which required long-term storage, 
and a decrease in the costs of collecting and sorting, both achieved through incentive-based 

S2 
programs. 

The cooperation developed between the neighborhood associations and the municipal 
government, ex~mplified by the aforementioned cases, functions to an extent on the notion 
of mutual need. The associations provide the municipalities with information about the 
impoverished areas, mobilizing voluntary local labor, while the government offers 
credibility to the organiud local activity. This mutual need in itself transcends traditional, 
vertical, patronage relationships. A new political dynamic is therefore. cultivated, interpreted 
by one scholar as the dislocation of traditional practices of clientelism and the opening of 
mechanisms of negotiation to popular participation in which demands and claims regarding 
public resource distribution may be presented as a list of priorities. 

53 

This idea of participation is not limited to the popular intervention into the discussion and 
definition of government priorities and actions alone. It has been further developed into the 
notion of rights and obligations of the prefeitura, in practice, with the collaboration of the 
population in the costs of programs and the development of works within the municipality. 
One government official of Ronda Alta, an example of top-down mobilization, states, "In 
all the public works, we have looked for the participation of the population to not become 
something donated by the prefeitura. Before the execution of whatever work, paving, 
hydraulic net, etc., the people have sought discussion until they conceive the elevated costs 
and the difficulties that the people have in executing certain works."

54 
This official's attitude 

is based on the idea that the citizenry acts better toward that to which it contributes and from 
which it benefits. This posture definitely breaks with the paternalistic system of the past, 
offering greater administrative transparency and reinforcing an idea of co-responsibility in 
municipal management. 

This is not to say that all popular endeavors to improve public services and impoverished 
conditions have met with comparable success. The shortcoming of this body of literature is 
that it offers only successful case studies within reformist municipal governments; it does 
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. . 
not grant a representative sample of NGO activity and interaction with Brazilian municipal 
administrations as a whole. Unfortunately, there are few examples available which portray 
state-society interaction within clientelist administrations. 

Regardless of this limitation, the available case studies demonstrate that Brazilian NGOs 
have undergone, to varied degrees, organizational learning based on confrontations with 
past policies and intergovernmental experiences as attempts to adapt and maneuver. The 
principal consequence of this learning has been the strengthening of organizational 
autonomy and/or the importance of autonomous activity to these popular mobilizations. 
Therefore, the issue of autonomy emerges as a prominent consideration in the elaboration 
of state-society relations. 

The Question of Autonomy 

Fear of political manipulation, a product of the co-optative and clientelistic methods of the 
past, has led to autonomy as the principal question of popular associations and 
organizations in Brazil today. The belief has emerged that if an organization operates from 
an autonomous base, it has more strength with which to resist government domination 
within its relations with state agencies and officials. The goal is the ref ore to transform these 
nongovernmental associations into collective interlocutors who are able to generate active 
participation and to represent the population without becoming dependent on the state, thus 
breaking the embedded legacies of Brazilian politics. 

One example of this pursuit for autonomy through self-sustainability is demonstrated by the 
Cooperative of Autonomous Sorters of Paper, Scraps, and Recyclable Materials 
(COOP AMARE---Cooperativa dos Catadores Aut6nomos de Papel, Aparas, e Materials 
Reaproveitaveis), a Sao Paulo association of street dwellers. This cooperative organizes the 
collective recycling of paper and cardboard, functioning on the resources of and 
contributions from the participating catadores themselves. By reinvesting profitc; back into 
the cooperative, COOP AMARE has been able to move beyond its initial dependence on 
external donations and now sustains its own operation. ss 

Accordingly, Boran's study of thefavelados of Sao Paulo attributes the search by these 
movements for autonomy from other political forms, and their policies of direct 
confrontation with political authorities, to popular mistrust toward the political legacies of 
clientelism, co-optation, and manipulation. She indicates how steps by the prefeztura to set 
up regional committees of grassroots-movement representatives and social workers through 
which to channel popular demands was seen by the favela movement as a blatant attempt to 
demobilize that movement under state controls. 

56 
With regard to their emphasis on direct 

confrontation, these movements aim to augment popular penetration into the decision
making function of local governments, especially with regard to the distribution of public 
resources, priorities for land use, and modes of urban government. Disputing the 
contention by Mainwaring and Viola that NSMs, such as the favelados, are apolitical, 
Boran contests: 
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Fear of party political manipulation ne.ed not imply that a popular movement be 
apolitical. Rather, its interests will be better served if members are highly politicized 
because they can then evaluate the strengths and weaknesses of each political party, 
know how to relate to them and judge the timing and feasibility of struggle for 
change in a given political configuration.

57 

Government manipulation aside, an additional danger exists for popular organintions: the 
loss of autonomy and thus the force behind their claims. To combat this haz.ard, CEDEC 
asserts that syndical and popular movements should establish immediate autonomous forms 
for discussing and elaborating policy proposals for their sector, independent from official 
organs. 58 The mobilization of the health movement in this case is based on the recognition 
of institutional mechanisms being within the rights of the citizenry. The objective is then the 
democ~tization of information in order to generate a process of independent popular 
participation. Various independent or popularly created institutions and organizations are 
presently working to subsidiz.e information collection and research, as in the case of the 
catadores of Sao Paulo,S9 in an attempt to counter the existing constraints on information 
dissemination and further their own autonomy. 

In her study on favelados, Boran notes three additional considerations for the maintenance 
of autonomy by popular organizations. First, she believes popular movements cannot 
maintain themselves entirely independent of the state because the state penetrates and 
organizes civil society. This intervention occurs in three ways: (1) through the complexity 
of the expanding state bureaucratic structure, intensified by the institution of different 
departments for dividing and processing social demands; (2) through state-imposed 
language and procedure, complicating the legal process and imposing limitations on those 
of inferior understanding; and (3) through a state-imposed rhythm of negotiatio~ that is, 
by the state's determining when and where decisions are made and whether demands are to 
be co-opted or repressed. Second, internal diversity is necessary because the movement's 
objectives must encompass the heterogeneous political tendencies within the group in order 
to overcome the variant political options of its members if unity is to be maintained, 
consistent with the advocacy coalition framework.. Finally, popular movements must 
struggle against outside influences, such as pastoral agents, political militants from the 
different parties, and outside agencies and support groups (referring to GSOs).
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Although a continual struggle ensues between these external agents and popular 
associations in order for the latter to ensure their autonomy, GSOs, pastoral agents, and 
political parties in particular often serve a dual role as both coalition members and policy 
brokers, as classified by the advocacy coalition framewor~ balancing public and private 
initiatives among coalitions.

61 
In the case of the catadores, GSOs have attempted a more 

participatory method of intervention to replace the past assistentialist approach. In their 
case, associations of moradores were coordinated and encouraged by GSOs, with 
emphasis on communitarian spirit, self-organization, the development of a critical 
consciousness, and political force allowing for autonomy and the increase in the power of 
their demands. 

62 
In another instance, POLIS acted as a participant within a coalition formed 

around popular alternatives for solid waste disposal within particular municipalities, while 
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simultaneously coordinating channels of interaction and information among affiliates of the 
local associations involved, the respective municipalities, and various GSOs, with whom 
they shared the resulting knowledge from the projects. In this case, POLIS served as a 
reliable broker of information, bringing together municipal officials with community 
leaders to design effective policies that have sustained public support. 

63 
As demonstrated by 

this case, GSOs at times prove to have an effective ability to span the continuum of local 
project implementation and public policy advocacy. 

However, there are limitations to the role played by GSOs as facilitators of communication. 
These institutions vaiy considerably in their abilities to gamer resources and to affect 
policy, often suffering from encapsulation. 

64 
Accountability, dependence, and 

professionalization emerge as the leading criticisms toward nongovernmental aid and 
activity in developing nations. GS Os have frequently been reproached for their 
extraordinary lack of accountability, demonstrated by misallocations of resources and rare 
evaluations of project efficacy. Furthermore, there is a tendency for GSOs to favor short
term relief projects to long-term development aid, a fault which undermines essential future 
institution-building. This may, however, result from the need for GSOs to pursue certain 
projects within their interests that can be completed quickly in order to secure their funding, 
as well as to attract additional funding sources. As a consequence, the specialization of 
projects can eventually lead to the professionalization of grassroots activity. 

Also, the high middle-class character of GSOs constrains their efficacy as legitimate 
brokers for the popular sector. Through the professionalization of social work through 
GSOs, the Brazilian middle class has surfaced as an articulator and mediator of social 
demands, suggesting a tendency toward "ventriloquism" by speaking for the popular 
classes.

6
s Using GSOs as channels for participation in the public sphere, middle class 

technicians and government officials are able to migrate between the various institutional 
spaces, most significantly between GSO positions and public administrative posts.

66 
This 

may be harmful to the effectiveness of GSOs to confront state programs and policies, 
because of previous sentimental affiliation, or the possible distancing by these 
professionals from the social demands they seek to represent through their interchangeable 
ties with both opposing parties, civil society and the state. Furthermore, GSOs often cause 
the specialization of different interests within coalitions, intensifying competition and 
provoking the inefficient resolution of demands by individual cases.
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Pastoral agents also play a significant role in supporting popular demands and the dialogue 
between popular associations and the government. With the intensification of liberation 
theology in Brazil during the 1970s, the Church has become very active in popular demand 
making for both urban and rural improvements of living conditions, yet retains its esteemed 
position within Brazilian society. CEDEC concedes that the regular channels of 
communication between the population and its representatives within the health care 
subsystem of the policy arena were formed in conjunction with members of the health 
movement, the church, and neighborhood associations.

68 
Boran also maintains that when 

confronting the PMDB-led government, the f avelados met with greater success by breaking 
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ties with the PT and accepting support from the Catholic Church, because of the 
government's hostility toward the former and desire for improved relations with the latter.69 

This shuffling of support and realliances within coalitions demonstrates the major effect 
nontraditional and nongovernmental affiliations have on the successes or failures of 
relationships between the government and grassroots mobilizations. The particular case of 
the favelado movement in Sao Paulo conforms well with the advocacy coalition 
framework: the core beliefs and goals of the movement remained intact while the strategic 
alliances were rearranged in order to best promote their demands within the local policy 
arena. 

Unlike the beneficial and manageable alliances popular organizations enjoy with GSOs and 
pastoral agents, the entrance of political affiliations into the equation may severely 
undennine their autonomy. First, leaders of movements become affiliated with political 
parties, linking social interests, parties, and municipal governments.70 Second, the 
leadership of popular mobilizations may be subject to an individual rather than collective 
form of co-optation. As seen with the neighborhood associations in Sao Bernardo, political 
parties sought to attract community leaders within these associations, thus jeopardizing the 
autonomy fundamental to their organization. 

71 
Last, political parties, such as the PT, 

intentionally become tightly interwoven with grassroots movements and activities, as 
demonstrated by Navarro's examination of rural movements in Southern Brazil. In his case 
studies, affiliation with the PT created ~artisan cleavages within rural movements, 
ultimately having a demobilizing effect.72 Political parties are also suspiciously thought to 
be "disguised" within grassroots organizations, attempting to influence the popular choice 
of candidates. 
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At times, however, political parties also serve as intermediaries, or brokers, between the 
popular sector and the government, willing to subordinate to the guidelines of various 
movements. The question then arises: Is this dynamic co-optation? If so, what implications 
does it hold for autonomous organizations? With these questions, the consideration of 
clientelism returns. 

The notion of clientelism as an old concept for a new situation has been posed to attend to 
this ambiguity within state-society relations.

74 
Many public agencies now open their doors 

to popular pressures, and personal contacts between political candidates and NGOs are 
widespread. The case of the 1982 mayoral elections in Sao Paulo stands out as a good 
example of this phenomenon. 

75 
When members of the extremely poor neighborhood of 

Jardim Tupy interviewed the mayoral candidates and chose to support Luiz Carlos Hauly, 
who campaigned on the platform for consultation with community groups, Jardim Tupy 
received promises for a community garden which was awarded after Hauly's victory. 
Although this was reminiscent of clientelistic techniques, one could argue that Hauly 
governed a very interactive, reformist administration, which attended to many social 
demands and emphasized services rather than the control of electoral clienteles; thus the 
autonomy of the neighborhood association remained intact. 
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Much like the political legacies for state-society relations from the authoritarian period, the 
·predominant importance placed on autonomy by popular organizations must also be 
rethought With the emergence of participatory and reformist municipal administrations, the 
mobiliz,ation of civil society and the activities of local governments have become 
tremendously interwoven. Whether in the case of Ronda Alta, in which popular 
mobilization has forced the prefeitura to compromise since 1992 and to incorporate this 
mobilization into the decision-making process by cultivating continual dialogue with the 
base sectors, or in the case of Icapui, in which the mechanisms of effective popular 
participation in the areas of health and education have been much more the result of top
down initiatives by the prefeitura in an effort to improve service delivery, a greater linkage 
has developed between municipal governments and popular participation.

76 
Ultimately, an 

institutional transformation of the channels of participation will be needed to accommodate 
this maturing of popular participation and to advance state-society relations as a whole. 

Institutional Transformation 

Within contemporary Brazilian state-society relations, the dichotomy between methods 
used to include the participation of civil society undeniably delineates executive power as 
either authoritarian or democratic. In both instances, the new focus of popular intervention 
has become less assistentialist and more participatory, with projects of new political and 
social character permeating existing institutions. In Brazil and other developing countries, 
democratic political institutions are unable to withstand internal challenges or conflict 
because they have not fostered deep enough roots in their own societies. As Tocqueville 
observed, "civil associations pave the way for political ones."

77 
In order to surpass 

completely the political legacies left from the previous 20 years, an institutional 
transformation must occur in Brazil that would more constructively facilitate state-society 
relations. This transformation should be based on new, decentralized mechanisms of 
influencing public policies, decentralized relations between state and society, and 
decentralized channels of participation. 

Arguably, existing social policies have been characteriz.ed by centralization, institutional 
fragmentation, the absence of participation, ideological manipulation, and the inequity of 
investment 

78 
A more integrated approach is the ref ore needed which emphasizes the present 

trends of decentralization and democratization in Brazil. 

Pedro Jacobi of CEDEC argues that municipalization and decentralization are, indeed, the 
principal instruments required for this transformation. The development of democratic 
municipal politics, based on the inclusion of civil society in the management of municipal 
services and in the determination of public programs and policies, depends on both 
decentra.Ji:zation and participation. Therefore, the modem concept of "decentralization" for 
Jacobi is directly associated with the democratization of the state, as is also advocated by 
most GSO literature addressing Brazil.

79 
One scholar has even ventured to say that a 

reconceptuali:zation of the state is needed for the pursuit of more democratic municipal 
80 

governments. 

99 



Therefore, the process of municipal democratization is an additional mechanism for 
furthering the institutionalirntion of relations between the state and civil society. For the 
administrative regime to maintain credibility during this complex process of political 
decentralization, participation should be a constant process of state-society interaction, with 
the popular sector acting as the protagonists and various GSOs as interlocutors. This 
development of citizen participation breaks existing legacies of patronage relations.

11 

However, there are limits to this participation; alone, it cannot remedy all problems of 
citizens regarding access to public services. The state's capacity and insufficient resource 
availability, considered by the advocacy coalition framework as stable system parameters, 
are also required. As skillfully stated by Cardoso, "political democracy and democracy of 
the state apparatus did not necessarily evolve at the same pace."

82 
However, according to 

CEDEC, this does not eliminate the ability to create conditions for more equity in the 
distribution of these scarce resources. 

There are also limits to the promotion of decentra.Jiz.ation as a panacea for all obstacles and 
inefficiencies of present state-society relations. In actuality, an inevitable tension exists 
between the need to implement an efficient administration and the simultaneous urgency for 
the development of popular participation, destined to promote administration by the 
citizemy. Therefore, within this political conceptualization, the tension is between 
centraliz.ation and decentralization, rather than ideological differen9CS. Centralized social 
agents, such as political leaders, functionaries of the state, and large enterprises, strongly 
resist decentralization efforts by local politicians, urban and regional social movements, and 
1 alb 

. 83 . 
oc usmesses. 

Another argument against decentralization is the inevitable speciaJization of interests. As 
discovered by Cardoso's research, no one organization has the legitimacy to represent the 
demands of everyone; this forces individual groups to negotiate and form coalitions with 
different public agencies for different interests. A paradox emerges in that the strength of 
local groups is dependent on their ability to appear representative of the entire population, 
yet circumstances have forced groups to specializ.e, making each more viable as 
delegates. 

84 
Ultimately, competition is intensified among them and social demands must be 

resolved individually, inefficiently draining society's confrontational capacity on multiple 
efforts and inter-organizational competition. 

Furthermore, decentra.)jzation may not always translate into effective practices of local 
management, principally in light of the scarce transference of abilities, functions, services, 
and resources as well as the lack of real decision-making power in decentralized political 
organisms. In the case of the favelados, Boran mentions the frustration felt by participants 
as a result of the internal diversity of the municipal government., which involves various 
bureaucratic branches and specialized departments handling different social demands. She 
argues that this decentralization of municipal decision making hinders the ability and 
strength of nongovernmental institutions and associations to confront the state, because the 
decentralized structure necessitates the fragmentation of their actions. 85 The result may be 
the demobilization of their efforts and possibly even the disintegration of the organizations 
themselves. 
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Yet, contrary to this critique, a decentralized and federalist government apparatus may 
ultimately facilitate the ability of popular mobilizations to influence social policies by 
offering multiple avenues of protest and demand making within different levels, branches, 
and departments of government. If one channel is obstructed, popular associations with the 
resources to sustain their endeavors are able to pursue additional routes with the increased 
possibility of eventually obtaining an audience receptive to the demands being exerted. 
However, organizations that lack the funding and tenacity to take advantage of the 
decentralized government structure may become lost within the bureaucracy. Thus, the 
need for more institutionalized channels of civil participation remains. 

The challenge ahead is to formulate institutional mechanisms that are able to create 
transparency of administration, pursue solutions for popular demands, and guarantee 
effective forms of participation through innovative projects. 86 Greater administrative 
transparency would reinforce the idea of co-responsibility, by both the state and the 
population, within municipal management. As seen in the case of Ronda Alta, the process 
of popular participation can lead to a position in which the prefeitura shares responsibility 
and power in defining municipal politics, ruling by compromise. Besides the benefits of 
improved policy formulation and popularly supported implementation, additional 
mobilizations and associations among the population have also been stimulated. 

87 

The demand by NGOs for management participation within municipalities signifies not 
only a self-serving desire for inclusion, but also an aspiration toward responsive public 
goods management by responsible bodies, emphasizing the need for fair dealing and 
transparency. In particular, we might recommend to prefeituras four important 
characteristics that might help them to transform and improve state-society relations in 
Brazil. Foremost, the transparency of government actions is necessary to relieve existing 
skepticism and hostility toward the state and to rebuild legitimacy and credibility. Second, 
mechanisms which permit popular access to information must be cultivated in order to 
achieve the aforementioned transparency. Third, relations between municipalities and civil 
society would benefit from the formulation and negotiation of government projects within 
public spaces, as demonstrated by the Prefeitura of Ronda Alta. Finally, the further 
promotion of initiatives to stimulate popular organization by prefeituras would advance the 
democratization process via the mobilization of civil society. 

Conclusion 

One of the most important considerations for the interaction of NGOs with local 
municipalities is the type of municipal administration that is involved. More participatory 
administrations, whether the participation is generated at the grassroots level or instigated 
from the top down in local instances of weak civil organization, have enjoyed greater 
accomplishments overall in effective policy implementation. 

The connection between popular participation and decentralization is also inherent within 
the improving relations between nongovernmental activity and local governments. 
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Democratization and municipalization in Brazil are undoubtedly complementary processes. 
NGO-state cooperation at the local level serves to strengthen elected local governments, 
thereby facilitating Brazil's move to empower decentralized municipal administrations. 
However, as discussed earlier, it is useful to recall that this acceleration of democratic 
mobilization by the popular classes through the various NGOs does not necessarily signify 
that the transformation of the state apparatus has expanded to incorporate, or respond to, 
such mobilization. As demonstrated by the incorporation of social movements into local 
governance through popular councils constructed under reformist administrations, the 
existence of localism, fragmentation, corporatism, and the rejection of representation by 
neighborhood organizations at times impedes their success as a positive expansion of the 

88 
state apparatus. 

Regardless, a shift of attention has occurred and now focuses on the interaction between 
public policies and popular movements and on issues of democratization and the extension 
of social policies. For this, the advocacy coalition framework of analysis offers assistance. 
Past policy frameworks have been too linear and rigid to accurately portray Brazil's 
complex political and social structure since its return to democracy. New groups that were 
repressed for years are now challenging the government's ability at all levels to negotiate 
with diverse sectors. The social web formed by this participation has been described as an 
associati:ve net, as wide as it is plural, multifaceted, and decentralized. It is not free of 
problems, contradictions, ambiguities, and frailties, and there are several levels of 
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co ct. 

Although the advocacy coalition framework may be praised for emphasizing the 
participation of diverse sectors of civil society, this paradigm is also inadequate in many 
respects for the Brazilian case. Differing methods for incorporating popular participation 
within multifarious municipalities, and for generating dialogue with different 
neighborhoods, suggest a lack of continuity in processes of policy formulation and 
implementation from one locality to the next, causing one to wonder if a single model can 
be imposed. Yet, the advocacy coalition framework has the broadest paradigm among 
public policy frameworks, and remains best at offering some degree of structure to the 
policy issue at hand. Its insistence on an extended period of analysis allows for the 
identification of processes of policy learning, resulting in the redefinition of strategic 
alliances within coalitions and the adaptation of techniques to ensure the most effective 
government responses to popular demands. This learning is fundamental to the ongoing 
development of improved state-society relations in Brazil at the municipal level, and to the 
extension of channels of civil participation in governance. 

Along with the need for a more comprehensive policy framework to be applied to the 
Brazilian case, a reconceptualization of democracy may also prove useful. Liberal 
democracy has been understood as popular pressure through the presentation of demands 
to the government, representation of the population, and the delegation of responsibilities 
within the democratic structure. However, democratic practices are no longer seen as an 
end in themselves. Rather, a fresh conceptualization in practice in Brazil during the past 
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few years recognizes democracy as a continuous process of struggle for new social 
conquests and new rights of the citizenry. 

This reconceptuaUzation is visible within the various emerging patterns of state-society 
relations in Brazil, which have enabled the gradual incorporation of grassroots mobilization 
at the municipal level during the past two decades, and, as this chapter argues, is ultimately 
leading toward greater institutional transformation. Brazil is progressing closer to 
democratic consolidation. This progress has not only been fostered through expanded 
popular participation, but also through the legitimacy granted by the incorporation of civil 
society. Thus, the implications of the innovative dynamics of relations between popular 
organizations and municipalities extends beyond the local arena and becomes an important 
gauge for future issues of governance in Brazil. 
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Chapter 5. Racial Issues and Politics: 
A Public Policy Experience in Brazil 

Athayde Motta 

Racism and Politics: The Brazilian Way of Being Racist 

This chapter analyzes the pioneering work developed by the state of Rio de Janeiro' s 
Extraordinary Secretariat for Defense and Promotion of Afro-Brazilian Populations 
(SEAFR0),

1 
an agency in the executive branch created in 1991 especially to implement 

public policies for racial justice. While defining conceptual boundaries in which the 
subjects of racial issues and public policies can be analyzed, the author's main concern is to 
face the limits imposed on an approach that prioritizes the analysis of the public sector's 
intervention rather than the problem itself. Insofar as the subjects of racism and race 
relations in Brazil are still not widely studied, this chapter focuses on the limitations and 
new possibilities which a public policy experience may bring to a field permanently crossed 
by different political notions. 

However, it is important to state that this chapter also expresses a certain perspective in 
analyzing the subject of racial issues. This perspective was raised during the review of the 
main concepts that defined the nature of modem race relations in Brazil. Here, these 
concepts are presented and discussed so we can find the linkage that made it possible for 
Brazil to assimilate the expressions of African influence in several fields without 
recognizing African descendants as citizens. The main hypothesis is that the Brazilian status 
quo developed a sophisticated system of racial discrimination through the nurturing of a 
complex, equally sophisticated system of interracial relationships. These elements formed a 
uniquely Brazilian way of being racist. 

This is probably what makes racial discrimination in Brazil a problem which is easily 
realized in its final consequences, but which can hardly be perceived in its ongoing 
process. This also makes racial discrimination a process with no recognizable social agents, 
therefore making it extremely difficult to deal with through a public policy or legal 

2 
approach. 

The study of racial issues in Brazil during this century fallowed trends determined by three 
schools of thought. They are the "racial democracy" myth sustained by Gilberto Freyre 
since the 1930s; the rise of a class-as opposed to racial-point of view that would support 
the prejudice, pointed out by foreign scholars such as Donald Pierson in surveys developed 
in the Northeast of Brazil during the 1940s and 1950s; and the Sao Paulo School, whose 
most widely known academic was the late Florestan Fernandes, who recognized the 
significance of racism and racist dissemination in the newborn industrial and capitalist 
Brazil, but saw them as an aberration, an archaic survival from the country's seigniorial, 
pre-capitalist, and pre-industrial past. 
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As race relations evolved in Brazil, the delineation they assumed attracted increasing 
attention from a significant number of scholars and researchers, from both within and 
outside of Brazil. The myth of racial democracy in itself cannot be attributed only to the 
prodigious mind of Freyre and his contemporaries. The mere observation of how Brazilian 
society shaped its interracial relationships, confronted with other countries' experiences, 
especially those of the United States, made it possible for this generation to believe and 
reproduce the idea that ''the highest, most significant and most edifying aspect of our 
culture is racial brotherhood," as stated by writer Vianna Moog. 

3 
Likewise, the levels of 

comparison between Brazil and the United States in this field were taken to earlier periods 
than this century to give reasonable support to the idea that race relations in Brazil were 
somehow less inhuman than in other parts of the world. As an American writer observed in 
the 1940s, the great difference between the exploited black Brazilian and his peer in the 
United States might be explained "because the latter have known lust and greed of their 

4 
masters; the former, lust and greed no less, but {know] tenderness also." 

In fact, one of the fundamental reasons alleged for this process of racial integration would 
have been the weakness of the Portuguese colonists for the charms of dark-skinned 
women. Later, they also would feel guilt and affection for their miscegenational offspring. 
These facts reinforced two particular visions that remain predominant in Brazilian society. 
First, Brazilian intelligentsia developed the idea of Brazilians almost as a race, a people 
formed by special characteristics that would go beyond the mere category of nationality. 
Brazilians would be an integrated group with no differences brought by diverse 
backgrounds. Second, and supporting the first, is the idea that this "united people'' 
represents the expression and synthesis of the interaction of the three ethnic groups 
(Portuguese, Indigenous, and Africans) which would form the base of this Brazilian 
"race." Thus, part of the Brazilian elite and intelligentsia embraced and promoted the 
general idea of the country as a paradise of racial integration and unity. 

Most of this dream failed in the 1940s after the racial traumas of the Second World War. 
Because Europeans were looking for models of interracial peace, the United Nations 
Educational, Scientific and Cultural Organization (UNESCO) decided in 1950 to send 
teams of scholars and anthropologists to study Brazil's harmonious race relations.

5 1be 
products of these relations were, in fact, the results of a very powerful scheme of 
discrimination and segregation that had led blacks until that period to the bottommost levels 
of the social pyramid. However, it is important to note that the reasons found for this 
unexpected racism were related to class factors rather than racial intolerance, consolidating 
the second school of thought introduced at the beginning of this chapter. 

The conclusions presented by these researchers de-emphasized racial discrimination and 
pointed out this summary: (1) there is prejudice in Brazil, though it is based on class rather 
than race; (2) the strong consciousness of color differences is not related to discrimination; 
(3) derogatory stereotypes and prejudice against Blacks are manifested verbally rather than 
behaviorally; and (4) such characteristics as wealth, occupation, and education are more 
important than race in determining patterns of interpersonal relations. The influence of 
Freyre' s school of thought in these conclusions can still be seen. Finishing this study, one 
of the scholars predicted that "as opportunities increase, larger numbers of people will rise 
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in the social system. The great contrasts in social and economic conditions between the 
daricer lower strata and the predominantly white upper class should disappear." Yet the 
latest data about color and race inequalities in Brazil show a general growth in areas such as 
education and income rates. From a historical perspective blacks still continue to have 
fewer opportunities and to face more barriers than whites, even in the lowest strata. 

In considering the particular Brazilian "model" of interracial relationships, it has been very 
difficult for scholars, most of them non-Brazilians, to justify racial discrimination when 
they could barely find racial tension or conflict, and when a reasonable explanation was 
readily provided by class inequalities. However, those scholars have failed to realize that 
blacks could ~ot arise within the social system until they displayed the same conditions as 
other racial/ethnic groups. Those scholars did not notice that, because of an intangible or 
invisible mechanism, the increase of opportunities in Brazilian society has not been 
accessible to all Brazilians in the same way. 

A third important line of thought in the study of race relations in Brazil was that developed 
in Sao Paulo by scholars such as Florestan Fernandes, Fernando Henrique Cardoso, and 
Octavio Ianni. Fernandes in his influential work focused on the process of integration of 
blacks into the free labor market and the emerging class society. In a general way, the 
analyses of that period (1950s and 1960s) were centered on the more general process of 
transition from an agrarian slave society to an industrial capitalist one. Briefly, the 
conclusions reached by Fernandes condemn racial prejudice and discrimination as 
fundamental factors of the newborn capitalist society. They might be comprehended as 
functional requirements in a slave society, but in this period they sounded, according to 
Fernandes, incompatible with the legal, economic, and social bases of class society. In 
sum, Fernandes conceptualized them as anachronistic remnants of slavery, a phenomenon 
representing cultural lag. 

Some of Femandes's findings have been studied by a later generation of scholars such as 
Hasenbalg, Silva, and Gonzales, who have approached them under the premise that race 
relations in post-abolition in Brazil were not a residual area of social phenomena. The work 
of Femandes's generation looked for new patterns of class formation in Brazilian society 
and sought an explanation for the permanence of blacks on its periphery. Thus, racism and 
discrimination, as it was already suggested, had a strategic role in the slavery period, but 
did not fit to an industrial-capitalist kind of society. Nevertheless, as Hasenbalg argued, it 
is necessary to consider the possibility of a coexistence between racism and industrial
capitalistic development through two hypotheses: (1) racial prejudice and discrimination 
were not maintained intact after abolition, but gained new meanings and functions within 
the new social structure; and (2) the racist practices of the racially dominant group, far from 
being mere vestiges of the past, are permitting whites to obtain material and symbolic 
benefits through the disqualification of non-whites as competitors.

6 

In sum, the privileges of one racial group were maintained by the exclusion of a larger 
number of people of another race. If this other race were to have access to goods and 
factors of production, it would be almost impossible for the elite to keep its prerogatives, 
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since blacks have historically sought new opportunities to improve their situation and 
probably would use these chances as intensely as they could. 

This idea suggests that Brazilian society would go through an intense, disturbing period of 
great dispute among social and racial groups, some of them being obligated to fight in a real 
"free market" to preserve their status while facing new emergent sectors. If some of these 
sectors were black, and there is no reason to believe they would not be, the trauma could be 
much bigger. Even though one might say that the process of exclusion affected both whites 
and blacks, the fact is that blacks had already entered in this game with a negative score. 

Femandes's findings also emphasized the legacy of slavery for the social constitution of 
black families and for the limits it imposed on their integration into the emergent class 
society. As the contemporary authors observe, time is proving that theories about anomie 
in black families and its responsibility as a "font of inertia" no longer have scientific 
sustainability since the abolition of slavery is history, but the inclusion of blacks has not 
changed substantially. The only other possible explanation would be to assume that blacks 
incorporated the effects of this anomie and became unable to manage the codes of the "new 
society," being condemned never to belong to it However, it would be closer to reality to 
encounter the precise meaning for the word "integration"-neither so idealistic as drawn by 
Freire, nor so out-of-order as suggested by Fernandes. 

The comparison effectuated by Fernandes among blacks and the immigrants who arrived in 
Brazil at the beginning of this century (later they would constitute part of the industrial 
work force in Sao Paulo) might be questioned in two aspects. First, as ethnic groups, 
blacks and immigrants impose severe limits on the levels of comparison one can make. 
European immigrants to Brazil had a totally distinct status and condition from Africans, for 
whom the term "immigrant" cannot be even suggested. Although these European 
immigrants had suffered poverty and had found bad living conditions, those problems also 
could not be put face-to-face with slavery. Second, the methodological approach used with 
these ethnic groups could not have been sufficient to uncover their similarities and 
differences. Therefore, blacks seen as a community constitute a racial group, but they are 
also diverse and diffused, since they are Brazilians of at least 300 years standing. The 
newcomers may be called immigrants by one who wants a general overview of the group, 
but he certainly should attempt to differentiate them from Italians, Arabs, Spaniards, 
Germans, and so forth, in order to address the diversity of circumstances under which they 
came to Brazil. 

Hence, Fernandes is correct when considering that, with the emergence of a competitive 
social order and the urbanization process, the position of each ethnic and social group into 
the economic system and the society as a whole depended upon, basically, its capability of 
participating in economic growth and sociocultural development. However, it is quite 
debatable to affirm that 

Blacks and mulattos stayed on the borderline or were kept outside of the general 
prosperity .. . because they didn't have conditions to participate in this game and 
reinforce their own rules. Consequently, they lived within the city, but they did not 
move forward with it and through it. They constituted a social aggregation, spread 
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among the neighbors, and only shared commonly a hard, shadowed, and many 
times deleterious existence. 

7 

This assertion makes us ask why blacks did not meet the conditions to participate in that 
game? Moving further, what were the necessary conditions, and who defined the rules of 
the game? It would be quite easy to conclude that the blacks themselves were responsible 
for their exclusion. But at that time, considering that this new work force would be formed 
by low-skilled workers in industries with elementary schemes of production, blacks shared 
the same conditions as any other ethnic group to be absorbed by the emergent industrial 
society. European immigrant groups might have had experience, but hardly expertise, in 
this new field. Also, it is not reasonable to suppose that any kind of special ability was 
required from workers in a country that was only then creating its industrial plants. 
Therefore, if blacks were overtaken by other ethnic groups, other reasons had to be found. 
According to George Reid Stevens, the labor market in Sao Paulo was shaped by state 
intervention and investments in European workers, consolidating the displacement of black 
Brazilians that had occurred since the very end of slavery. 

8 

The Fernandes quotation also could be read as if, even in the 1950s and 1960s, most 
blacks did not form stable families, or worse, that they were unable to do so. In 
characterizing this anomic situation, Fernandes seemed to give less weight to several 
historical initiatives of association carried out by black organizations, as if they did not 
represent a proof of, at least, the capability of blacks to organize themselves, and not 
considering whether these experiences were efficient or not. 

Extreme care must be used when trying to define the situation of blacks in Brazilian 
society. Unlike the situation for .African-Americans in the United States, it cannot be said 
that blacks in Brazil have become an influential social group with the ability to put their 
demands on the public agenda and to create a movement of self-affirmation and pride that 
reinforces its ethnic characteristics positively and gives to its history a sense of evolution 
and value. On the other hand, it is also untrue to say that Brazil sustains a system of total 
and open exclusion of blacks from participating at any level of the establishment structure, 
as in the worst period of South African apartheid. 

Thus, instead of affirming that blacks did not move forward with and through the city, it 
might be speculated that blacks in Brazil advanced as far as possible, although this 
movement has not changed its subordinated position. Under a certain point of view, blacks 
are an indistinct part of Brazilian society, regardless of their position as a group. This could 
be proved by historical trends in some social indicators. Even though some areas may have 
changed positively for the population as a whole, growth is much slower for blacks, and 
when setbacks occur, blacks are the first to feel the consequences . 

. Fernandes concludes his work by calling attention to the necessity of building a democratic 
philosophy on racial relations, resulting from the involvement of blacks and whites, and by 
establishing special services in national, regional, and local levels to develop programs that 
move a diverse population toward a more democratic society. This suggests a question that 
may be central to this subject. How could the relationship between blacks and whites in 
Brazil be characterized since the abolition of slavery? 
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From all the schools of thought described, we highlight two main points that deserve 
special attention. One is the very special nature of the relationship among ethnic and racial 
groups in Brazil. This interracial linkage can be assumed to be the framework for the 
strengthening of the "racial democracy" myth. Although the myth in itself cannot be 
supported from evidence of racial discrimination, the interracial relationship in Brazil is still 
a powerful phenomenon that attracts constant attention. The other point is the dual process 
of inclusion/exclusion of blacks into the Brazilian society as a result of discriminatory 
processes.

9 
It seems likely that these two points are connected, and any prospect about the 

blacks' situation in Brazil cannot move forward without analyzing these questions. 

Most of the scholars who dismantled the "racial democracy" myth bypassed the subject of 
the interracial relationship. How could one explain the process of inclusion suggested by 
the UNESCO team without assuming first that Brazilian society did not have any kind of 
racial or ethnic hatred? And could one accept that blacks were "kept outside of the general 
prosperity" as suggested by Fernandes, without assuming that blacks were victims of 
planned actions implemented by supremacist dominant groups? 

The racial dilemma in Brazil might be seen as being a racist country without expressing it. 
It is the takeover of the African heritage in several fields of Brazilian society without 
allowing the existence of a ''black expression" in the field of politics, which is the space 
where the main contradictions of this society are exposed and dealt with. If racial 
discrimination or blackness are non-issues for politics, then they are also not key issues for 
mainstream society, but are of major importance only to the "victims" who are able to 
understand this phenomenon from a political point of view. Thus, the effects of racial 
discrimination can be seen visually, but the elements and process of racism are less 
tangible. Brazil is probably the only country in the world where one can fmd the victims of 
racism, but cannot find the racists. 

This absence of an openly opposed political group hinders the rise of black political 
organizations. The country is defmed as racist, but nobody assumes this position 
personally. Racism, this way, is seen as one characteristic that exists by itself, compared to 
the country's abstract qualities and weaknesses. Brazil can even have a provision that fully 
condemns racism and racial discrimination as a crime in its federal constitution, but it is 
suitable for the indictment of individuals, as if individuals were the ones to be blamed for a 
country's infirmity. Can the country be judged for this infmnity? 

These ideas provide some keys for understanding the politics of race relations in Brazil. If 
we consider that it has been very difficult for blacks to sustain, within their own 
communities, initiatives that carry a more radical racial discourse, we can see that questions 
such as miscegenation as a process of integration or whitening ideology within black 
communities are relevant, but not fundamental. They were efficient instruments to prove 
that Brazil was able to raise a peaceful conviviality among its ethnic and racial groups. 
However, they do not show that the country, in fact, artificially skimmed off the elements 
of a racial conflict. This reasoning can explain why black self-esteem movements have had 
such limited results in terms of broadening their scale. It is because the question of 
blackness is not a problem for the whole society. It is because it is believed that the color of 
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one's skin does not matter, since Brazilians are a people with no differences of race or 
ethnicity. How can we overlap a group identity onto the nation's identity? 

Movements for the improvement of a black consciousness can even exist without solidly 
explaining racial inequalities. The idea of blackness lacks power if it is reinforced as a 
cultural, rather than political, value that is worthy for the whole society. Black movements 
often miss the point of how well racial discrimination has worked. The proof is that blacks 
and their movements have become unable to come up with policy initiatives that express a 
clear understanding about the Brazilian way of being racist. 

If we accept the idea about the particularity of the interracial relationship and its effects on 
the process of inclusion/exclusion of blacks in Brazilian society, we can build a notion that 
might help us to clarify the discrimination process that ends in the well-known outcomes of 
the situation for blacks. This line is an interesting perspective to analyze racial relations in 
Brazil, as well as an important step for a policymaking process. 

First, we should narrow the idea about the inclusion/exclusion of blacks. We said before 
that blacks are an indistinct part of Brazilian society; but we also pointed out that they did 
not form a political group able to influence politics. This implies that blacks were absorbed 
into the Brazilian social structure in a way some authors have defined as ''subordinated 
inclusion." This idea is agreeable, but it needs more thought. One of the questions that 
arises is: If there is a clear process of subordinated inclusion, why was it not tracked and 
studied in a way that exposes how, where, and when blacks entered into such a cycle? 

Perhaps it is because this process of inclusion/exclusion should be seen as dynamic and 
complex. Its dynamics would consist of making-the inclusions far more visible and 
significant than the exclusions. This way, the social role of a single famous black person, 
such as soccer star Pele, functions by denying the existence of racial discrimination. The 
inclusions work powerfully as the exception that confirms the rule. 

Strong and sophisticated mechanisms are necessary to make a few inclusions blur the 
perception of this huge exclusionary system. As Hasenbalg suggests, perhaps this system 
may have its functionality for the contemporary capitalist society. Also, the effectiveness of 
this system might be seen in its absence of violent segregationist methods 

Data showing blacks lagging behind whites in such areas as income, education, housing, 
health and employment are widely available and reinforce our discussion of the exclusion 
of blacks. We can therefore conclude the following points. 

1. Blacks have participated in the general growth and movement of Brazilian 
society, although they have always occupied subordinate positions. 

2. The process of inclusion of blacks is, in fact, a dual process in which unclear 
barriers impede blacks from acquiring the skills necessary to occupy relevant 
positions in which they could have political influence over their situation. Since 
the inclusion of few blacks is more "valued" than the exclusion of a million 
others, there are no questions about how this process works. 
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3. Generally, we could say that Brazilian society is racially mixed at the lower 
levels and becomes lighter toward its upper levels. The presence of few black 
"advocates" at these levels has somehow reinforced the vision that Brazil is 
racially fair, instead of showing the existence of a discriminatory process. 

4. The unclear mechanisms we referred to are those that impede the evolution of 
blacks and constrain their possibility to participate and influence politics. 

5. The creation and functioning of these mechanisms should be the target of public 
policies addressed to balance outracial inequalities in Brazil. 

Racial Issues and Public Policies 

Although the review of the best-known authors and concepts plays a fundamental part in 
this process of evaluation, criticism and, if possible, raising of new proposals, the main 
idea here is to establish an approach to be used in the analysis and evaluation of a given 
experience in public policy. As for racial issues, this is a difficult though undoubtedly 
necessary step. One might inaccurately say that the creation of SEAFRO would be 
comparable to the rise of the civil rights movement in the United States, especially 
considering that the United States was not able to create a public agency dedicated 
specifically to the improvement of its black population. However, the compensatory 
policies implemented in that country targeted its disadvantaged minority groups. From this 
perspective, we can now raise the following questions about the role of SEAFRO and its 
proposals: What are the focuses a public agency should target when utilizing a racial 
approach? How should racial issues be comprehended in Brazil in order to accomplish 
policymaking? Finally, what are the specific points that constrain blacks in Brazil? 

Other questions coilld be raised on the role of organized black groups as participants of a 
policymaking process. Do these groups and the agency keep a relationship as 
constituencies and representatives? Do they think of themselves as minorities who would 
supposedly be in need of defense and promotion? Since the status of blacks as an 
influential political group in Brazil has not been significant, the relationship between black 
movements and SEAFRO is another point in this evaluation process. 

Each of these questions appears to call attention to the theoretical framework on which 
public policies addressed to blacks should be formulated. As an innovative experience in a 
country that barely debates the subject, it seems quite important that this initiative have its 
theoretical approach well defined. The historical experience in Brazil has shown that any 
signficant social change is also a change in the process of how the politics 10 

is defined and 
used by its mainstream sectors. Further, the experience conducted in SEAFRO may fall 
into misunderstandings without a solid framework to endorse policy and decision making 
processes. Policymaking processes have gained a different meaning in Brazilian society 
since the redemocratization process ( 1978). The consolidation of democratic legal statutes 
and the growth of alternative experiences of public administration have attracted attention to 
popular participation in policymaking, decision making, and the implementation of social 
policies. 
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Race relations have been especially resistant to changing in Brazilian society if blacks are tQ 

be considered an influential political group, a cohesive community (albeit integrated into 
society), and a group of consumers with an expressive purchasing power. These could be 
considered the main factors that would give an ethnic group conditions to establish its 
presence in a class-based society. From this point of view, it would be important to check 
the success of SEAFRO in achieving these aspects of blacks' social organization. 

Generally, actions and concerns of black movements address the idea of reinforcing a 
"blackness" identity or feeling within black communities, as a counteraction to whitening 
ideological processes.

11 
However, these "blackness" ideals seem to be based upon general 

statements that actually have had little effect in improving blacks' situation. This may occur 
because, as we have said before, anti-black feelings in Brazil have not grown to the point 
of expressing an apartheid situation. Even if they do exist and occasionally emerge, the 
opposite responses are always the examples of integration and conviviality, expressed most 
often by influential whites, and not by the appearance of black leaders acting as role models 
for black communities. 

12 

If this is the case, we might ask why the black presence and expression are so 
underrepresented in Brazilian history and culture. This is a polemical question that may be 
attacked or defended from several angles. However, it seems quite functional for the 
sustaining of the prevalent status quo that there is no black cause expressed in terms of a 
notable movement, personality, or voice identifiable with the more common black 
inhabitants of Brazilian cities. Along this thought, we may speculate about the reasons why 
black movements in Brazilian history have been unable to accomplish this task efficiently. 

But the most significant aspect for addressing anti-racist public policies is the new approach 
for class introduced by Hasenbalg.

13 
This author, a member of the latest generation of 

Brazilian scholars especially dedicated to discussing racial inequalities in the country, 
questions the approach of class developed by former generations. For him, race and the 
class system may have developed an appropriate linkage in which the first, particularly in 
its expression as an instrument of inequality, appears as totally suitable to the second. 
Thus, both established a special and unexpected liaison that reinforced the racial 
discrimination pattern of Brazilian society, and also improved the class system in its 
capacity of excluding part of the population from the more general access and use of 
society's output. Further, this linkage helped to relegate blacks into definite positions of 
class structure and social stratification. 

This perspective rescues class as an important factor for understanding racial inequalities. It 
sets class free from a leftist, self-centered point of view in which it would be sufficient to 
explain and supply alternatives to change the reality. This vision, exacerbated by Brazilian 
leftist parties and organizations, may have had a negative influence for the investigation of 
racial phenomena, mainly because it was considered a manifestation in the repertoire of 
inequalities in a class society. As Hasenbalg stated, 

In addition to the effects of the actual discriminatory behavior, a racist system also 
restrains the motivation and level of aspiration of nonwhites. When the social 
mechanisms that obstruct the upward social mobility of nonwhites are considered, 
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the discriminatory practices of whites--more subtle than overt in the case of 
Brazil-are abetted by the blocking· effects derived from the internalization by most 
nonwhites of an unfavorable self-image. Thus, discriminatory practices, the 
avoidance of discussing discrimination, and the symbolic violence perpetuated 
against nonwhites reinforce one another. These, in turn, have led blacks and 
mulattos to regulate their aspirations according to what is culturally imposed and 
defined as the "appropriate place" for people of color.

14 

This element may bring to the policymaking process a more sociological approach that 
would sustain the inclusion of race relations in the public agenda, either by emphasizing the 
achievements or criticizing the potential lost chances. 

Trends in Anti-Discriminatory Public Policies in Brazil 

Historically, black organizations and movements have been very active in Brazil since the 
slavery period. Mostly, they have developed resistance against violence and discrimination. 
However, the 1980s can be considered a period in which these movements became 
especially aware of the importance of intervening in policymaking processes as a way to 
debate and propose alternative solutions to their claims. 

Since then, Brazilian society has been consolidating its redemocratization process through 
the inclusion of new social actors and their claims in the public agenda. This somehow 
changed the political relations and administration patterns existing until then. New patterns 
of expression include municipalization, decentralization, popular participation, and related 
concepts, which have produced strong repercussions in the Brazilian political scenario. 

The reassembling of the Brazilian state through the enactment of a new federal constitution 
emphasized an approach in which participatory legal statutes should be granted to everyone 
in all levels of that newborn civil society. At that moment, different sectors of Brazilian 
society, performing as "social actors," were able to increase their influence by taking part in 
advisory committees that worked side-by-side with state structures. They reinforced the 
creation of such committees in federal, state, and municipal branches. 

Black movements and organizations took part in this effort to change the correlation among 
political forces. In several ways, the idea that the black population should strengthen its 
rights caused the implementation of several local and state committees as well as 
departments within state government administrations to deal with blacks' civil rights. As 
examples, we may cite the Palmares Cultural Foundation (Fundafli.o Cultural Palmares), at 

the federal level; the committees for participation and development of the black 
communities, in the states of Rio de Janeiro and Sao Paulo, and in the city of Santos; the 
Municipal Committee for the Defense of Blacks' Rights (COMDEDIN-Conselho 
Municipal de Defesa dos Direitos do Negro), in the city of Rio de Janeiro; the Negro 
Coordination (CONE-Coordenadoria do Negro) in the city of Sao Paulo; and the 
SEAFRO itself. 
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The installation of such institutions and organizations in the public sphere showed the 
emergence of a new approach to the subject of racial issues in Brazil. Now, it is important 
to reinforce the making of public policies addressed to blacks. The following quotations 
from official documents of COMDEDINE highlight this new content. 

Article 1-The Municipal Committee for the Defense of Blacks' Rights, enacted 
by the Decree 6684 as of May 28th, 1987, is an organization connected to the 
Municipal Cabinet, and linked to other Municipal Secretaries, with the objectives of: 

• Advising the city of Rio de Janeiro to formulate a public policyaddressed to 
fight against racial discrimination in its many-sided aspects. 

• Coordinating, accompanying and advising programs, projects and proposals 
that are of the best interest for blacks; working under the sponsorship of the 
Municipal Cabinet and connected to other municipal secretaries.

15 

Another important aspect that shows a more policy-oriented approach for racial issues is the 
legal one. The following summary is a collection of acts, bills, and laws passed in and after 
1988 Brazilian Constitution (1988).

16 

Article 5-Everyone is considered equal under the effects of the law, with no 
regard to any distinction, being granted to the Brazilians and resident foreigners the 
inviolability of right to life, freedom, equality, safety and ownership, in the 
following terms: 

XLil. The practice of racism constitutes a crime unbailable and without 
prescription, subject to penalty of imprisonment under the terms of the law. 

Federal Act 771-establishes the crimes resulting of color or race 
discrimination. 

Federal Act 8081 (August 1990)-establishes racist crimes in mass media 
communications. 

Federal Act 1814 (April 1991)-establishes administrative penalties applicable 
to any kind of discrimination based on ethnic background, color, race, religious 
belief, or disability. 

A significant similar repertoire was passed throughout the country with regard not only to 
racial issues but also to matters of women, children and adolescents, disabled people, and 
the elderly. In like manner, advisory committees were enacted to deal with social policies 
such as education, culture, health, environment, and urbanism. Although they have 
significance in the context of Brazil's inequalities, these legal statutes do not make a point 
in defining what would constitute a racist crime. We will discuss it by selecting some 
pieces from Federal Act 7716, which defines the crimes resulting from prejudice against 
color or race. According to this act, it is a crime: 
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Article 3-to impede or object to the access of someone with the required skills to 
apply for a job in the public sector in any branch or type (penalty: two to five years 
imprisonment); 

. Article 4-to deny or object to hiring by a private company (penalty: two to five 
years imprisonment); 

Article 14--to impede or object to, by any means, matrimony or social and 
familiar conviviality (penalty: two to four years of imprisonment). 

Regardless of the legal technicalities, these fragments, as stated, sound vague and 
inaccurate. Only if one declares explicitly his or her racist reasons, virtually impossible in 
the context of Brazil's interracial relationship, can this legislation ever be efficient. It simply 
lacks the perception that the Brazilian process of racial discrimination is much more subtle 
than the possible isolated action of an individual. 

Here, we must consider two main questions. ( 1) Can this legislation and the creation of 
bodies that advocate for blacks be viewed as an increase in the political influence of blacks? 
(2) Have the effective contents of this legislation and organizations recognized the existence 
of unclear mechanisms such as those described in the first section of this chapter? 

The next quotation~ extracted from the official speech of SEAFRO's Secretary, Professor 
Abdias do Nascimento, state: 

This day will remain in history as the day Afro-Brazilians became visible: we are 
here, in the heart of the palace, as members of the governor's state cabinet, a 
governor who, with his statesman's vision, finally saw us .... 

. . . the history of Africans in Brazil became the history a massacre . . . the 
responsible is the Brazilian elite, or dominant society: the one that arose and 
perpetuates itself through the impoverishment, marginalization and genocide of the 
Africans, the indigenous and the poor, not to mention the environmental damages, 
the ecosystem and the nature of this enormous land ... . 

17 

As expressive movements spread more generally in Brazil, these pieces confirm our idea 
that blacks have been an active part of it, but this does not necessarily mean they are more 
able to influence politics now than they were before, because even though there are 
examples such as SEAFR.O, a black caucus is still not visible in Brazilian politics. Though 
the Democratic Labor Party (PDT-Democratico Traba/,hista) has created these special 
initiatives, this can not be misunderstood as the constitution of black advocates within a 
political party. 

Likewise, it sounds historically biased and faulty to use expressions such as "massacre" or 
"genocide," which reveal the lack of a precise comprehension of the process of insertion 
and exclusion of blacks within the structure of Brazilian society. 
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From a strictly public-policy oriented point of view, racial inequalities still seem to deserve 
a more qualified prospect to be analyzed and targeted by public policy initiatives. Since the 
rise of this subject cannot be assumed as the outcome of an identifiable black "action," but 
is probably included instead in the overall growth of possibilities of participation for 
marginalized people, it is necessary to narrow the concepts and thoughts that define it, 
making it more accurate and effective, and an instrument to clarify the social mechanisms 
that keep blacks from society's wealth. Public policy initiatives and experiences require this 
analysis in order to provide better services to black communities and to make racial 
discrimination and inequalities a key issue for the whole Brazilian society. 

Contemporary Aspects of the Black Population in Brazil 

Most of the latest scholarship on interraeial relationships and racial discrimination in Brazil 
concentrates on the levels of inequality between whites and blacks (or non-whites, as used 
in most of Brazilian literature) in several areas. Subsequently, there are few writings on 
indicative elements of the composition and complexity of black Brazilian society. As an 
attempt to compose a contemporary picture of Brazil' s black population, we discuss the 
literature that highlights its social, quantitative, and political aspects. 

In a recent survey on economic development and racial discrimination in Brazil based on 
the 1960 and 1980 Brazilian Census, Lovellpoints out that there would have been 
substantial gains for non-white groups in education and occupation, and changes in their 
regional location (from countryside to urban areas). 

18 
However, the differences between 

the two racial groups would not have changed significantly. In trying to order the income 
variations between whites and non-whites, the author set three distinct categories. 

The first category congregated variables that denoted variations due to the distinct social 
formation of each racial group (such as occupation and number of years in school). The 
second one grouped variables that denoted influence of discriminatory factors (such as 
wage differences due to an individual's racial classification). The third category was the 
result of the interaction of the first two. Lovell's conclusions pointed out that, in spite of 
the gains accumulated over the years, the overall disproportion between the two groups not 
only remained but actually increased between 1960 and 1980. 

This means that even though there was an improvement, it happened mainly within the 
black population with respect to its situation in the past. Second, it happened in areas such 
as education and occupation, in which countless different factors may have influenced over 
the years. The author's comparison shows that, in some cases, the gains of non-whites 
were even higher than those of whites. 

When these data are examined as a whole for both racial groups and from a historical 
perspective, it can be seen that non-whites remain concentrated in the low-paid, low
skilled, and less-educated strata The author concludes that the gains of non-whites were 
basically in absolute numbers of human capital, which allows us to infer that the 
persistence of the socioeconomic gap between whites and non-whites was caused by the 
augmentation of racial discrimination. Lovell's conclusions also suggest that although the 
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gains of non-whites have overtaken those of whites in specific areas, society as a whole 
moved forward, keeping the disproportion between the two. · 

Precisely, Lovell states, "Afro-Brazilian men and women had absolute gains in terms of 
human capital ... but in spite of them, they were increasingly rewarded with lower rates 
than their white peers."

19 

_Regarding public policies, the author also suggests that actions meant to amend Afro
.Brazilians' level of education will not eJiminate, per se, wage variations. Alleviating these 
variations would depend upon essentially two factors: equal payment for equal duties, and 
greater access of non-whites to both education and high-paid positions in the job market 

20 

A field of study that is attracting scholars and researchers is that of voting patterns of 
Brazil's racial and ethnic groups. Ethnic voting is frequent in other polities, but it is still 
incipient in Brazil due to the country's presumed nonracial division. According to studies 
by political scientists, voting patterns and ethnic, cultural, and religious dimensions have an 
important role in the making of political identities and behavior, along with the individual's 
placement in social structure. Due to their numerical predominance among Brazil's racial 
and ethnic groups, blacks have received more attention in the recent literature on ethnic 
voting. We summarize below three surveys that have investigated manifestations of ethnic 
voting since the 1980s. 

Silva and Soares (1985) analyze the 1982 elections and their cuJminating point, Leonel 
Brizola's victory in Rio de Janeiro's governor's race.

21 
Among the possible explanations 

for Brizola's culminating upturn was the large number of ballots cast for him by mulatto 
(pardo) and black voters. The authors showed that Brizola's Democratic Labor Party, the 
PDT, 

22 
differed from others regarding racial issues. The PDT was the party that most 

emphasiz.ed the subject either in its program or its electoral platform. Although other parties 
such as the Workers' Party and the Brazilian Democratic Movement Party (PT and PMDB, 
respectively)

23 
had mentioned their concerns with the subject, PDT was noteworthy for 

militantly debating it. 

Authors have declared their concerns about the limitations of race as a politically relevant 
factor in Brazil's complex case, and the internal differences of blacks as voters. Some 
studies indicate the possibility of an ethnically oriented choice if voters are stimulated by the 
right inputs of a political leader. Alencastro and Berquo (1992) call attention to the electoral 
upsurge of an enormous Afro-Brazilian cluster started with the enacting of a law that 
granted voting rights to illiterate people (1985). 

24 
In the 1990 governors elections, two 

surveys conducted by the authors found evidence of an Afro-Brazilian voting pattern. The 
expression of such a pattern might be connected to the larger number of blacks who 
registered as voters after the passing of the cited act. The authors collected data that 
confirmed that in 1988, ''Illiterate blacks and mulattos have registered as voters in a larger 
proportion than illiterate whites." 

For their studies of the governors elections in the states of Sao Paulo and Espfrito Santo, 
the authors defmed ethnic voting as "the process of political choice in which a candidate's 
ethnic or cultural affiliation foreordains the suffrage of voters who identify themselves with 
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the same affiliation." In regard to racial affiliation, the first question in the survey was "Do 
you classify yourself as white, black, mulatto, or yellow

25
? The results were then broken 

down by sex, years of schooling, and monthly family income. 

In the state of Sao Paulo,
26 

74.7 percent of the interviewees declared themselves white, 
20.7 percent as mulattos, and 4.6 percent as blacks. The unexpected fact was that some 
respondents self-declared as morenos, 

27 
a non-existing option that happened to appear with 

the same frequency as mulattos. As for the sex variable, it appeared as similar to racial 
affiliation. As for years of schooling, it was shown that mulattos and blacks share similar 
situations spread over several brackets, concentrated on the one that aggregates those who 
reported having less than a junior high school education. Morenos differ from mulattos by 
showing lesser rates of illiteracy. 

The ones who declared not knowing their color/race and the ones who did not consider this 
issue relevant were grouped in different brackets. Regarding median monthly family 
income, the distribution of all race/color groups, plus the ones described above, showed 
that whites and the ones who do not consider this issue relevant have the highest income, 
following the morenos, mulattos, blacks, and the undecided ones. 

Another survey's important question was "Do you think blacks should vote for black 
candidates in order to have more representatives in the upper houses, or should they vote 
without taking that into account?" Only 9.5 percent of the sample said yes. However, the 
highest percentages among them were of mulattos and blacks. Also, it was unexpected that 
the self-declared morenos and the indefinite ones merged with whites when answering this 
specific question. Responses to this question also changed their distribution, sometimes 
drastically, when the groups were broken down by years of schooling. Among whites, 
blacks, and morenos who did not support ethnic voting, the levels of rejection increased 
with the level of education. As for mulattos, ethnic-vote approval dropped by half when the 
responding category moved from no years of schooling to some years of schooling. The 
survey also revealed that, as the years of schooling increased, so did the number of blacks 
and unconcerned ones who were in favor of ethnic voting. 

In the state of Espirito Santo, 
28 

an important regional factor was taken into account. The 
elected governor was an engineer and a successful black entrepreneur, Albuino Azeredo, 
from the PDT. Nonetheless, as the authors noted, the candidate, who always stood as a 
black person, wittily avoided def ending an ethnically oriented vote. Instead, he worked to 
demobilize a racist opposition to his candidacy, rather than gathering supporters based on 
his racial affiliation. In this state, the self-declared blacks, morenos, and mulattos counted 
for 50.5 percent of the overall electorate, a significantly higher percentage than that found 
in Sao Paulo. Nevertheless, this did not indicate that ethnic-oriented votes were more likely 
to happen there. 

Answers to the question "Do you think that, in the second-round elections, voters should 
vote for black candidates in order to have better representatives, or should they vote 
without taking that into account?" showed that only 10 percent of the sample was in favor 
of an ethnic vote, while 84.6 percent answered no and 4.6 percent had no answer. 
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However, when questions on color/race were asked, notable differences came up in 
comparison to Sao Paulo. In Espirito Santo, blacks and morenos are more in favor of an 
ethnic-oriented vote than mulattos, yet morenos, there as in Sao Paulo, have more years of 
schooling than the mulattos. The authors conclude that, even though Azeredo's candidacy 
encouraged Afro-Brazilians to express themselves as such more openly, it remained weak 
because of the ethnic polarization that occurred in the state. To confirm this, there were the 
close percentages of whites against an ethnic vote in both states (87 .8 percent in Sao Paulo 
and 86.8 percent in Espirito Santo). Once more, the PDT appeared to be the most 
prominent party dealing with racial issues. 

In the last article selected, Castro questions the extent to which unequal opportunities in 
education, occupation, and income between whites and non-whites, plus job and wage 
differences caused by race, would manifest in distinct political behaviors. 

29 
Castro's 

analyses are based on special surveys made during 1989 presidential elections in Brazil. 
Samples were surveyed in five medium-size cities: Niter6i, Rio de Janeiro; Juiz de Fora, 
Minas Gerais; Presidente Prudente, Sao Paulo; Caxias do Sul, Rio Grande do Sul; and 
Taguatinga, a satellite city of the Federal District, Brasilia Although the surveys were not 
planned to answer the author's questions, information gathered regarding race/color of the 
interviewees was broken down according to other variables included in the survey, mainly 
city~ age, and education. 

30 

Castro's conclusions point out the complexity involved in attempting to define tendencies in 
the electorate. In previous surveys, it has been shown that blacks and morenos (persons 
with brown skin), perhaps moved by their precarious social conditions, tended to opt for 
more radical or populist candidates. Here, Castro shows that blacks and browns have a 
higher tendency to vote for leftist candidates. However, it is among the non-whites that the 
levels of political alienation appear more consistently. 

Although it can be assumed that blacks and browns tend to opt for different positions in 
comparison to whites, such a difference does not appear in a uniform manner. Thus, 
Castro suggests that, if the poor are the ones who tend to alienate themselves from the 
electoral process, poor blacks and browns tend to do so even more. As for the more 
educated voters, whites tend to vote for moderate candidates, while blacks opt for either 
leftist candidates or alienate themselves from the process. 

All the inf onnation discussed in this section reinforces the idea that blacks in Brazil are still 
in the same position as ever, regardless of minimal changes over the years and even the 
possibility of specific political characteristics. This leads us once more to question the so
called process of inclusion/exclusion of blacks as part of the intrinsic interracial relationship 
in Brazil. 

Even if the discussion about racial conflicts seems not suitable to the allegedly racially 
democratic Brazil, recent scholarship on the issue has asked why Brazilian society does not 
have racial conflicts. Hasenbalg summarized a set of factors that are an attempt to explain 
what he calls a "low level of social conflict based upon race." 31 These factors are: (1) the 
absence, due to several historical reasons, of a racially segmented job market in Brazil; (2) 
the fragmentation of racial identities due to a high level of miscegenation and the existence 
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of a color continuum, as well as the social co-optation of the light-skinned and high-skilled 
members of non-white groups, meaning that mulattos and mixed offspring would have 
better chances to occupy middle positions in the social hierarchy, mainly where the white 
population is less represented; (3) subtle ways of ideological manipulation that blur racial 
divisions by emphasizing symbolic formulas of integration, such as the whitening ideology 
and the racial democracy myth, with the consequences of such manipulation being less 
discontentment from blacks and browns, the self-responsibility by blacks and browns for 
their low social positio~ and the absence of an identity and of racial conflict; ( 4) non
whites' conditions of absolute deprivation, which would unduly influence the perception 
between color and social position; (5) a similar situation for low-waged whites and non
whites, blurring the perception of racial discrimination as a cause for non-whites 
conditions; and ( 6) the irrelevant number of black cultural and social institutions, 
worsening antagonism and the lack of racial identity. 

Although some of these elements have been refuted by recent scholarship in sociology 
(i.e., the distance between blacks and browns), the above systematization points out the 
necessity of analyzing deeply the internal characteristics of the black population in Brazil 
and its perception about the reality it is a part of. With regard to policymaking, there is a 
great need for extensive scholarship on what appears to be an impressive diversity within 
black communities in Brazil. 

Attempts to characterize Brazil' s black population have shown that blacks are a universe yet 
to be known in its entirety, which should not be mistaken as implying a lack of specialty or 
integrality. While we can affirm that the speech of racial identity does not fall within black 
communities or act as an agglutinating element, color as a variable has appeared 
increasingly as an essential aspect influencing blacks' ability to fully participate in Brazilian 
society. Therefore, it is extremely important for effective policies that blacks be thoroughly 
characterized and have their expectations known as precisely as possible. 

The SEAFRO Experience 

SEAFRO: History and Programs 

The Extraordinary Secretary of Defense and Promotion of Afro-Brazilian Populations was 
installed April 1, 1991, according to Decree 16529, by Governor Leonel Brizola. In this 
decree, the SEAFRO, then named the Extraordinary Secretary of Defense and Promotion of 
Black Populations (SEDEPRON),

32 
was formed by the changing of two commissioned 

second-level positions into one commissioned position of State Extraordinary Secretary, 
without extra expenditures. The same act established as the State Extraordinary Secretary's 
duty the proposition of an internal operating plan (regimento intemo) for the agency, which 
would also govern the Council for Defense and Promotion of Black Populations, later 
named the Council on Defense and Promotion of Afro-Brazilian Populations.

33 

Another decree by Brizola nominated Professor Abdias do Nascimento to be the secretary 
in charge of the agency. Decree 16560 (April 24, 1991) established the mission and 
responsibilities of the agency as follows: 
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to formulate, suggest, and implement governmental policies towards African
originated populations, for defense (in which it should denounce, fight against and 
organize anti-discriminatory actions to eliminate racism and any kind of violence 
against Afro-Brazilian citizens), and as for promotion (in which it should reinforce 
Afro-Brazilian communities' identity and its condition as an essential part of 
Brazilian people and civilization, besides promoting and supporting cultmal, 
economic and political interaction of Afro-Brazilians inthe state's developmental 
processes) through its basic structure. 

34 

The agency also performs duties in the areas of social work and legal, educational, and 
cultural assistance and research. 

At the same time SEAFRO was created, the state government sanctioned adeaee 
establishing administrative penalties to be applied to any kind of discrimination due to 
ethnic affiliation, race, religious belief, or disability. The bill cites as discriminatory acts to 
impede, make difficult, refuse, or deny access to public spaces and transportation, jobs in 
public or private companies, enrollment in public or private schools, servicing in social 
clubs and bars, etc. Besides that, it condemns the practice of misleading and inciting 
prejudice and discrimination through the communications media 

Of the agency's responsibilities elaborated in its internal plan (regimento intemo), the most 
important aspect is the one that descnl>es the multi-representative Council of Defense and 
Promotion of Afro-Brazilian Populations. This council would be responsible for 
establishing communication channels among the agency's top staff and the several interest 
groups from civil society. In doing so, it would bring into the agency society's concerns 
and establish exchange programs with society's organizations. Tue regimento interno does 
not mention who would be council members or how they would be chosen or nominated 

3
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Besides the Council, other departments formed with the same decentralizing 
approach would be the committees of defense and promotion of black populations.

36 

Such committees were expected to "promote an effe.ctive approximating process 
among the agency, black communities, and local organiz:ations, working as 
generator poles for proposals and projects as well as channels for· new policy 
guidelines. ,.;sr 

As part of the agency's structure, the objectives of such committees would be to promote 
the coordination of agency actions throughout the state, a permanent evaluation process, 
and the proposition of new actions. In a brochure named ''In Search of Affirmative 
Action,"

38 
SEAFRO establishes affirmative action, or compensatory assistance, as one of 

the agency's leitmotifs.
39 

The same document lists some of the agency's planned projects, 
including a "videolibrary," correctional programs for the imprisoned, programs to improve 
living conditions for Afro-Brazilians, scholarship funds, a conference on teaching African 
civilizations, and confronting prejudice in school textbooks. 

In its first newsletter, 
40 

SEAFRO emphasizes international issues, spotlighting Nelson 
Mandela's trip to Brazil. The editorial announces the agency's goals and priorities as: (1) to 
raise the awareness of Brazilians with respect to specific problems of Afro-Brazilians; (2) to 
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find new ways to improve Afro-Brazilians' situations, helping them to take advantage of full 
citizenship rights; and (3) to create and make accessible to the public collections 
documenting the realities of Afro-Brazilians. 

The agency' s top staff positions were filled by well-known names from black movements, 
among them historian Joel Rufino, musician Nei Lopes, journalist Carlos Alberto 
Medeiros, and social worker Abigail Paschoa. The agency's main remarks in its first year 
were the reception to host South African leader Nelson Mandela (August, 1991) and the 
sneak preview of director Spike Lee's "Malcolm X" in a movie-theater in Madureira, a 
traditionally black neighborhood in the city of Rio de Janeiro (April 1992). In July 1992, 
Professor Vanda Maria do Nascimento was named secretary in charge of the agency, 
replacing Professor Abdias do Nascimento, who left to take a seat on the Brazilian Senate. 
Reporting on the agency's activities of the previous year, the new secretary identified the 
lack of previous models as a problem for the administration of the agency. Among the 
difficulties listed were: ( 1) administrative discontinuity caused by changes in the · 
admnistration and staff; (2) difficulties in hiring experienced technicians; and (3) lack of 
ability from the project's coordination body to deal with guidelines and requirements from 
state budget and planning secretaries. Several programs had to be cut off because the 
agency did not meet the deadlines for the budgeting process. 

The clearest definitions of SEAFRO' s proposals were expressed in a document that was 
not published until the end of the agency's second year.

4 1 
By stating that SEAFRO was not 

merely a concession by Governor Leonel Brizola to Rio de Janeiro's Afro-Brazilian 
community, the document defines the ideas behind the terms defense and promotion for 
the various projects being developed by the agency. For education, defense meant 
acquiring citizenship for Afro-Brazilians, while promotion meant the formation and 
strengthening of the identity of citizens of African descent. 

The piece emphasizes the agency's perfonnance in the investigation of cases of racial 
discrimination, counting 400 denouncements until that time, of which 250 were proved to 
be based on actual discrimination. Since SEAFRO was an executive agency, it lacked 
instruments to act in the legal field. Therefore, it worked closely with the Office of the 
Attorney General and other legal departments at the state level. 

From all the cases gathered, only one led to punishment of the accused.
42 

The officers 
involved in the case were suspended, took reductions in pay, were lectured on African 
civilization and questions regarding black culture and racism, and were appointed to 
investigate racial discrimination complaints. 

In 1993, a decree from Governor Leonel Brizola changed the agency's name, from 
SEDEPRON to SEAFRO, in a move that might mean an approximation of affirmative 
action ideals.

43 
The newsletter "SEAFRO News" (January 1994 issue)

44 
advertised 

Professor Abdias do Nascimento' s return to the agency's top position. 

Through the project "Complete Citizenship,"
45 

created and developed by the Subsecretary 
for Rights and Citizenship, SEAFRO has questioned the mechanisms of blacks' 
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segregation, using primarily the legal instruments that regulate individual rights and 
guarantee punishment for racial practices, as specified by the Constitution. 

SEAFRO itself has also raised questions about the validity of Brazil's anti-discrimination 
laws, publishing an article titled, "Brazilian Legal System Does not Garantee Racial 
Equality." 

Still questioning the juncture of law and race, SEAFRO announced the installation of a 
Police Station for Racial Discrimination Crimes, 46 an initiative designed to mobilize the 
police department to investigate and prosecute racial offenses, thereby quickening the 
government's response to such crimes. Still emphasizing the legal approach in the agency's 
performance, the newsletter published the agency's proposal to update Brazilian's penal 
code. 

The March/April 1994 issue of "SEAFRO News" reported on the constitutional amendment 
proposed by sociologist and federal deputy Florestan Femandes.47 The amendment would 
include in the Constitution's review a new chapter about blacks which would establish and 
characterize the state's responsibility to reinforce policies addressed to the black population. 
Among the main activities are the installation of the new police station, the expansion of the 
project "Young Force,"48 the agency's activities in the state's countryside, and an interview 
with professor Muniz Sodre. 

SEAFRO has helped in holding seminars, conferences, and informal classes in joint 
activities with Rio de Janeiro State University. SEAFRO has also published several books, 
the most important being Africa in the Brazilian School, a report from the First State Forum 
on African History Teaching in Public Schools which relates the efforts made by educators 
and activists in analyzing and changing the discriminatory contents of school books. 

The summary of SEAFRO' s performance in three years points out the special attention 
given to education and youth support, the efforts to ameliorate legal instruments and agency 
structures to fighting racism, and international exchange programs to bring Brazil's racial 
issues to a broader audience. 

The main problems cited were the absence of a solid framework on racial issues to support 
the policymaking processes, the difficulties in coping with the state's bureaucratic 
administrative mechanisms, the absence of strategic planning which clearly led to a 
profusion of programs and activities that lacked corresponding evaluation processes, and, 
finally, the absence of a strong linkage with civil society. organizations. 

SEAFRO and the Politics of Rio de Janeiro 

The upsurge of such an agency in the executive branch raised two questions. First, were 
there causes, or conditions, in Rio de Janeiro's political scenario that allowed the 
installation of SEAFRO? Second, was there an existing coalition of social and political 
actors that worked to make SEAFRO real? 
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The first question addresses the possibility o~Rio de Janeiro's as having a progressive 
political environment, given that the state of Rio de Janeiro is strongly influenced by the 
city of Rio de Janeiro in all fields. The second question allows us to raise several 
hypotheses. For instance, one could say that the action of several black caucuses and 
advocate groups in Rio de Janeiro made possible a positive political correlation that 
enhanced the idea of creating such a public agency. It might also be said that the party that 
ran the governorship at that time, the PDT, was always the party with the closest links to 
racial issues and was joined by important black leaders. Moreover, PDT representatives 
usually protested against discrimination in a more open way than members of any other 
party, using more radical discourse in this issue than the Workers' Party (Pf). 

With regard to the PDT, the premise can be considered correct. Authors have pointed out 
that the PDT has approached the issue most positively among progressive Brazilian parties. 
As noted by Silva and Soares, the fourth point in the PDT' s 1982 el~toral platform 
emphasized its commitment to the black population.

49 
In addition, the PDT has as one of its 

prominent members the best-known black activist in Brazil's history, Professor Abdias do 
Nascimento, in addition to other influential leaders. The party also elected the two first_ 
black governors in Brazil's history, Albufuo Azeredo and Alceu Collares. In Brazil' s 
political history, the PDT is the heir of the old PTB (Brazilian Labor Party),

50 
which 

historically was the recipient of the majority of black votes. Therefore, the PDT would have 
benefited from the voters who had no other option after the dissolution of the PTB. 

However, this characterizes SEAFRO more as a partisan strategy than the result of a 
coalition of social and political forces. Although the PDT must be acknowledged by its 
primacy in the subject, racial issues as a whole have suffered the limitations of not being 
considered a national issue in Brazil. If the agency was identified publicly with the party's 
administration, chances are it would not get support from civil society, which, in turn, 
would not allow it to become a permanent agency in the state's structure. The positive 
aspects that made possible SEAFRO' s existence were most likely the ones that limited it to 
that specific administration. 

We could raise additional questions about Rio de Janeiro politics. Carvalho points out that, 
despite its presumed liberal and open-minded environment, Rio de Janeiro would go 
through a conservative setback in politics in comparison to other major Brazilian cities. 

51 

There are clear symptoms in Rio de Janeiro that, along with the redemocratization process, 
old and new types of powerful, resistant oligarchies are at work, and they as a rule and by 
principle appropriate public goods either through coercion or the trade off avors. Carvalho 
questions bow such a leading city in the field of politics slid into an inexpressive position in 
regard to democratization processes. She believes that the answer lies in the reinforcement 
of authoritarian social policies that established a connection between popular sectors and the 
public sphere through the practices of personal commitment and lo~alty. The brizolisino of 
the 1980s would be the succession of the chaguismo of the 1970s. 

2 In both, there would 
be heterodox social policies whose plot would be to fight against the upper classes' social 
injustice. 
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In respect to SEAFRO, one might question the participation of black constituencies in the 
agency's structure. Indeed, little or no importance seemed to be given to them as a political 
sector that played a fundamental role in the agency's success. Even though black 
movements in the state of Rio de Janeiro are about average in comparison to other states, 
they do not appear to be especially important for the accomplishment signified by 
SEAFRO's creation. 

Obviously, strong black movements would be helpful, but they would not be enough to 
guarantee the agency's creation. However, the point here is that black communities and the 
majority of black movements and organizations had little participation in the decision
making process that led to SEAFRO' s installation. Ideally, public policies intended to 
diminish the harsh effects of discrimination would arise as the expression of political 
struggles. supported and led by those whom they are .supposed to benefit. Further, good 
governance principles presume participation as a key point to strengthen democracy, 
instead of administrations that take on responsibilities and interests of only certain of 
society's groups. As for blacks, the issue is not only their exclusion from this and other 
political processes, but also their permanent lack of influence as a social segment with their 
own political agenda. These aspects reveal the complexity of racial issues in Brazil's 
political arena. 

Program Evaluation and Recommendations 

The next considerations are an attempt to evaluate SEAFRO' s performance by other means 
than just a technical list of positive and negative aspects. Following the objectives that 
guided this policy research project, this evaluation attempts two goals. First, it is necessary 
to improve the capacity of civil-society organizations in Brazil to intervene in public 
policymaking and government decision malting. The intention is to strengthen democratic 
relations betweeD; diverse sectors of society and to improve the use of public resources to 
fulfill the needs of the population. Also sought is the accumulation of experiences and 
knowledge that will promote a continuous democratization of Brazilian society, without 
which changes tend to be short-term and superficial. Second, any program or project in the 
public sphere may mean a questioning of the terms of the status quo, and serve as a 
potential vector for changes in social relations. Therefore, public policies must be thought 
of in their structural aspects so that there is a close relation between whatever is to be 
implemented and prospective social changes that alter the high levels of poverty and 
underdevelopment existing in Brazil. 

Thus, SEAFRO' s evaluation will follow two main lines. One will take into consideration 
conceptual and political aspects of the subject of racial issues in Brazilian society, as an 
attempt to define the boundaries in which the subject was approached and how this affected 
the agency's planning and coordination. The other line will deal with technical and 
administrative aspects, emphasizing the necessity that policy administration and 
management procedures become widespread so that policies can be more accountable and 
efficient. 
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Conceptual and Political Aspects 

In the case of Brazil and its peculiar interracial relationship, public policies against racial 
discrimination require not only a broad knowledge of the subject but also the capacity to 
translate a conceptual argument into governmental actions, in such an accurate way that it 
expresses a determined theoretical understanding while being ample enough to reach more 
than a restricted "ghetto" of society. 

Hence, SEAFRO's first task would be to publicly declare its understanding on the subject 
of racial issues and present an administration program that briefly summarizes the problem 
to be dealt with through a public policy, the goals to be reached by implementing that 
program, and the ways the state would intervene in the problem. 

Instead, it can be said that ~e perception about the subject was confused with the PDT 
electoral platform. Regardless of the validity of the party's principles in its fourth point, its 
overall general guidelines, as well as SEAFRO's, showed that the government did not try 
to deepen its approach to the subject in order to subsidize a policymaking process. 

Although fair and correct, the PDT' s guidelines on racial issues were insufficient to support 
a state agency. SEAFRO itself lacked autonomy and initiative to pursue this content on its 
own. To justify these arguments, we will pick two aspects of SEAFRO's policies: 
affirmative action and the legal approach. 

Affirmative action must be understood with respect to its suitability to Brazil, rather than to 
the question of whether it is a mere import of an American method to address the issue. 
Without talcing into consideration both the interracial relationship existing in Brazilian 
society and its racial politics, affirmative action programs may have no effects in changing 
blacks' social situations or political representation. Affirmative action is, in fact, a reflection 
of how race relations occur in a given society. By acknowledging society's peculiarities, 
affirmative action happens to be an umbrella term that can include a variety of programs, 
projects, and activities. 

Therefore, neither the designation Afro-Brazilian nor the strong legal approach used are 
sufficient to encompass the complexity of race relations in Brazil. The first is an 
understandable attempt to rescue black Brazilians' racial identity. However, it does not 
seem to address the fact that Brazil's national identity is a much stronger phenomenon that 
succeeded by nullifying the racial or ethnic characteristics of the several immigrant groups 
in Brazil. Without observing that, the question becomes "Why do blacks want to be 
different from other Brazilians?" 

In the same way, constitutional rights are important to assure the state's awareness of 
democratic principles. But again, in the case of Brazil, it does not encompass what race 
relations mean. Before enacting a bill, Brazilian society needs to characterize its unknown 
discriminatory practices. Then, it could be discussed which of those would be better dealt 
with through either a public policy or an act. 
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An act in the country's constitution to punish racism shows the .level of influence black 
organizations had at the time it was passed. Also, it has an important symbolic impact for 
them. However, it is hardly efficient in achieving what it is meant to be. 

SEAFRO' s reasons to privilege the legal approach are quite understandable, but laws can 
also be very limited and do not fulfill the task of taking the discussion about racism to a 
higher arena. SEAFRO needed to establish the debate about the subject in order to mobilize 
society's forces in favor of and against it. Only this movement could lead to structural 
changes that cannot be achieved through a set of legal statutes. 

The main consequence of the lack of a theoretical framework in SEAFRO' s work was that 
the agency formulated its programs and projects without such a structure. Hence, a 
qualitative evaluation cannot be carried through because there are no elements to measure 
by how much society became more knowledgeable about racial issues, whether blacks are 
better characterized as a group, or what chances SEAFRO has to become a permanent 
agency in the state's structure. 

Operational and Technical-Administrative Aspects 

As reported. in one of its documents, SEAFRO was penalized by its newness regarding 
administrative aspects. The lack of previous experience, high-skilled staff, and a better 
knowledge of the public sector adversely affected some of its programs and slowed its 
functioning. 

Further, a significant part of the agency's staff were activists in black movements with 
close connections to the PDT, but with little or no knowledge about how the public sector 
works and how to make it work to intervene in such a specific area. This deficiency is still 
visible in several popular sectors of Brazilian society that have sought more participation in 
public policymaking and decision-making processes. 

Maybe because it was a pioneering experience in an arena with a poor history of public 
intervention, SEAFR.0 created a myriad of programs, projects, and the like in an attempt to 
achieve the most possible. However, we could not find in most of the documents
including the agency's general reports-written proposals of such programs with 
descriptions of their premises, objectives, goals, resources, required personnel, method of 
work, schedules, achievements, and, mainly, evaluation processes. 

Obviously, without elementary skills needed to set up a project or program, SEAFRO 
activities might have been harmed during their implementation, besides making impossible 
later qualitative and quantitative evaluation. It is important to highlight that, even though 
educational projects were not analyzed on the basis of their projects or reports, their 
products and ongoing activity allowed us to testify to their relative success. 

As a whole, the agency's performance was downgraded by not working on the basis of 
technical characterization of the problems to be faced, overall goals to be achieved, and. 
accessible budgets (or at least by not presenting them in its programs). The budget issue is 
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quite important because it brings to the public an estimate of the agency's resources to meet 
its goals. 

One might argue that these are so-called "bureaucratic" aspects and have no importance for 
the political task SEAFRO was experiencing. However, it is important to emphasize that 
(1) it is feasible and necessary to pursue public-sector efficiency in Brazilian society; and 
(2) there is a need for clear-cut administrative mechanisms to manage public services in 
order to make them more accountable and less ' 'technical." 

A positive point was that SEAFRO faced few problems with other state agencies and 
departments. Based on Brazilian history, in which administrative state bodies are 
sometimes autonomous from their own command, this was an advancement that revealed 
some agreement about the subject. 

This analysis is obviously limited due the lack of detailed documents to substantiate it. 
Nevertheless, the attempt is still worthwhile and the set of recommendations and 
observations can be useful for forthcoming similar experiences. 

Conclusions 

The first point to be highlighted in this work is the undoubtable importance of SEAFRO' s 
creation. Although its content and levels of efficiency were far from exemplary, SEAFRO 
represented an important land.mark in Brazilian race relations by making racial issues a 
structural issue within state and society. 

SEAFRO radically changed the pointless approach applied toward racial discrimination and 
inequalities. Usually, the problem was dealt with by publicly acknowledging blacks' 
mistreatment. Moreover, a generic speech had been used to blame whites for blacks' 
genocide while, in a contradictory way, reinforcing the racial indefinition that makes it 
tougher to address the issue. SEAFRO' s experience suggested the possibility of seeing 
blacks as a racial segment with characteristics that go beyond their cultural features. Also, it 
implied that blacks can assure their rights as citizens only if they are viewed as such, which 
means a "catch-22" with regard to the current state of Brazilian race relations. 

The practice of minimizing racial imbalances used in Brazil brought serious injuries to 
blacks, who lost their racial identity and have been unable to establish themselves as a 
community. It was also harmful for Brazil itself, given that the country has developed a 
psychotic and perverse self-image that mirrors only the whiter parts of its racially mixed 
features. 

SEAFRO lacked boldness to push itself further and make a permanent difference. It could 
have helped blacks to become fully characterized, it could have allowed them to express 
themselves more clearly as a group, it could have systematized the mechanisms through 
which Brazil nullified racial hatred but kept a racial hierarchy disguised as social 
differences. As for politics, SEAFRO could have helped to establish a racial (though non
racist) point of view regarding blacks' participation in the political arena. This perspective, 
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important for all racial groups in Brazil, is in fact the ascension of the subject of racial 
issues in Brazilian society. 

The attempt to deal with immediate problems faced by blacks is also of extreme importance. 
However, as a public agency, SEAFRO operated with the view that the problems of black 
Brazilians were just that-largely of concern to blacks. In reality, these are national 
problems that immediate policies cannot cope with. Therefore, the political dimension was 
quite important and the implementation of the Council of Defense and Promotion of Afro
Brazilian Population represented a fundamental, unachieved goal. This council could have 
brought into the agency the support of civil society's organiz,ations and could have 
disseminated to outer limits an innovative approach to the issue of racial discrimination. 

Some of the programs and activities initiated by SEAFRO were carried forward, which 
might mean the settlement of a racial approach for public policies in Brazil. Even taking the 
risk of being incorrect, we assume that public policies that address racial issues must go 
beyond dealing only with problems experienced by black Brazilians. SEAFRO' s 
legitimization could come through the raising of a perspective that would allow racial 
identities to exist in a democratic environment, one in which all citizens would benefit from 
the wealth that they have helped to generate. 
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Section Two: Social Policy 





Section Two: Introduction 

Having f~ on the decentralized structure and participatory climate of Brazil' s 
redemocratization, the chapters in this section concentrate on specific areas of social policy 
and their implementation. In 1989 Brazil's first direct presidential elections in almost 30 
years raised hopes for the possibility of broad reforms in the provision of social services 
and the implementation of the innovations of the 1988 Constitution. In the 1990s many 
sectors of Brazilian society have viewed social policy as an important instrument to alleviate 
the social debt that accumulated in Brazil during the military regime. However, many 
attempts to enact social policies that are efficient, well-funded, and appropriately targeted 
have been frustrated because of the limited availability of resources imposed by Brazil's 
continuing economic crisis and the many competing demands for social expenditure. 

Problems of an inefficient and poorly funded welfare system are made worse by extreme 
inequalities in the distn"bution of income and in the provision of social services according to 
class, region, and urban/rural background. Shortcomings of social policy result in low 
levels of public health, literacy, and education. These indicators illustrate a crisis in 
individual and societal well-being and highlight the need for improvements in the formal 
school and health systems. The chapters in this section examine this crisis through case 
studies of health, education, and the welfare of children and adolescents. 

As discussed in the previous section, the decentralization of many sectors of Brazilian 
policymaking now affords social movements and NGOs the opportunity to participate 
actively in local public policy debates. In Chapter 6, Brian Wampler examines the interplay 
between the military regime and citizens groups within the policy subsystem of health care 
reform. Focusing on the health care councils in the city of Sao Paulo, he examines how 
non-elite actors are using new channels into the state in order to affect the political debate. 
Wampler views the health-care political subsystem as representative of larger political 
struggles and practices that have dominated Brazilian political life in the 1980s and 1990s, 
noting that health care services provided by the government have traditionally been a luxury 
available only to privileged sectors of the population. The 1988 Constitution mandated 
universal access to state-provided health care services for all Brazilians, but this has been 
an elusive goal. 

In Chapter 7, Pamela Rogers examines the reform of Brazil' s health care system, which 
culminated in the establishment of the Unified System of Health Care (SUS-Sistema 
Unico da Saude ), a clear example of the influences that social movements and NGOs have 
had in policy formulation. Rogers notes that decentralization of health care has been 
thwarted by regional heterogeneity, scarce financial resources, enormous social challenges, 
and the difficulties associated with merging political bureaucracies. From her analysis of 
specific case studies, Rogers argues that popular participation, strong local political and 
financial support, and aggressive state direction have been important contributors to the 
development of innovative health-delivery systems at the municipal level. 
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The following three chapters focus specifically on the education system in Brazil, including 
questions of access and quality in the schooling offered and the salience of public education 
on the policy agenda In Chapter 8, David Workman examines the low levels of overall 
quality and achievement in the Brazilian primary school system Primary school in Brazil is 
marked by insufficient levels of financing and high rates of dropping out and grade 
repetition. Inequities in the education system are demonstrated by striking regional, 
urban/rural, and income considerations, low levels of teacher training and pay, and lack of 
access to four hours of school a day. Workman also discusses the contradictions among. 
statements by Brazilian policy makers concerning the importance of primary education and 
the continuation of the crisis in the primary school system. 

In Chapter 9, Thomas Luschei argues that problems associated with primary school are 
accentuated at the secondary level, where matriculation is much lower, and hence the 
support of political allies necessary to revamp the secondary school system is lacking. 
Luschei focuses on the unresolved debate among Brazilian policy makers over the role of 
secondary schools in preparing students to enter the labor market. He examines the 
background of secondary education in Brazil as well as the impact of recent legislation. 

In Chapter 9, Josie Plummer examines primary-school pilot projects and their current 
political ramifications. Plummer focuses on both popular and public primary schools in 
urban communities. She notes that, while in a different local setting, each project sheds 
light on the factors involved in developing a national education policy. In Plummer' s view, 
integrating primary school projects into the public educational system offers an opportunity 
to address policy areas that have traditionally been neglected, as well as to improve the 
public school system nationwide. 

In Chapter 11, Colleen Mahony focuses on the Statute on Children and Adolescents 
(ECA). She analyzes the legislative development of the statute, the rights guaranteed by the 
statute, and the gaps existing between law and reality for Brazilian children. Mahony 
emphasizes class and race as factors that influence whether the statute is enforced. She 
concludes that the statute is not universally upheld, but that it plays an important role by 
legitimizing the rights of children and adolescents and focusing the public's attention on the 
violation of children's rights. 
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Chapter 6. Popular Participation and Reform: 
Municipal Health Councils in Sao Paulo 

Brian Wampler 

Introduction 

In 1995 Sao Paulo's conservative mayor, Paulo Maluf, attempted to roll back federal 
constitutional mandates in an effort to radically restructure the city' s health-care system. 
The neoliberal reforms sought by Maluf were opposed by long~time social movement 
leaders, members of the Movimento Sanitario (public health movement), and various 
elected officials. The strategies used by Maluf to implement this new program included 
executive decree, traditional clientelistic practices, and attempts to cripple oppositional 
forces. The principal opponents of Maluf s plan, activists of the splintered Movimento 
Sanitario, initially relied upon strategies developed under the military authoritarian regime 
to fight the proposed reforms. Over the course of 1995, activists devised new strategies to 
occupy political and public spaces made available by the implementation of the 1988 
Constitution. Political strategies utilized by opposing camps can be described as both 
democratic and non-democratic. The oppositional coalition is of primary importance to this 
political subsystem as non-elite groups sought democratic channels through which they 
could contest the proposed program. The purpose of this chapter is to explain how 
oppositional political actors and coalitions utilize new democratic institutions, conselhos or 
councils, to formulate, influence, and contest public policies. 

It has been over a decade since democratic political rule was re-established in Brazil. The 
extensive attention paid by scholars such as Guillermo O'Donnell, Alfred Stepan, and Scott 
Mainwaring to explain the "transition to democracy" and the "consolidation of democracy" 
on the national level has not been transferred to the study of the reformulation of political 
practices at local levels. Contradictory descriptions, images, and theories have been offered 
by scholars and analysts to explain the transformation of politics at the local level. The 
theories are fragmentary, incomplete, and often in disagreement with one another on basic 
conceptual and empirical issues. This stems both from the heterogeneity of political life at 
the local level in Brazil and from the dearth of empirical case studies. 

O'Donnell !efers to the uneven establishment of democratic practices and institutions. He 
worries about the continued existence of "authoritarian enclaves." Under the new 
democratic regime, "authoritarian enclaves," that is, laws or institutional structures which 
maintain sociopolitical relationships developed under military rule, may depress the ability 
of political groups and actors to influence the enactment and implementation of public 
policies. 

1 
However, O'Donnell ignores the creation of democratic spaces and institutions 

which have helped to extend and deepen democratic practices in Brazil. While O'Donnell is 
correct to draw our attention to the continuation of authoritarian political practices, it is 
equally important to focus on the growth of democratic spaces. 0' Donnell's topographical 
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map, with different colors representing different degrees of democracy, is a useful 
metaphor to begin this discussion. Political practices can not easily be described as 
democratic, authoritarian, or clientelistic. Rather, these practices occur simultaneously in 
the same political arena It is my intention in this chapter to focus on a single political arena 
and a specific democratic institution to show how political practices have been reformed at 
the municipal level in Sao Paulo. This study will thus add to the small but growing 
literature grounded in empirical case studies. 

The specific democratic institution that I will use to highlight the reformulation of political 
practices is the Municipal Health Council of Sao Paulo ( Conselho Municipal de SaUde ). 
The Municipal ·Health Council (referred to hereafter as "the council") is an innovative, 
experimental, democratic institution in Sao Paulo. The council incorporates social 
movement leaders, union representatives, and administration officials into a single body 
designed to foster negotiation, public learning, and the formulation of new policies. The 
council is seen by social movement leaders as one avenue into the state, or a way to try to 
change state policies, or a way to contest the policies of municipal and state governments. 
The council is used by union representatives as a mechanism to represent the interests of 
thousands of workers in Sao Paulo's health care industry. Administrations have the option 
to use the council as a space for negotiation with the two aforementione~ groups. 

The debate within political science on the democratic institutions and democratic spaces has 
been reopened by scholars such as Guillermo O'Donnell and Sonia Alvarez. O'Donnell 
questions whether Robert Dahl's ideas on associational· democracy can be used to 
understand the political systems of countries in Latin America. He offers an approach to 
studying Dahl's polyarchy in Latin America that may reinvigorate the debate concerning the 
qualities which a political system must have before it is labeled as "democratic." His 
argument is premised on the belief that although procedural democracies are being 
established in many Latin American countries, these political systems "are not moving 
toward a representative, institutionalized democratic regime, nor do they seem likely to do 
so in the foreseeable future."

2 
Furthermore, "since· many of the new democracies have a 

peculiar political dynamic, one should not assume that their societal impacts will be similar 
to those of present and past representative, institutionalized polyarchies. ,,J 

The "peculiar political dynamic" of Brazil must be understood in the context of continual 
negotiations between economic and political elites, tl;le flow of political elites between 
parties, the incorporation, albeit resisted by elite actors, of traditionally marginalized 
groups, and fmally, the methods the state uses to manage social relationships. This latter 
aspect is of crucial importance to this study because clientelistic forms of representation and 
new forms of citizen incorporation in the political system are central to strategies employed 
by political parties. In the context of the public health care sector, key issues include the 
management by the state of the distribution of scarce resources, the use of these resources 
by parties to manipulate the allegiance of voters, or the creation of new bodies of 
representation designed to bring new voices into the agenda-setting stage of public policy. 

A focus on various levels of civil society, the state, and the political system will heighten 
our understanding of the ability of political actors to increase the likelihood of the long-term 
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consolidation of democracy. By this, I mean that the ability (or lack thereof) of non-elite 
groups to contest local elections and the establishment of public policy is demonstrative of 
the extension of democratic rights to groups excluded during the military authoritarian 
(MA) regime as well as during the transition to democratic rule. Therefore, a more 
inclusionary public sphere in which a variety of groups can make demands on the state is 
an indication that democratic rights and institutions have been extended to new groups and 
therefore, have enhanced the long-term prospects for the consolidation of democracy. 

Sonia Alvarez approaches the debate on the meaning of democracy from a different vantage 
point. She is concerned with "extending and deepening" the rights currently available to the 
Brazilian population. Alvarez interweaves the need to deepen democracy with institutional 
reforms. "Deepening political democracy entails devising political-institutional 
arrangements that redistribute infonnation about, access to, and influence in the 
governmental arenas in which collectively binding policy decisions are made. "

4 
Alvarez 

explicitly requires that analysts consider how the legacies left by the MA regime affect the 
current political cJimate. If political organizations are denied access to information or the 
ability to secure the implementation of enacted policies, then the very legitimacy of the 
political democracies must be called into question. Thus, consolidation of democracy 
cannot be reduced to an end point in which all the main players agree to the rules of the 
game.s Rather, the consolidation of democratic practices must be understood as a process to 
extend and deepen democracy. This process must include a substantial role for groups 
traditionally marginalized from the central bodies of power. 

This chapter is based on field research I carried out in the summer of 1995 in Sao Paulo. 
Mayor Maluf introduced the Planejamento de SaUde in January of 1995. This plan was a 
radical restructuring of the municipal public health care system which had only been 
inaugurated six years earlier with the promulgation of the new constitution. To understand 
the political struggle that developed over Maluf s plan I will first situate the health care 
subsystem in a historical context The current political space occupied by the council must 
be understood by considering the historical legacies of the military's highly centralized 20-
year rule. Second, I will focus on a specific democratic institution, the council, to 
illuminate how non-elite actors are using new channels into the state in order to affect the 
political debate. Finally, I will focus on the motivations and ideologies of social movement 
leaders to explain why they continue to spend considerable time and energy on an 
institution which has great difficulty in affecting policy debates and outcomes. 

The health care political subsystem is representative of larger political struggles and 
practices. The reform of the health care system is an excellent case study, for embedded in 
this arena are the principal themes and political issues which dominated Brazilian political 
life throughout the 1980s and 1990s. Access to health care services provided by the 
Brazilian government has traditionally been a luxury only available to privileged sectors of 
the population. The 1988 Constitution mandated universal access to state provided health 
care services to all Brazilians, regardless of their class, wealth, or where they live. Yet this 
has been an elusive goal which partially stems from a society marked by exclusion and 
extreme disparities in wealth and income. In the city of Sao Paulo, nearly 50 percent of the 
population has access to private health insurance. Paulistanos (as residents of the city are 
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called) who do not have private health insurance often lack resources to pay for private 
services; this segment of population thus relies upon the services provided by government. 
This segment of the population is placed at a disadvantage because local governments have 
been unable to fulfill the Constitution's mandate that all Brazilians have access to basic 
health care services. The political debates which surround the health care policy arena 
reflect the inequalities of income, political power, and access to governmental services 
which mark Brazilian society. 

While this chapter focuses on the health care system in Sao Paulo, conclusions can be 
drawn that may illuminate other aspects of Brazilian politics. First, the health care 
movement (Movimento Sanitario) matched the ebb and flow of similar social movements 
in Brazil. The experience of this particular ~ovement can illustrate the difficulties that other 
groups struggle to surmount as they attempt to influence governmental policies. Second, 
the institutional design of the Municipal Health Council mirrors institutions for the black 
community, women, and children and adolescents on the municipal and state levels. This 
study will show the potential role for council members as they attempt to influence the 
political debate. Conclusions I draw about the growth of citizenship and political 
participation should apply to other political arenas. Finally, this chapter offers a case study 
which extends our knowledge of how political practices have been reformulated (or not) 
since the return to democratic rule in 1986. 

Policy Legacies of the Military Authoritarian Regime 

I will highlight several key aspects of the well-documented transition in order to gauge how 
the democratic transition from above stymied efforts to increase popular participation in the 
political system. 

6 
It is not my intention to retell the story of the military authoritarian regime 

and the transition to democratic rule. Rather, I select the most salient events, strategies, and 
ideologies which have informed and influenced current political practices in Sao Paulo. 

The Advocacy Coalition Framework (ACF) proposed by Paul Sabatier in 1993, is a new 
paradigm of analysis which seeks to explain how and why issues make it onto the public 
agenda.' This approach offers many useful tools to conceptualize both the creation of 
coalitions during the decade-long transition to democracy and the reform of the health care 
system in the city of Sao Paulo. Strategic decisions made by the military regime established 
a political framework in which organized groups had to choose between one of two 
political parties, making the ACF an ideal instrument to apply to Brazil. 

A central hypothesis of the ACF is that broad coalitions of interest groups form in policy 
subsystems around a core value. Core values are defined as fundamental beliefs about how 
public policies should be enacted and implemented. The importance and centrality of the 
core value enables factions within the coalition to accept conflicting secondary values, but 
the core value is non-negotiable. The ACF paradigm suggests that coalitions may educate 
the opposing coalition and promote consensus on secondary values. Core values remain 
distinct, but the coalitions may work together in order to produce public policies on 
secondary issues where consensus has been reached. Public policies are thus the end result 
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of a dynamic process in which coalitions negotiate and fight over core and secondaiy 
values. 

The military regime took control of the Brazilian state in 1964 and governed until 1986. 
During the military' s rule, the Brazilian state can be characterized as developmentalist, with 
all key responsibilities centralized at the federal level. The strategy of the military regime 
was oriented toward expanding the economy through the use of state resources and 
incentives to private businesses. The Brazilian "miracle" of the 1960s resulted in an 
enormous growth of the gross national product and the emergence of Latin America's 
largest middle class. The economic growth did not, however, eliminate the harsh living 
conditions faced by nearly half of the population. Rather, the economic growth of the past 
30 years further exacerbated the inequalities of wealth and income. The military regime 
consolidated the role of the federal government as grantor of social services to chosen 
segments of the population, most notably the rapidly expanding middle class and industrial 
workers, into the new economic and social model that the military sought to create. The 
military authoritarian regime attempted to base its claims to legitimacy within these two 
classes. Efforts to incorporate these groups were based on the extension of health care 
services to an increasing number of Brazilians. 

The Brazilian military regime differed significantly from its Southern neighbors and 
counterparts since it did not close democratic institutions such as Congress nor end 
elections for the offices of Congress or city mayors as occurred in Chile, Argentina and 
Uruguay. While Congress may have largely been an empty shell, its continued existence 
provided a public space for opposition groups. For elite opponents of the military regime, 
Congress was the principal public space in which the polices of the regime could be 
challenged. For non-elite political actors, the main opposition party the Brazilian 
Democratic Movement (MDB---Movimento Democratico Brasileiro) was the vehicle 
through which demands could be presented. 

While the Brazilian transition was largely controlled from above, it is clear that the pace of 
the transition was dictated partially by pressures from below. The persistent tension 
between the military authoritarian regime and organized groups in civil society (including 
oppositional political parties, social movements and Christian Base Communities-known 
as CEBs) was a crucial factor which influenced the transition to a national democratic 
regime. The metalworkers' strikes in 1978 and 1979, the proliferation of demands made by 
social movements throughout the 1980s, and the movement favoring direct presidential 
elections (direitas ja), were all part of renewed citizen involvement in the political system. 
In the field of health care, the military regime implemented a variety of programs to stifle 
the most vocal opponents of existing policies. 

Within civil society, many social movements focused their demands on local and state 
governments. Their claims ranged from greater access to state resources to the building of 
basic infrastructure. The role that social movements played during the 1970s and 1980s is 
an important legacy which continues to inform the ideologies and strategies of activists and 
government officials in the health care field. The Movimento Sanitario was a broad-based 
social movement which included doctors, nurses, union officials, and activists. This 
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coalition worked throughout the 1970s and 1980s to reform the policies of the state. 
Activists continually pressured elected officials and state bureaucrats to transform how and 
to whom health services were provided. Activists were able to participate in the public 
sphere because they were viewed as a threat to the stability of the military regime. 

During the 1960s and 1970s, the military regime allowed two political parties to participate 
in elections. The Alliance for National Renovation (ARENA-Alianfa de Renovllflio 
Nacional) was the official party of the military regime. The Brazilian Democratic Movement 
(MDB) consisted of politicians who opposed the policies of the military regime. :MDB party 
members consistently raised issues in Congress in opposition to the policies of the regime. 
Campaigns, although restricted, were a thorn in the side of the regime, as the MDB had an 
official, formal public space to contest the policies and practices of the regime. Of 
significance to the health care policy subsystem was that the continuation of an official 
public space allowed_ for the articulation of oppositional politics. This public space was 
closed to groups that advocated a radical transformation of the socio-political relations. But 
the space was used by groups which advocated pragmatic changes to the actual policies of 
the regime. 

Another important element to highlight is Brazil's federalist structure, composed of federal, 
state, and municipal levels of government. Under the military regime (1964-1986), power 
and responsibility were centralized in the federal branches; in particular the executive 
branch gained the majority of these new powers. As pressure built to end military rule, this 
centralization of power became associated with the dictatorship. Thus, the return to 
democracy was coupled with demands for decentralization. The explanation for this is 
twofold. One, it was thought that citizen participation in government would curtail 
clientelistic political practices, eliminate corruption, and result in policies which met the 
needs of individual communities. The second reason is that many of the most vocal and 
mobilized advocates of democratization-namely CEBs, union, and social movements 
leaders were influenced by the ideologies of direct democracy. The involvement of large 
numbers of citizens in the process of policymaking as a means to transform Brazilian 
society was the goal of this coalition. 

An unintended consequence of the military regime's decision to pennit just two parties was 
that oppositional groups were able to organize under the large umbrella of the MDB. In the 
field of health care, this permitted members of the Movimento Sanitario to devise a 
coherent, well-defined alternative to the policies of the military regime. Members of the 
Movimento Sanitario aligned themselves with the MDB in order to pressure the state to 
reform the health care system. The core values of this movement were shaped on the 
exclusionary social policies of the military regime and its authoritarian political practices. 
The link between poor services and centralized authoritarian control is a chief ideological 
position of the movement. The principles and core values of the Movimento Sanitario-
decentralization, popular participation, and universal coverage-developed as part of an 
opposititonal strategy of activists. 

During the period of military rule, social services were a means to incorporate segments of 
society rather than serving the social needs of the population. "Rather than resulting from 
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political conflict and negotiation among political parties, pressure groups, and social 
movements, social rights are perceived as paternalistic concessions by the governing elite 
and the State."

1 
Therefore, social spending under the military regime must be seen as a 

dual-edged sword: workers in the formal economic sector were incorporated into the health 
care system as a mechanism of social control. In tum, the MA regime depended on the 
acquiescence of privileged workers in order to maintain the regime's control of the state. 

The strategy of the military regime to incorporate workers into its political coalition is best 
exemplified by the implementation of the social security system in 1966-1967. Brazilians 
working in the formal economy were incorporated into the National Institution for Social 
Security (INAMPS-Insituto Nacional de Previdencia Social), an agency which organized 
and allocated access and availability to medical care. Sonia Draibe argues that INAMPS 
was "a system of social protection with strong corporativist and clientelistic tendencies in 
the granting of priorities and concessions of benefits."

9 
There was a concerted effort by the 

military regime to grant the benefits to workers in key sectors of the formal economy. 
During the 1970s, as a result of the demographics and economic conditions in Brazil, only 
52· percent of the economically active population and a third of the population as a whole 

10 
were covered by INAMPS. 

The debate to reform INAMPS and the health care system was marked principally by two 
ideological and political positions. The variety of political actors involved in the debate was 
great. Ana Luiza d'Avila V ainia identified no fewer than 13 interest groups which were 
active participants in the process of reform.

11 
The 13 actors or groups she identified can be 

broken into two broad coalitions, which came to represent a range of issues pertinent to the 
core values of the coalition. The two fundamental positions on the overhaul of IN AMPS 
were: ( 1) modemi7.ation of IN AMPS with a focus on increased efficiency and availability 
of services, and (2) creation of new levels of responsibility-federal, state, and local-with 
the explicit purpose of decentraHzing and democratizing the health care system. 

12 

Each coalition affiliated with either the MDB or the ARENA parties during the 1970s. In 
1979, in an effort to liberalize social and political life, the military allowed new parties to 
form and contest elections (communist parties excluded). The intent of this strategy was to 
divide the opposition by creating multiple arenas through which opposition groups could 
organize. Two caveats are in order. First, most public officials elected to Congress under 
the military regime were able to jump to new political parties and run for election under the 
new democratic regime. Frances Hagopian, in ' 'The Compromised Consolidation: The 
Political Class in the Brazilian Transition," shows that the majority of elected members to 
Congress in 1986 had been members of ARENA or the MDB.

13 
Hagopian describes the 

Brazilian political party system as being weak with little allegiance by elected officials to the 
official policies, ideologies, or strategies of the party. Elected officials were able to move 
easily from one party to the next with little threat of retribution. Thus, the interests of the 
coalition which opposed decentralization were always represented in Congress. Second, a 
new Leftist party, the Partido dos Trabalhadores (PT), was established on the strength of 
the metalworkers' union and social movements. This party is of particular importance to 
this case study because the majority of participants in the Sao Paulo Municipal Health 
Council were affiliated with the PT. 

153 



The PT was formed by intellectuals, workers, and social movement activists who 
organized many of the strikes and rallies against the government during the 1970s and 
1980s. The PT was founded on the principles of internal participatory democracy which 
made has made it difficult for the PT to develop a coherent governing strategy. 
Furthermore, participatory democracy was viewed as the only viable means to transform 
Brazilian society. Margaret Keck argues that the PT' s inability to develop a coherent 
governing strategy is its "central dil~mma." She writes, "Institutions depend on a set of 
procedural rules to govern the relation between state and society, balancing different social 
forces and interest Social movements, by contrast, seek direct access to decision makers, 
placing group identity and solidarity above procedural linkages, which are seen as 
impositions from above."" PT leader Celso Daniel states that in the PT' s attempt to 
overcome this dilemma there has been "Confusion between power, party, and social 
movements [which] is dangerous for all concerned .... The PT has reached maturity. It is 
no longer possible to ignore the institutional side."

15 
This dilemma is of importance to the 

Municipal Conselho de SaUde because the councils were founded on the principles of 
participatory democracy. It is imperative that the PT learn how to use institutions such as 
these councils in order to implement their political project of social transformation. 

The Movimento Sanitario worked with local community leaders to establish the local 
conselhos as early as 1979. The first council was established in the Eastern Zone of Sao 
Paulo in 1979. Over the next decade, these localized councils proliferated throughout Sao 
Paulo. The purpose of these councils was to incorporate community or social movements 
leaders into the policy debate; leaders were able to make policy suggestions which they 
perceived as being vital to the needs of the council. These early community-level councils 
established a precedent among leaders for the use of new participatory institutions. Public 
learning and negotiations between leaders and state managers formed a cornerstone of the 
strategies of social movement leaders. These localized efforts to work with state 
bureaucrats through these councils were the forerunners of the municipal councils. Social 
movement leaders valued the original community institutions for both the substantive 
results and as an avenue into the state through which their demands could be presented. 

Policy Initiatives, Policy Reforms, and the 1988 Constitution 

The state's first attempt to reform INAMPS came in 1981 Gust two years after the formal 
process of liberalization began) with the creation of the Council on Social Security 
Administration (CONASP-Conselho de Adminstrafiio Previdencitiria), and in 1983 with 
the Integrated Actions of Health Care (AIS-Afoes lntegradas de SaUde ). Throughout the 
first half of the 1980s, gradual reforms were enacted by state administrators and politicians 
under the institutional umbrella of IN AMPS. The reforms are more aptly described as 
attempts at fine-tuning the system, rather than a fundamental effort to solve pressing 
problems. The military regime sought to establish policies that would quell dissent and 
incorporate reformers into the governing coalition. There was little effort to radically 
overhaul the structure of INAMPS. Instead, the emphasis was on fine-tuning the 
organi:zational structure of the bureaucracy. 
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The next major attempt at reform was the System of Unified and Decentralized Health Care 
(SUDS-Sistema Unificado e DescentraUzado de SaUde ), which incorporated the principal 
tenets of the decentralization coalition. The new policies were intended to decentralize 
responsibility and decision-making bodies to the state and local levels. SUDS marked the 
first time that control over and of public health care was removed from the agencies of the 
federal government. Responsibility for health care was thus transferred from the federal 
government to the state governments. 

The implementation of SUDS was a crucial turning point for the Health Care Movement for 
two reasons. First, the program incorporated the main tenets of their reform platform as the 
policies of the state. While previous reforms, such as CONASP and AIS, appealed to the 
followers of the health care movement, SUDS represented the first actualization of its 
recomm~nded policies. Second, SUDS brought members of movement into the 
government bureaucracies. Instead of critiquing the policies of the government, elites 
within the health care movement were confronted with how to implement the policies that 
they had long promoted. As a result of SUS, the decentralization coalition began to splinter 
as the core values were either placed into practice or included in the 1988 Constitution. The 
political fight then turned to implementation or a focus on the secondary values of the 
coalition. 

Disparate groups, representing a range of interests, were able to reach consensus on several 
key issues during the 1980s, most notably at the Eighth National Congress on Health Care. 
The consensus achieved at the Seventh National Congress was sustained just long enough 
for reformers to capitalize during the rewriting of the Brazilian Constitution. The 1988 
Constitution was, for activists in the Movimento Sanitario, the high point of their influence 
on the national political system. The process of writing the Constitution was quite 
protracted: more than one year was spent drafting various sections with a high level of 
input from social movements and professional lobbies. "After the congressional 
Constituent Assembly was installed, efforts turned to pressuring the assembly to create 
mechanisms that would ensure citizen input and participation in the drafting of the 
constitution .... Movement lobbies and articulators succeeded in persuading the dominant 
party [then the PMDB] to include three key mechanisms that facilitated citizen input to the 

16 Draft Charter." 

The inclusion of citizen input enabled the Movimento Sanitario to present a well-defined 
policy proposal which called for an overhaul of the public health care system. The 
Movimento Sanitario 's long-standing relationship with MDB and PMDB officials ensured 
that their voice and policy proposals would be heard within the Constituent Assembly. The 
right to health care was not guaranteed to citizens until the promulgation of the 1988 
Constitution on October 5, 1988. "In 1988, with the promulgation of the Constitution, 
health won, for the first time, constitutional status, with the inclusion of five articles."l

7 

The principal institutional structure established by the Constitutional Assembly was the 
Single System of Health Care (SUS-Sistema Unico da SaUde ). SUS was designed by the 
framers to be the primary agency responsible for the national health care system. The 
institutional structure that was created in 1988 contained the basic elements of the 
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"decentralization" coalition. The reform included decentralintion, divided governmental 
responsibility, emphasis on preventive care, and community participation. SUS 
incorporated the basic tenets of the health care movement and represents a real victory for 
members of the Movimento Sanitario. The incorporation of their basic ideological and 
pragmatic goals must be considered the high point of their political mobi1ization. 

Between the promulgation of the 1988 Constitution and 1994, the ''federal" and 
decentralization coalitions split into two factions. The split within the federal coalition was 
prompted by the ascendancy of neo-liberal ideologies into Brazilian political life. Members 
of the coalition which had once supported the involvement of the federal government in the 
provision of services broke with the coalition on this issue. Thus, a "neo-liberal" coalition 
was formed which stressed austerity for state spending and emphasized the use of the 
market to allocate access to services. Paulo Maluf, the current mayor of Sao Paulo, is 
representative of this political tendency. The decentralimion coalition splintered as the 
political struggles moved from national policy arenas to local policy arenas. The inclusion 
of the core values of Movimento Sanitario in the 1988 Constitution had the net effect of 
splintering the coalition. The coalition splintered because of the shift of political 
responsibility from the federal to local levels. As a result, the issues important to activists in 
the movement s~ making it difficult to maintain a united front. 

The implementation of SUS has been a daunting task due to internal constraints and 
resistance from several actors in the policy subsystem. SUS suffered from the absence of 
internal coordination, incapacity of new agencies (state and local) to assume their new 
responsibilities, a lack of administrative capability to respond to demands from private care 
providers, and an inability to establish adequate oversight over the use of its resources. 
Finally, and perhaps most importantly, SUS administrators were unprepared for the 
onslaught of active resistance by politicians and state bureaucrats. SUS represents a frontal 
assault on the privileges that national incumbent politicians had used to maintain their grip 
on political power. The transfer of resources to the states left many politicians in a difficult 
position. If they were to financially support SUS, to both comply with the law and to 
improve the quality of services, than they faced a political situation in which their control 
over clientelistic practices would diminish. Federal bureaucrats, on the other han<L did not 
comply easily with the transfer of their jobs from the federal government to state 
government. The mandated transfer of facilities from one level of government to the next 
was difficult to carry out due to this resistance. Although these transfers formed the 
cornerstone of SUS, the difficulty of implementation appears to have been overlooked by 
the drafters of SUS. 

0 Conselho Municipal de Sande de Sao Paulo 

As I followed the political debate and struggle in the summer of 1995, it quickly became 
clear that the influence of the council was quite weak and its members were unable to 
impede the implementation of the mayor's plan. In spite of the apparent weakness of the 
council, its members, PT officials, and leaders of social movements attributed great 
importance to it Three key questions arose from this: ( 1) Why was the council so weak? 
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(2) How can we account for the incredible time, energy, and effort given by private citizens 
to an institutional body largely ignored by the mayor's political coalition? What did social 
movement leaders hope to gain from the council that justified their considerable efforts? 
(3) Were council members able to influence the formulation and implementation of public 
policies of the municipal government? This entire debate was grounded in the debates, 
issues, and previous policy initiatives described above. The coalition that supported 
Maluf s plan grew from the ashes of the federal coalition to support neo-liberal reforms, 
while the coalition opposing Malufs plan had its roots in the decentralization coalition and 
the M ovimento Sanitario. 

When analyzing new institutions it is crucial to emphasize their newness. The political 
space that the council occupies in the larger political arena is unclear, ill-defined, and 
contested by different political coalitions due to its newness and experimental nature. New 
institutions inherently attempt to carve out a space for themselves. The process of inserting 
an institution into spaces previously occupied by other institutions or political elites will 
obviously engender conflicts because the new institutions will tread on already occupied 
political spaces. Elected officials or bureaucrats will only grudgingly concede the niches 
that they occupy. In the case of an experimental institution the process of insertion is even 
more difficult because political elites, party bosses, and important bureaucrats may not 
agree with the mission of a new body. The council should be thought of as an attempt to 
curb the power of executive, to establish "checks and balances." 

Next I will locate the council within the larger institutional framework of the Brazilian state. 
The first issue of importance is the location of the council within the executive branch. The 
placement of the council within the executive branch by the 1988 Constitution means that 
the council is dependent on the mayor's office for everything from complex budgetary 
information to basic financial resources. This positioning is awkward because the council is 
designed to cany out duties similar to the legislative branch, but it does not have the 
institutional independence enjoyed by the legislative branch. Thus, the council is placed in a 
position in which it is subject to the whims of the executive branch. 

What does this dependence on the executive branch mean on a day-to-day political level? 
First, there is a clear submission of the council to the political needs of the mayor's office. 
If the mayor decides to valorize this institutional space, then the council can potentially act 
as a vehicle to legitimate the mayor's policies. However, if the mayor does not place 
importance on the council (for political or ideological reasons) and seeks to distance 
himself/herself from this institution (he/she is under no legal requirement to do otherwise), 
the council may be forced to a side stage. 

The dependency on the executive branch to support the council undercuts the first mission 
of the council: social control. Social control, or accountability, is the process through 
which council members are the watchdogs, the "eyes and ears" of civil society, on the 
actual day-to-day practices of local governments. Social control, therefore, is the process 
through which council members monitor expenditures, draw attention to corruption, and 
assure that the actual practices of the municipal government meet federal, state, and local 
regulations. Hence, council members must make difficult choices which threaten the 
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independence of the institution. If they fulfill their role as watchdogs and expose the 
problems of the system, they risk being isolated by the mayor. Since the mayor is 
responsible for the provision of decent services, scandals hurt the credibility of the 
administration. However, if council members seek to avoid a confrontation with the mayor 
by downplaying scandals, then their strategy becomes one of complicity. This obviously 
places council members in a quandary: if they carry out the responsibilities afforded to 
them, they risk the possibility of isolation. They must, therefore, temper their criticism of 
the system to remain players in the policy debate. The entry of social movement leaders into 
the state by positioning themselves within the executive branch serves to moderate their 
political positions. 

The second mission of the council is to deliberate over policy issues, concerns, and 
proble~ and to advocate specific policy changes. Council members rely on information
both technical and political-from the mayor's office. The process of public learning leads 
to formal policy recommendations from the council to the mayor's office. The fallout is that 
the municipal health care council is unprepared to enter into a dialogue with administration 
representatives because council members do not have a sufficient base of knowledge to 
understand the problems on a global level. 

Thus, the two principal missions of the council, social control and policy formulation, 
become much more difficult to fulfill when council members must rely on the executive 
branch. Social control is difficult to perform under any conditions. In a political climate 
where an institution has its own base of financial and political support this job is difficult, 
but under the institutional and political conditions that I have just described, it becomes 
nearly impossible. 

A second key institutional aspect of the council is the allocation of seats. The council is 
comprised of 32 members-16 elected representatives from civil society, eight elected 
representatives from unions active in the health care industry, and eight appointed 
representatives from the administration. This arrangement is reminiscent of past 
corporativist relationships in which important sectors of the population are guaranteed to 
have representatives on the council. The important distinction between past and present 
structures is that the representatives from civil society and labor are elected rather than 
appointed. This removes direct control by the executive branch over the actions of the 
council. The mayor's office thus can only directly control one-fourth of the seats. This 
provides little incentive to the Mayor to increase the visibility of the council. 

The 16 members which represent civil society are elected on a district basis. The elections 
are held separately from other elections. They are also held in special locations at a single 
site in the district. Only the most active citizens who perceive the council as a vehicle to 
change health care policies will make the effort to vote. The allocation of all the "civil 
society" seats through elections rewards a specific type of organizing. This discourages 
participation in the council by other leaders of civil society who may utilize different fonns 
of political organizing. Thus, the only representatives from civil society are those leaders 
who depend on a grassroots, participatory form of organization. Elected council members 
tend to be long-time social movement leaders who have well-established followings. The 

158 



allocation of seats on the council means that social movements leaders with large 
constituencies can dominate the agenda and outputs of the council. 

The council has its roots in participatory democracy. During the 1980s, there were lengthy 
debates within the PT and affiliated social movements on the merits of representative and 
participatory democracy. Due to the relatively high level of mobilization of civil society 
during the 1980s, one political faction advocated the direct involvement of citizens in 
government as the only way to transform Brazilian society. Participatory democracy, 
loosely defined as the inclusion of citizens in the decision-making process, has been 
offered as an alternative to representative democracy. Advocates of participatory democracy 
argue that the creation of numerous political institutions in which citizens can actually make 
decisions will transform the Brazilian state. The council is an example of an institution 
which seeks to incorporate citizens into the state apparatus in order to transf onn state 
policies. Through the council, community leaders interested in a single political arena enjoy 
the right to enter into the formal apparatus of the state. 

To conclude this section, I will highlight two main points. First, the council is dependent 
on the executive branch, which subverts efforts to place a "check" on the executive. This 
reliance restricts the basic democratic impulse behind the council because the single most 
important factor which detennines the space they occupy in the political system is the 
executive branch. Second, the council has its roots in both corporativism and participatory 
democracy. This discourages political coalitions which eschew both corporativist relations 
and do not participate in the type of political organizing which benefit from participatory 
forms of democracy. Therefore, a mayor who is aligned with social movements will make 
the effort to valorize this democratic institution. However, the drawback is that a mayor 
who is not aligned with social movements has little incentive to increase the political space 
or visibility of the council because he or she would have very little to gain. 

The Conselho Municipal de Satide under Eruodina and Maluf 

This section focuses on the council since 1991. I will first analyze the council under 
former Mayor Luiza Erundina, who served from 1988 to 1992. I will then tum to the 
council under Mayor Paulo Maluf, who succeeded Erundina and is still in office at this 
writing. 

Erundina was a long-time social movement activist, and a migrant from the Northeast. Her 
campaign pledge was to invert the policies of past administrations. She relied upon the 
organizational webs of social movements to win her upset victory in 1988. As a result of 
the electoral coalition Erundina built, she was compelled, politically and ideologically, to 
support the council. Many of the council's most active participants worked on her 
campaign and were associated with the same faction of the Pf. 

The platform of the PT's Erundina, who was elected mayor in 1988 with less than 40 
percent of the vote, focused on "invert[ing] the priorities of the administration."

18 
She also 

sought to create a permanent institutional voice for the social concerns of citizens. During 
her campaign, "Erundina repeatedly emphasized that there would now be three 'coequal' 
powers at the municipal level--executive, legislative, and 'popular' ."

19 
Her campaign 
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emphasized the following points as a way to increase participation of the citizenry in the 
institutional structures of the city administration: 

1. political-administrative decentraliz.ation; 
2. democratization of information; 
3. planning; 
4. creation of institutional channels for participation and control; and 
5. stimulus to the autonomous organizations of the population. 

20 

The basic ideological thrust of the PT is summarized by Sonia Alvarez: "ordinary citizens 
must now be given greater say in local government planning, policy formulation, and 
implementation. ,,ii 

Enmdina's intense interest in the council proved to be overwhelming. Her administration 
essentially dominated the council. One council member told me that during Enmdina's 
tenure as mayor "we always had long active negotiations. But the Secretary would always 
win the arguments because he was the most persuasive and persistent." The excessive 
reliance on the executive branch by the council did not allow the council to develop its own 
independent base of support. Erund.ina never allowed council members to work by 
themselves to determine how this new democratic space could be used. Council members 
came to rely on Erundina to set the limits of what the council could accomplish and the 
functions that they could carry out. This was a crucial blunder by Erundina's 
administration. She valued this institution as a place of participatory democracy, but in the 
end, her domination of the council curtailed the creation of a stable, independent institution. 
However, council members and members of Erund.ina' s administration continued to place 
great value in this institution because the council offered a chance to implement 
participatory democracy. Council members continued to work with the council in spite of 
its weaknesses because they viewed it as a means to implement their dream of participatory 
democracy. 

Social control under Erundina became a strategic plan directed by the administration: it 
exposed neglectful practices of the Federal government while simultaneously highlighting 
efforts by Erundina to change public policies. In effect, Erundina set the agenda for which 
issues were important in social control. It became a public relations campaign of the 
administration. Social control served to legitimate her policies rather than act as the 
watchful "eyes and ears" of "civil society." Social control could not be adequately 
performed under Erundina because she subverted its intent. Thus, the goal of the council as 
a check on the abuses of the executive was never realized. 

Erundina's interest in receiving validation from the council for her policies curtailed the 
independence of the council from the executive branch. The council did grant legitimacy to 
leaders of social movements and it established official state credentials which were 
previously unknown. Unfortunately, leadership was provided exclusively by the executive 
branch, and council members came to depend on guidance from the executive. Council 
members were unable to carve out a space for themselves because they were so thoroughly 
dominated by Erundina Furthermore, when Paulo Maluf assumed office, there was the 
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widespread preconception that the council was a fiefdom of Erundina and her faction of the 
PT. 

Maluf is a conservative politician who was appointed governor of the state of Sao Paulo by 
the military regime in the late 1970s. His electoral base of support did not rely on the 
political organizing of social movements. Maluf s administration has, at best, ignored the 
council and, at worst, tried to destroy it as a legitimate body for the presentation of policy 
alternatives. Maluf s electoral campaign in the fall of 1992 focused on the perceived 
inability of Erundina and the Pf to effectively manage the day-to-day affairs of the city. He 
painted a picture of Erundina's administration as being incompetent. Maluf has reiterated 
many of the same themes while he has been mayor. Under his administration, "the city no 
longer has potholes, the gardens have flowers, and the trash is collected."22 Malufs 
political base does not include groups that advocate the use of participatory democratic 
institutions as a mechanism to transform Brazilian society. Thus his decision to isolate the 
council has not created political turmoil within his coalition. 

Nineteen ninety-five was a turbulent year in the policy subsystem. Maluf attempted to 
reform the health care system by instituting planajemento de saUde (PAS-health 
planning). Maluf issued a decree in January that health care services were to be placed 
under private control by March. The use of this decree represented a continuation of 
authoritarian practices. Maluf attempted to bypass democratic political spaces by 
implementing PAS with no legislative input. This plan created cooperatives to be managed 
by a board of doctors. Any funds that remained at the end of the fiscal year would be 
divided among the board. Essentially, the plan privatizes a health care system which is 
defined in the 1988 Constitution as being public. Also, the 1988 Constitution guarantees 
universal access to health care services. Opponents of PAS argued that the plan would end 
universal access to health services since access to services would be based on an 
individual's official address. Residents of under-serviced areas would be unlikely to 
receive services because of poor infrastructure. Residents of favelas would be unable to 
receive services due to the difficulty in establishing an official address. Many council 
members participated in the movement to incorporate decentralization and universal rights 
into the 1988 Constitution, and they consider the 1988 Constitution the high point of their 
political influence. Thus, policy reforms which conflict with the basic ideals of 
decentra.Jization and universal coverage were considered a direct attack on their past and 
present political positions. 

In order to contest Maluf s plan, PT unions, Pf city council members, and the Municipal 
Health Council devised a variety of strategies to try to block the implementation of the 
program. They filed a lawsuit in March to block this program, claiming that the plan was 
unconstitutional because it could not be implemented by executive decree. The lawsuit 
asserted that the plan required the approval of the legislative branch. A judge blocked the 
implementation of the plan declaring that the executive decree was in fact unconstitutional. 
Due to the judicial intervention, Maluf was forced to withdraw the plan and draft legislation 
to be passed by the city council. While the plan was being redrawn, Maluf systematically 
cut off support from the council since it had helped to initiate the lawsuit. He retaliated by 
reducing their budget to practically nothing, released no budgetary information to the 

161 



council, and withdrew the administration's representatives from the health care council. 
The lawsuit filed by the PT and the council, and Maluf s reaction to it, destroyed any 
chance of dialogue or negotiation between the council and the administration. While the 
council is perceived by its members as a forum for public learning and negotiation, it was 
impossible to create a working relationship between the council and Maluf s administration. 

Since the council itself had little or no legal authority to block the mayor's plan, efforts 
hinged on working with other institutions. In addition to the lawsuit, council members held 
political rallies, established ties to state and federal health care councils, worked with the 
federal minister of health, and pressured various elected officials. There was a concerted 
effort made to combine political strategies which had been successful in the past with 
strategies made possible under the democratic regime. 

Maluf managed to secure the passage of his plan by the city council in October 1995. A 
combination of power politics, clientelism and party switching facilitated its passage. After 
PAS was passed by the city council, opponents filed a second lawsuit claiming that PAS 
violated the 1988 Constitution. The federal courts recently ruled that PAS is, in fact, 
unconstitutional. The council, by itself, was unable to halt the implementation of the plan. 
But council members were able to present a coherent oppositional attack to block the 
implementation of PAS by means of the Judicial branch. Thus, the council became a 
platform that allowed social movement leaders and union representatives to enter the 
political fray. The council as a democratic institution, with a well-defined mission, was 
unable to greatly influence policy changes. However, the council, as a springboard, created 
opportunities to develop a coherent strategy which ultimately proved successful as a means· 
to block the implementation of the mayor's plan. 

Furthermore, this council is a malleable institution through which non-elite actors were able 
to contest public policies. Embedded in this political struggle were contradictory political 
practices that included executive decree, clientelistic politics, and the establishment of the 
rule of law. The council served as a vehicle for a sympathetic mayor, LuizaErundina, to 
legitimize her policies and expose the problems that she felt were important to bring to the 
public's attention. In the case of a hostile mayor, the council was virtually ignored. 
However, the council served as part of the effort to "check" the arbitrary authority of the 
executive branch. 

The final set of questions that must be addressed are: ( 1) How can we account for the 
incredible time, energy and effort given by private citizens to an institutional body largely 
!gnored by the mayor's political coalition? (2) What did social movement leaders hope to 
gain from the council that justified their considerable efforts? The success enjoyed by the 
council members to block Maluf s plan through the means of a lawsuit is the outcome of 
their efforts. But by itself their success does not fully explain why members sought to 
"construct" citizenship by working through this institutional body. Leaders of social 
movements in Sao Paulo continually refer to a falta da cidadania (literally, the lack of 
citizenship). This emphasis matches the renewed interest in political science and sociology 
on these issues. Social movement leaders and scholars refer to the belief that the vast 
majority of residents of Sao Paulo do not conceive of themselves as citizens, either 
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politically or socially. The lack of integration into the political system precludes people 
from conceiving of themselves as citizens. 

One important reason which helps explain the attention given by social movement leaders 
to the council is that they did not judge the value of the council based on immediate results. 
Rather there was a clear sense that it might take years for the institution to function as they 
envisioned it. Until the time that the council becomes an important democratic institution, 
its more important function may be as facilitator between disparate parts of the Sao Paulo 
political community. What emerged among social movement leaders was an emphasis on 
citizenship as a means to improve people's life. These leaders do not look just to the state to 
solve problems, but they seek to transform people's attitudes and beliefs so that they can, 
in tum, pressure the state. Social movement leaders are actively working on a political 
project which seeks to eliminate the extreme isolation of people by increasing avenues into 
the state. There is the sense that a great number of participants will eventually create a more 
responsible citizenry and state. The strategy promoted by these leaders revolves around a 
strengthening of civil society because there is a widespread assumption that they need to 
encourage checks in civil society which can ward off an intrusion state. 

The emphasis on public learning, trading inf onnation, and learning to negotiate (especially 
the art of democratic negotiation) within the council does, in fact, increase civic capital, 
because f onnal, recognized spaces foster the sentiment that the executive cannot act 
arbitrarily. The council is a space in which leaders from unions and various parts of the city 
can join together to work on extensive problems that plague Sao Paulo. The institutional 
space thus encourages exchanges between leaders. 

The dilemma for leaders is how to create a cascading effect with themselves at the pinnacle 
and their followers at the bottom. Civic culture or social capital does little good when it is 
only practiced by leaders in a confined arena. How can these efforts to transform public 
policies be passed on so that the followers believe that they have a stake in the system? 
This is a question that is not adequately understood by social movement leaders, nor by 
scholars. Because of the complexities that surround this issue, leaders have been unable to 
resolve how they should move forward. The ability of council members to carry out this 
task will depend on the council's ability to carve out a clear space for itself within an 
executive-oriented representative democracy. Greater in~pendence from the executive is a 
necessary precondition for this project, but it will also depend on the ability of council 
members to work with mayors aligned with disparate political coalitions. This institutional 
body is still new, so groups and individuals who value its space will need to promote a 
clear vision of how non-elite actors can use a participatory, corporativist institution to 
influence policies in the context of representative democracy. 

Conclusion 

The discussion of the health care council brings the discussion back to the issues of 
democratic theories which have been previously offered to explain political life on the local 
level. This case study illustrates why it is problematic to describe local political practices 
primarily as democratic, clientelistic, or authoritarian. O 'Donnell's topographical map is a 
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useful starting point to delineate practices, but its uses are limited. His attempt to 
distinguish between levels of democracy on a regional basis does not shed light on the 
contradictory practices that occur simultaneously within the political arena of heatlh care in 
the city of Sao Paulo. Within the Muncipal Health Care Council and the health care 
subsystem, political practices such as clientelism, executivism, judicial oversight and the 
creation of democratic coalitions all transpired during the political battle of the Malufs 
proposed reforms. 

This case study illuminates, on one hand, the power of the executive branch to subjugate 
the council to its political needs. It also demonstrates that political coalitions have a variety 
of options, including the judicial branch, to check the previously arbitrary authority of the 
executive. The ability of council members to help block Maluf' s plan is a clear victory for 
the council. The ability of council members to craft new strategies to contest public policies 
emboldens both individual council members and the institutional space occupied by the 
council. The extension and deepening of democracy in Sao Paulo was greatly enriched by 
the ability of council members to insert themselves into the political fray and defeat an 
unconstitutional program. 

The task now before council members is to translate their success into building the council 
into a dynamic and important political body. The council, as an instituional body, was 
reformulated to meet the needs of its members in 1995. It served as a springboard from 
which council members helped block the administration's program. Although the council 
was successful in this regard, it is crucial to remember that the council is still unable to 
conduct the primary missions with which it was charged: policy formulation. It is 
imperative that council members build upon their successes of 1995 to expand the political 
space and importance of the council. Due to the concern among council members to 
engender "citizenship," council members must devise strategies which foster the growth of 
broad networks around the council. H council members are successful, opportunities to 
implement social control and policy formulation will be extended. The search for channels 
and coalitons to influence the formulation of public policies is a central element of the long
term goal of the council. 
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Chapter 7. Implementation of Health Care in Brazil 

Pamela A. Rogers 

Introduction 

In the 1980s health became a popular subject in Brazil in its transition to democracy after 25 
years of authoritarian military rule. After decades of political silence, the urgency of 
Brazil's health crisis strengthened the dissenting voices of complex segments of the 
Brazilian population, namely social movements, university officials, state and local 
bureaucrats, medical staff, popular political movements, charity organizations, the Catholic 
Church, and citizens alike. With the support and encouragement of international relief 
agencies, these groups demanded a solution to Brazil's worsening health situation, which 
had reached its lowest level in decades. During this period notable studies supported 
evidence that Brazil's poorest had been consistently excluded throughout the military 
regime by internal mechanisms from social policies benefiting only the employed working 
class.

1 
The Brazilian situation also resembled similar pressures throughout Latin America 

for governments to modify their health systems and provide better care. 2 

The movement's greatest triumph became the legalistic inclusion of health as a universal 
right in Brazil's 1988 Constitution, which established the federal government's 
responsibility to provide care for all. Article 198 made sweeping institutional reforms in the 
establishment of a national health policy called the Universal Health System (SUS
Sistema Unico de SaUde ), which would be created as a decentralized system that 
emphasized preventive over curative care and supported community participation. Health 
financing, according to Articles 194 and 198, would depend on a combination of federal, 
state, and municipal funding contributions, the largest portion remaining the federal 
government's responsibility. Universal care implied that public health facilities would 
provide health care to everyone, whereas the private sector would only offer access to the 
market. 

By the mid-1990s, it became evident that under the existing system it was not always 
possible to provide adequate care for several reasons-namely, scarce resources, poor 
public administration, and negative political influences over health service delivery. 

3 
Since 

the early 1990s numerous studies have analyzed the failure of the health reform movement 
and its consequences for the "lost decade." Draibe and Hagopian address th~ legacies of the 
welfare state and authoritarianism in terms of political economy and social policies. Both 
Jacobi and Cohn conceded that whereas the health movement led to undeniable institutional 
change, decentralization was often equated with democratization, which was often lacking. 
Junqueira put forth that the decentralization of health services toward the municipalities had 
been nominal and had achieved only limited gains for certain targeted groups. On the other 
hand, Faria considered the 1980s one of the greatest paradoxes in Brazilian history in that 
great strides had been achieved in terms of policy and implementation, yet social indicators 
pointed to the worsening of the Brazilian health care situation. 
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As a consensus has emerged for clearer objectives for Brazil's futme, sociologist Sonia 
Draibe has called for a new agenda to encourage greater consciousness of past mistakes, 
participation of conservative sectors in the political context, better financial control, and a 
recognition of the profound social difficulties facing Brazil. From a public health 
perspective Cohn supports the goals of greater administrative decentra1ization, better 
communication and decision making, separation of powers, and greater autonomy in local 
areas while supporting the need to scrutinize local administrations and to clarify the overall 
program objectives. 

This chapter examines recent experiences of local municipal administrations involved in 
implementing the SUS program. As background, the first section accounts for the stages in 
early health legislation and the political situation leading up to the national debate for health 
care. The second section discusses the main health issues in the 1990s such as financing 
and public reform. The third section examines the movement toward municipalization from 
1985 to 1990 by making statistical comparisons from the available data. The fourth and 
final section examines innovative municipalities in Santos (Sao Paulo), Niter6i (Rio de 
Janeiro), and Curitiba (Parana) and considers certain variables that independently influence 
the outcome of program performance. 

History of Health Legislation 

A study of the decentralization of Brazil's public health care system, traced back to the early 
1980s, reveals a complex web of intricate relationships among a confusing array of policy 
stakeholders at the federal, state, and municipal levels, which has evolved over time and in 
relation to public policies and the policy environment. Since the mid-l 960s Brazil's 
national health policy has been divided between two highly centralized federal 
bureaucracies: the Ministry of Health (Ministerio da SaUde), and the Ministry of Welfare 
and Social Security (MPAS-Ministerio da Previdencia e Assistencia Social) and its 
National Institute of Medical Assistance and Social Secwity (INAMPS-Instituto Naciona.l 
de Assistencia Medica e Previdencia Social). The Ministry of Health and the state health 
secretariats (Secretarias Estaduais de SaUde) were given the ominous task of implementing 
public health programs to promote higher rates of immunization and better sanitation, to 
improve maternal-child care, to set up nutritional programs, and to decrease the incidence 
of transmissible diseases. In contrast, IN AMPS was in charge of providing health coverage 
to those workers covered by social security, increasingly relying on the private sector as the 
demand for these services grew. 

Early Legislation 

The Brazilian federal government established a national health policy in the 1930s as a 
response to rapid industrialization and urbanization and the growing need to address public 
health. The concentration and migration of poorly paid workers from the countryside to 
urban areas resulted in inadequate housing coQditions, poor sanitation, mass epidemics, 
heightened levels of malnutrition, and the outbreak of endemic diseases. Brazil's earliest 
social legislation in health, education, and social security occurred in 1930 with the creation 
of the Ministry of Education and Health (Ministerio de Educafao ea SaUde). Shortly after, 
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the federal government created the Institute of Retirement and Pensions (IAPS-Institu.to 
de Aposentadorias e Pensoes) to provide social benefits and services to workers in 
maritime, banking, and commerce sectors, and the precursor of the social security 
administration, the Institute of Welfare and Social Public Assistance in 1938. 

With regard to health, the federal government took the lead in initiating public health 
campaigns, created federal and state health agencies, and included health in the national 
budget. During this period the state health departments carried out national health 
campaigns to fight yellow fever and malaria, which had reached extremely high levels in 
the North, Northeast, and Central states, and they established general public-health 
outreach programs. Significant legislation during this time established the National Yellow 
Fever Service (Servifo Nacional de Febre Amarela) in 1937, the Northeastern Malaria 
Service (Servifo da Malaria do Nordeste) in 1939, and the Special Public Health Service 
(SESP-Servifo Especial de SaUde PUblica) in 1942. Even at this early stage, however, 
regional disparities emerged, especially in the area of funding. In 1949 the per capita 
expenditures of the Ministry of Health and Education were three times greater in the 
Southeast than in the Northeast or the North.4 

The decade of the 1950s presented further health legislation, although other development 
priorities limited its effectiveness. Under President Gerulio Vargas (1950-1954) the federal 
government established the contemporary Ministry of Health (Ministirio da SaUde) in 
1953. Later President Juscelino Kubitscheck (1956-1960) addressed rural health needs 
with international development assistance and the creation of the National Department of 
Rural Epidemics (DNER-Departamento Nacional de Endemias Rurais) in 1956. Although 
federal budget allocations to the health sector during the 1950s were considerable compared 
to other periods, in the absence of social pressure health was given a low priority. s Since 
state resources were increasingly directed toward the financing of development projects, 
most state health departments experienced chronic shortages of resources, both technical 
and financial, and witnessed deteriorating health conditions of critical sectors of the 
population. 

During this period federal allocations to the social security system surpassed those geared 
to the Ministry of Health. By the end of the decade, IAPS not only provided old-age 
pensions, disability, and other benefits to workers but also expanded its services to include 
on-site medical care in commerce, banking, industry, and maritime sectors. Unable to meet 
such a large demand, IAPS began a general trend that would continue throughout the 
1970s. It turned to the private sector to provide care, incurring high costs for physicians 
and hospital fees. As a result the proportion of private hospitals increased from 43 percent 

6 
to 62 percent between 1950 and 1960. 

After 1964 the Ministry of Health and the state health secretariats were given minor roles in 
coordinating national health policy. The authoritarian military regime centralized the federal 
government's control over national health policy within the realm of social security. As the 
demands on the federal government continued to grow proportionally to the growth of the 
workforce, in 1966 the federal government established the National Institute of Medical 
Assistance and Social Security (INAMPS-lnstituto Nacion.al de Assistencia Medica e 
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Previdencia Social) to replace IAPS and in 1967 created the National Institute of Social 
Welfare (fNPS-lnstituto Nacional de Previdencia Social). 

Since its inception the primary responsibility ofINAMPS has been to finance private care 
for employed workers. To a lesser degree INAMPS has maintained emergency care and 
public hospitals, which had been primarily the responsibilities of municipal and state health 
departments. During the 1970s INAMPS found it increasingly difficult to meet the medical 
demands of the growing number of eligible workers. In 1971 protection had been extended 
to self-employed workers, domestic workers, agricultural workers, and their families. 
Active participation from the private sector was sought and accords called convenios were 
set up between federal and state social security bureaucracies and the private sector to 
provide med:ical services. As to be expected, bringing the private sector into the health 
sector signified a greater privatiz.ation of medical services and the exclusion of a large sector 
of the populace consisting of those who were not employed in the formal labor market. 
Workers were also denied a place on the Social Security Administrative Council. 

Yet the delivery of public health services was delegated to poorly financed state agencies, 
while INAMPS provided services to those covered by the social security system. The 
federal government continuously diverted funds from public health programs to support 
costly private sector care with social security funds. As a result the Ministry of Health saw 
its portion of national budget appropriations fall from 2.2 percent to 0.9 percent.

7 
Such a 

decline often resulted in antagonistic relationships between the state agency bureaucracy 
and the INAMPS staff as funding was cut from maternal-child programs, immunization 
campaigns, and campaigns to fight tuberculosis and malaria. 

The decade of the 1970s for Brazil's national health policy became synonymous with 
redundant efforts put forth by municipal, state, and federal authorities; high costs of 
curative approaches; high levels of private sector investment; low rates of overall coverage; 
poor service delivery; and medical approaches that favored the urban middle class in the 
South over the Northeast and the North.

8 
Important legislation during this period included 

the establishment in 1974 of the Support for Social Development Fund (FAS-Fundo de 
Apoio de Desenvolvimento Social), to finance health costs from states and municipal 
governments not covered through social security funds. Over the course of Brazil's history 
cmative health care took the lead over preventive care, financing expensive hospitals and 
sophisticated technology for the middle and upper classes. As a result more than 60 percent 
of Brazil's impoverished fell outside of the health system and the social security system that 
supported it. 

The Health Movement 

When an epidemic of meningitis broke out on the periphery of Sao Paulo in the mid-
1970s, a movement of radical hospital workers (Movimento da Reforma Sanitaria) and 
small neighborhood associations from Greater Sao Paulo brought international attention to 
Brazil's deteriorating health conditions. In rapid response the World Health Organization 
and the Pan American Health Organization spoke out against the chronic health profile of 
many undeveloped nations.

9 
International health organizations warned Brazilian policy 

makers and international banking communities that development would not accompany 
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high mortality and morbidity rates, low rates of health coverage, poor housing conditions, 
nonexistent educational opportunities, and inadequate access to water and sewage systems. 
In 1975 as a result of both societal and international pressures for radical change, the 
financial resources of the Ministry of Health increased 35.7 percent compared to 1974 

10 
levels. 

In response, President Ernesto Geisel (1974-1979) set up a National Health System 
(Sistema Nacional de SaUde), and funds flowed into state health departments. The 
Superintendency of Sanitation Campaigns (SUCAM.-Superintendencia de Campanhas) 
launched ambitious immunization and nutrition campaigns, which often attracted broad 
public support but fell short of meeting established goals. One such ambitious government 
scheme was the Integrated Health and Sanitation Program (PIASS-Programa de 
lnteriorkafaii das Afoes de SaUde e Saneamento ), which addressed public health care and 
the eradication of transmittable diseases in small towns of 20,000 people. Popular in the 
Northeast from 1976 to 1980, PIASS encouraged grassroots community involvement, the 
use of public facilities, and a declining role of the physician in raising health standards. 

National Debate on Health Care 

Political events during the 1980s contributed to the momentum for a national debate on 
health-namely, political openness or abertura, the push toward democratization, and the 
municipalization movement. In 1977 municipal governments, which had previously been 
disallowed the right to vote, were allowed direct elections for the first time since the 1950s 
and early 1960s. When general amnesty to political exiles was offered in 1979, the open 
political climate gravitated toward the creation of the Brazilian Democratic Movement Party 
(PMDB), attracting progressive university, professional, and technical professionals from 
both the public and private sectors. As Brazil prepared for the gubernatorial elections in 
1982, members of Brazil's most progressive political movements such as the PMDB, 
Workers' Party (PT), and Social Democratic Party (PDS) joined those rallying behind the 
national health movement in campaigning for better health, education, and democratization 
in the 1980s. 

During the late 1970s and early 1980s, the health minister and several influential state 
health secretaries became aggressive political actors in speaking out in support of a national 
health model. MP AS and the Ministry of Health hosted several well publicized events in 
which members of the state and municipal health departments met with representatives of 
local communities, universities, and unions. At the Seventh National Health Conference 
( Conferencia Nacional de SaUde) held in 1980, members of the radical health movement· 
declared their support of the Alma Ata declaration of 1978.

11 
Alongside active staff 

members of the state health departments who were often PMDB members and involved in 
the health movement, a model of health care slowly emerged that exalted popular 
participation and universal health. States such as Sao Paulo and its state health minister, 
Adib Jatene, took a firm role in promoting public participation in health priorities and 
community support. In 1982 under the direction of Alaysio de Sales Fonseca, the 
Consultant Commission of Preventive Health Administration (CONASP-Conselho 
Consultivo de AdministrQfao de SaUde Previdenciaria) established priorities for health. 
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Later in 1983 the Integrated Health Action (AIS-Afoes Integrados de SaUde) became the 
first step toward decentralizing health care. 

As Brazil entered a new political era with the election of the Alianfa Democratica.' s 
(Democratic Alliance's) Tancredo Neves (March-April 1985) and his successor lose 
Sarney, social programs were finally given priority on the national political agenda. At the 
historic Eighth National Health Conference held in Sao Paulo in March 1986, policy 
makers met to discuss a new health model. The primary goals of health care were defined 
as the universal right to health, the need for popular participation in decision making, and 
the need to decentralize the delivery of health care services. From this discussion emerged 
the present universal health model, the Unified Health System (SUS-Sistema Unico da 
SaUde). At this time it was also agreed that the responsibility for national health policy 
would be returned to the Ministry of Health. The CNS recognized that health was the result 
of a complex set of factors that integrated education, housing, nutrition, environment, 
employment, and land reform. Support for SUS received unequal support from states and 
political parties. Most progressive health workers, center-left political parties, social 
movements, mayors, state governors, and university professors supported the SUS model. 
On the other hand, doctors, health care technicians, and other medical personnel who were 
supported by the IN AMPS system joined in opposition with the pharmaceutical, 
equipment, and construction industries to oppose the removal of national health policy from 
INAMPS control. 

Concrete efforts to decentralize health responsibilities toward the municipal government 
began with President Jose Samey' s approval of the Unified and Decentraliz.ed Health 
Programs (SUDS-Sistemas Unificados e Descentralizados de SaUde) program in 1987, 
which transferred from INAMPS to the state health departtnents such activities as control 
over physical inputs, equipment, and purchasing power. Despite efforts by INAMPS 
supporters in the Constitutional Congress to maintain some control over health 
expenditures, the 1988 Brazilian Constitution and the 1990 Health Organic Law (Lei 
Organica da SaUde) cut all political links with social security. After 20 years INAMPS had 
become known for its corruption and crime. 

Meanwhile Brazil's health policies faced the realities of a mounting health crisis and the 
legacy of the past. The Northeast continued to display high incidences of infectious and 
parasitic diseases, morbidity, and infant mortality despite federal policies to address these 
inadequacies. Private-sector growth during the 1980s continued to focus on increasing the 
percentage of highly lucrative hospital services in the more developed regions, leaving the 
public sector to fmance less lucrative endeavors in the Northeast. In 1986 the private sector 
owned 77 percent (5,325) of the total number of hospitals, 73 percent of which were 
located in the Southeast. 

12 
In response state and federal policies emphasized increasing 

service delivery in the Northeast and North and set out to provide more hospital beds and 
health posts.

13 
At the same time the public sector steadily decreased resources to the private 

sector. In 1980 the percentage of private sector transfers by INAMPS totaled 49 percent as 
14 

compared to 44.3 percent by 1984. 

172 



However, the state health secretariats were left to finance the less lucrative endeavor of 
setting up remote health posts and clinics operated by the public sector. Although the total 
number of health posts and clinics increased from 7 ,823 to 23,952, it was clear that the 
private sector tended to leave this low-paying sector to public health. At the same time the 
percentage of public sector investments in public hospitals operated by IN AMPS in the 
poorer Northern regions increased from 57 .2 percent in 1976 to 65 percent in 1986. 

Two main themes surfaced during the transition movement and consolidation of 
democracy: the fmancial crisis and public administration reform in the federal government. 

15 

Constitutional successes on paper and a heightened awareness on the part of the electorate 
mask the realities of the federal government's resistance to decentralize the health sector and 
the electoral issues surrounding health. In 1990 Health Minister Alceni Guerra transferred 
responsibility of INAMPS to the federal government instead of to the health ministry as 
mandated by the constitution. During the congressional debates on health care, President 
Fernando Collor withdrew his support for popular participation and later opted to negotiate 
on a case-by-case basis rather than make automatic federal transfers from the National 
Health Fund (Fundo Nacional da SaUde) to states and municipal govemments.

16 
Despite 

great political support presidents Samey and Collor cut federal health appropriations in the 
face of open opposition to the adjustments. Political analysts speculated that health funds 
were cut to favor education, while others speculated that the funds were placed in other 
areas. 

17 
The financial crisis resulted in slow payments from the federal government to state 

and local governments, and control of federal monies was awarded on a case-by-case 
b 

. 18 
as1s. 

Issues in Brazilian Health Care 

Implementing a universal health policy in Brazil has not been a smooth process. Despite an 
outward political commitment to the health sector during the 1980s, structural constraints in 
the form of scarce financial resources and difficulties in public administration reform have 
adversely affected the viability of the SUS model. According to Paulo Elias the 1988 
Brazilian Constitution established a utopian ideal of health care without providing the 
means to guarantee its financial sustainability. At the same time, the constitution put forth a 
particular model that implied the reorganization and rationalization of services, without 
foreseeing the political difficulties in merging complex bureaucracies. 

An examination of Brazilian health care brings to the discussion four fundamental issues: 

1. Scarce financial resources make it difficult to put in place the quasi-utopian ideal 
of a universal health plan. 

2. Public administration reform has led to conflicting missions of state and 
municipal health secretariats, adversely affecting implementation of the SUS 
model. 

3. Distinctive patterns of decentralization have occurred at the federal, state, and 
municipal levels. 
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4. Examples of effective decentralization at the municipal level stress the need for 
progressive leadership, popular participation, active state support, and fiscal 
autonomy. 

Financial Constraints 

Recent political debates between the Ministry of Health and the federal government focused 
on the federal government's lack of financial support to providers of SUS care. Yet the 
issue of financing arises at a time when the Brazilian federal government lacks the 
necessary resources to carry out any ambitious social programs. Under the present 
circumstances it is estimated that Brazil sets aside only between 2 and 4 percent of its gross 
national product (GNP) on health, and it is probable that current expenditures are at the low 

19 
end of 2 percent. 

According to the Center for the Study of Public Policy at the University of Campinas 
(UNICAMP), federal expenditures in health between 1980 and 1990 never climbed above 
2.5 percent of the GNP. 

20 
In 1980 health expenditures totaled 1.76 percent, leveled off at 

1.53 percent in 1984, and reached 2.5 percent in 1989. Since 1990 federal expenditures in 
the health sector have steadily declined. In 1990 health expenditures totaled 2.35 percent 
and currently may be as low as 2 percent. 

Traditionally, the Ministry of Health and the state health departments received transfers 
from the treasury to carry out immunization, nutritional, and disease eradication programs. 
Federal and state programs encapsulated within INAMPS received transfers through 
contributions to the Welfare and Social Assistance Fund (FP AS-Fundo de Previdencia e 
Assistencia Social). The sources of FP AS transfers were social security contributions made 
up of 8.5 percent to 10 percent from employees, 10 percent from employers, and the 
remaining from treasury contributions by the federal government. 

21 

According to Elias the amount of FP AS transfers destined for health made up only a small 
portion of social security expenses in ~nsions and retirements, never surpassing 30 
percent of the total in any given year. Yet health financing depended largely on financing 
from these social security funds. FP AS transfers financed 86 percent of total federal 
expenditures in health in 1980 and 79 percent in 1990. During this ten-year period the 
remaining 14 to 22 percent was made up of funds from the federal treasury's general 
revenue. Another contributive social tax, the Social Investment Fund (FINSOCIAL), made 
only minimal contributions between 1983 and 1986, never amounting to more than 2.5 

23 percent of the total. 

In the 1988 Brazilian Constitution, health financing was presumed to sustain itself through 
social security transfers in addition to contributions from federal, state, and municipal 
governments. Federal transfers were to total 54 percent of contributions; state 
contributions, 28 percent; and municipal contributions, 18 percent. Elias has pointed out 
that the continued reliance on federal transfers caused a certain political confusion by 
centralizing control over health financing but decentralizing health care responsibilities.24 
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Because of the mounting crisis in the social security system, social security transfers to the 
health sector came to an unexpected halt at the end of fiscal 1993. At that time health 
financing declined approximately 50 percent from US$~0 per capita to US$40 per capita in 
1994.lS Recently President Fernando Henrique Cardoso (1994-present) estimated that an 
investment of US$125 would provide an adequate level of health care, although still below 
European or U.S. financing levels. 26 

As Draibe has pointed out, the current health care system faces severe economic difficulties 
in improving the nation's health profile and at the same time controlling inflation and 
promoting economic stabilization. Currently greater economic growth at the federal level is 
expected to increase appropriations in five or six years without increasing the overall share. 
Yet it is more likely that a greater capacity to collect property taxes at the local level would 
expand the economic base of health expenditures. 

State Health Secretariats and Municipal Governments 

To achieve the constitutional goals of the SUS program~ecentralization, popular 
participation, and greater local autonomy-the Ministry of Health, the National Health 
Council (CNS-Conselho Nacional de SaUde ), and the Tripartite Intergovernmental 
Commission (CTr-Comissao lntergestora Tripartite) worked with state and municipal 
health councils made up of community representatives. The CNS and CIT recommended 
decentraJizjng services at the state and municipal levels, eliminating duplicate services, and 
integrating diverse health care system services to improve their overall quality. 

As envisioned, SUS established a hierarchy among federal, state, and municipal levels in 
which greater responsibility and autonomy were to be given to municipal governments to 
provide basic medical attention, oversee disease control, and improve local sanitation 
efforts. In accordance with the municipal health plan (Plano Municipal de SaUde), health 
and sanitation districts would follow program directives determined by local officials and 
the community councils. At the state level, responsibility would fall on regional 
organizations to follow the state health plan (Plano Estadual de -SaUde ), to provide specialist 
services, supervise sanitation efforts, oversee epidemics, and control sophisticated 
technological inputs. At the federal level the Ministry of Health would supervise global 
disease control, oversee sanitation control, and control key technology. 

The model implied that federal and state authorities would transfer responsibilities to the 
municipalities, since a general consensus had been reached at the Constitutional Convention 
and at the Eighth Conference that municipalities were better attuned to meet the needs of the 
community with adequate financial resources. After the 1990 Health Organic Law, 
however, it became evident that the missions of state and municipal health departments 
were quite distinct, producing a situation that has led to conflicting relationships and 
divergence from the original health model, especially in the area of controlling health 
financing. 

The goals and objectives of the SUS model have not been as transparent as once believed. 
The state health departments envisioned their role as similar to the earlier 1987 SUDS 
health model in which they assumed decentralized control over state purchasing, financing, 
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and health programs, while municipalities only took care of only basic health needs. 
Despite the constitutional framework of the SUS model, state health departments assumed 
their continued control over federal-run INAMPS and state-nm hospitals, again leaving 
only basic public health duties for the municipalities. Hence, the state health department 
retained a great deal of financial and political control over the health care network. Those 
municipalities that supported the National MunicipaJi:zation Movement in the mid-1980s 
saw their role as autonomous agents for their communities and looked forward to greater 
control over inputs, contracts, purchasing, and personnel. 

Over time the conflicting relationship between state health departments and municipal health 
departments has become more abrasive on the issue of health financing than in the delivery 
of health care. In the past direct federal transfers to the municipalities for health 
expenditures and contract payments have caused an uproar by state health departments and 
even state governors who object to the changing role and political profile. In 1991 the 
president of the National Council of Health Secretariats (CONASS-Conselho Nacional de 
Secretarias de SaUde) declared: 

We believe that financial administration of resources should not take a centrafued 
form in which the federal government directly makes appropriations to the 
municipalities without the participation of the states, consequently causing these 
(state health departments) great difficulty in canying out their roles as state 
coordinators of the health system [author's translation]. 

11 

In addition to the financial challenges facing state health departments and municipal 
governments, the physical realities of merging bureaucratic cultures has also made the tasks 
daunting. To achieve a consensus of some of the institutional challenges facing the 
decentralization of health care in the state of Sao Paulo, an interinstitutional commi~ion 
was created in 1991 composed of state and municipal health officials to address the transfer 
of responsibility. In the manner in which SUS was designed, municipalities assumed 
financial responsibilities for hospitals and clinics, equaJizing salary differences, absorbing 
large numbers of federal and state personnel, and enlarging their health network. 

In 1992 it was estimated that the decentra1i«ltion of health care in the municipality of Sao 
Paulo alone would entail the transfer of 14 state and federal hospitals, corresponding to 
3,622 beds or 37 percent of total public hospital beds. In addition, the municipality would 
assume responsibility for 38 medical clinics; two ambulance services, 187 health centers 
(Unidades Basicas de SaUde/Centros de SaUde), and 27,982 federal and state employees in 
addition to those already employed by the municipality. The total cost of financing the 
decentralization would be US$174 million.:u 

Municipalization: Levels of Decentralization 

Part of the research for this study involved determining to what extent the decentraU:zation 
of health care had actually taken place based on the available data. In view of the fact that 
decentralization began under the SUDS program and accelerated under SUS, it was judged 
that a comparison of 1985 and 1990 federal, state, and municipal public health facilities 
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would aid in pinpointing states and regions. where decentralization had lagged behind. It 
was also hoped that any regional distinctions would be evident in the interpretation of the 
data. In order to accomplish this task, data compiled by the Instituto Brasileiro de 
Geografia e Estatisticas (IBGE) for the annual publication Assistencia Medica were studied 
for the years between 1980 and 1990; unfortunately data for the years beyond 1991 were 
unavailable. 

As shown in Table 7 .1, the global number of medical establishments in Brazil increased 
dramatically between 1976 and 1990. Between 1980 and 1990 there was a 93 percent 

Table 7.1 
Number of Medical Establishments in Brazil, 1976-1990 

States 1976 1980 1985 1990 
Total 13,133 18,489 26,972 35,701 
North 565 764 1,722 2,654 

Amazonas 115 123 334 487 
Rondonia 52 79 375 591 
Ar::re 34 51 136 171 
Para 313 425 701 996 
Tocantins 207 
Roraima 8 43 90 106 
Amapa 43 63 86 96 
Northeast 3,484 5,425 9,174 10,791 

Maranhao 250 384 513 855 
Piaui 246 341 683 841 
Ceara 535 706 1,458 1,656 
R. G. do Norte 204 460 790 926 
Panuoa 411 535 787 924 
Pemambuco 506 728 1,397 1,654 
Alagoas 237 264 542 632 
F. de Noronha 1 
Sergipe 215 243 451 533 
Bahia 880 1,764 2,542 2,760 

Southeast 5,662 7,532 10,977 12,895 

Minas Gerais 1 675 2,427 3,643 4,329 

Espirito Santo 276 412 621 798 
Rio de Janeiro 1,390 l ,554 1,905 2,312 
Sao Paulo 2,321 3,139 4,808 5,456 

South 2,669 3,563 5,221 7,166 

Parana 1,176 1,720 1,944 2,875 

S. Catarina 546 692 1,224 1,531 

R. G. do Sul 947 1,151 2,053 2,660 
Center West 1,185 1,878 2,195 

Mato Grosso/S 753 248 402 466 

Mato Grosso 251 210 337 599 
Goias 460 660 997 948 
Dist. Fed. 42 57 142 182 

Source: Instituto Brasileira de Geografia e Estatistica (IBGE), Asistencia Medica de SaUde, vol. 10 (Rio de 

Janeiro, 1986), p. 12; vol. 15 (Rio de Janeiro, 1991), p. 16. 
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increase in both public and private establishments, from 18,489 to 35,701. However, the 
· period of greatest increase occurred between 1976 and 1985 as the total number of 
establishments increased by 105 percent, from 13,133 to 26,972. Between 1985 and 1990, 
despite economic cutbacks in federal funding, the public health sector expanded only 32 
percent with the SUDS program under Sarney and the early beginnings of SUS. 

Studying the percent changes in the total number of public establishments and the 
breakdown in federal, state, and municipal levels proved to be a good indication of 
movement toward decentralization. In terms of absolute numbers, Table 7 .2 highlights that 

Table 7.2 
Total Public Medical Establishments and Percent Change in 

Brazil, 1985-1990 

States 1980 1990 % Change 
North 1.722 2.654 i4 
Amazon as 284 445 57 
Rondonia 300 530 77 
Acre 126 162 29 
Para 482 743 54 
Tocantins 152 
Roraima 71 88 24 
Amapa 64 88 38 
Northeast 9.174 10.791 17 

Maranhao 319 615 98 
Piaui 586 722 23 
Ceara 1,000 1.183 18 
R. G. do Norte 658 780 19 
Paraiba 569 694 22 
Pemambuco 960 1,187 24 
Alagoas 444 494 13 
F. de Noronha 1 
Sergipe 327 404 24 
Bahia 1,744 1,975 13 
Southeast 10.977 12.895 17 
Minas Gerais 
Espirito Santo 334 545 63 
Rio de Janeiro 820 1,227 50 
Sao Paulo 2,001 2,804 40 
South 5.221 7.166 TI 
Parana 871 1,902 118 
S. Catarina 644 l,042 62 
R. G. do Sul 1,032 1,576 53 
Center West 28.72 35.701 23 
Mato Grosso/Sul 253 307 21 
Mato Grosso 174 411 136 
Goias 515 540 5 
Dist. Fed. 72 74 3 

Source: Instituto Brasileira de Geografia e Estatfstica (IBGE), Asistencia Medica de SaUde, vol. I 0 (Rio de 

Janeiro, 1986), p. 12; vol. 15 (Rio de Janeiro, 1991), p.16. 

178 



the greatest level of change occurred in the southern state of Parana, where the total number 
of public health establishments grew by 118 percent, from 871in1985 to 1,902 in 1990. 
The State of Mato Grosso has experienced dramatic change (136 percent). Other 
progressive states were Maranhao (98 percent), Espirito Santo (63 percent), Santa Catarina 
(62 percent), and Amazonas (57 percent). 

In terms of the growth in municipal health services, Parana experienced the greatest change 
with a 380 percent increase in local services between 1985 and 1990. Parana also showed 
the greatest percentage decrease (-88 percent) in the number of state establishments. In 
Table 7.3 a comparison of the states of Rio de Janeiro (SO percent) and Sao Paulo (40 
percent) shows that Rio de Janeiro enjoyed a 10 percent increase in the total number of 
public establishments. Rio de Janeiro also recorded a more significant decline in federal 
establisluµents (-69 percent) over both Parana and Sao Paulo, a larger decrease in state 
establishments (-38 percent) than in Sao Paulo, and greater growth in municipal 
establishments (135 percent) (see Table 7.4). 

Table 7.3 
Comparison of Number of Public Establishments, 1985-1990 

State 1985 1990 State 1985 1990 
fmiamby~g Ej,Q d~ Ja.neirQ 

Public 960 1,187 Public 820 1,128 
Federal 114 120 Federal 173 161 
State 416 433 State 262 163 
Municipal 430 634 Municipal 385 903 

Private 437 477 Private 1,065 1,065 

Aiamas Sao Paulo 

Public 444 494 Public 2,001 2,804 

Federal 62 62 Federal 119 78 
State 329 327 State 1,010 857 
Municipal 53 105 Municipal 872 1,869 

Private 98 138 Private 2,807 2,652 
Maranhao earana 
Public 319 615 Public 871 1,902 

Federal 67 72 Federal 57 38 
State 67 101 State 437 52 
Municipal 185 442 Municipal 377 1,812 

Private 194 240 Private 1,073 973 

~ 
Public 1,000 1,083 
Federal 115 161 
State 564 163 
Municipal 321 903 

Private 458 1,065 

Source: Instituto Brasileira de Geografia e &tatistica (IBGE), Asistencia Midica de SaUde, vol. 10 (Rio de 

Janeiro, 1986), p. 12; vol. 15 (Rio de Janeiro, 1991), p. 16. 
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Table 7.4 
Number of Public Medical Establishments in Brazil Classified as 

Federal, State, or Municipality, 1990 

Type of Maranhio R. G. do Parana Sao Paulo Rio de 

Facility Nort~ Janeiro 
Total 

With Beds 310 203 610 978 546 
No Beds 545 723 2,265 4,478 1,766 

Total Public 
With Beds 134 123 91 145 119 
No Beds 481 657 1,811 2,659 1,108 

Federal 
With Beds 9 13 3 9 47 
No Beds 63 68 35 69 114 

State 
With Beds 49 59 14 72 35 
No Beds 52 512 38 785 128 

Municipal 
With Beds 76 51 74 64 37 
No Beds 366 77 1 ~738 1,805 866 

Private 
With Beds 176 80 519 833 427 
No Beds 64 66 454 1,818 658 

Source: Instituto Brasileira de Geografia e Estatistica (IBGE)1 Asistencia Medica de SaUde. vol. 15 (Rio de 

Janeiro, 1991), p. 32. 

Overall, the troubled regions of the Northeast showed minimum growth in Alagoas ( 11 
percent), Bahia (13 percent), Ceara (18 percent), Rio Grande do Norte (18 percent), and 
Parru.ba (22 percent). Although a breakdown of establishments showed that the numbers of 
municipal services had grown in all of the Northern and Northeastern states, the numbers 
of federal and state establishments also grew. As previously stated, the state of Maranhao 
experienced the most significant growth in the Northeast (98 percent), including significant 
increases in municipal services (139 percent) and in state-run facilities (51 percent). 

Nevertheless, the statistical analysis masks the often political and economic realities of 
communities. For example, one field sociologist lamented that on a recent visit to Sao Luis, 
Maranhao, three out of four newly built state maternal-child hospitals had been closed 
down in 1994. 

29 
At the same time, despite an almost 100 percent growth in municipal 

services in Alagoas, which may only be in terms of health posts or ambulance services, 
recent reports indicate staggering figures in infant mortality (223: 1, 000) and starvation. 

In conclusion, despite the absence of more recent figures, the statistical data on hand 
demonstrate that there has been a definite move toward decentralization, primarily in the 
Southern and Southeastern states. The state of Parana has taken a dramatic lead in 
decreasing state-run facilities (-88 percent). On the other hand, by 1990 decentralization 
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bad gotten off to a slow start in the Northeast as compared to the North. The continued 
reliance on state and federal health facilities in both the North and the Northeast supports 
the evidence that the public sector had more invested in these areas than the private sector. 

Assessment of Municipal Programs 

In the past 20 years examples of good governance in improving social services, 
encouraging democratization, and promoting private economic development can be found 
throughout Brazil. In Grossi's research of municipal government in Brazil during the mid-
1980s, she pointed to examples of good governance in health care in the municipalities of 
Niter6i, Rio de Janeiro; Campinas, Sao Paulo; Londrina, Parana; Montes Claros, Minas 
Gerais; and Piracicaba, Sao Paulo. 

30 
Recent research points to successes in model 

municipalities in Parana, Espirito Santo, Maranhao, Santa Catarina, Rio Grande do Sul, 
Sao Paulo, and Rio de Janeiro.

31 
In 1991 studies by the Center for the Study of Public 

Policy (NEPP) found that numerous municipalities dedicated a high percentage of local 
funds to health such as Teresina, Piaui (15 percent); Sao Paulo, Sao Paulo (12.6 percent); 
Porto Alegre, Rio Grande do Sul (10.4 percent); Manaus, Amazonas (12 percent); Boa 
Vista, Rorairna (13.5 percent); Belo Horizonte, Minas Gerais (10 percent); and Salvador, 
Bahia (15 percent).32 

Studying the most successful case studies of the states and municipalities that have 
implemented the SUS model calls attention to several common factors. First, those states 
and municipalities that had successfully decentralized certain services at an early stage, 
namely during the AIS program in the early 1980s, had greater success in making the 
transition from INAMPS to SUS and promoting SUS to mayors and in the municipalities. 
Second, the most aggressive municipalities received strong leadership direction from 
progressive and innovative mayorships (prefeituras). Third, the most aggressive 
municipalities benefited from strong leadership in state health departments. Finally, 
successful municipal governments have managed to encourage and to sustain popular 
participation within the community and have also achieved measures of success in other 
social programs such as education and sanitation. 

Since the 1988 Brazilian constitution and the implementation of the universal health plan, 
several aggressive municipal governments have created innovative health plans to deliver 
services to low-income groups. Cities such as Niter6i, in the state of Rio de Janeiro, and 
Santos, in the state of Sao Paulo, have reportedly had great success in lowering disease and 
infant mortality, extending service delivery, and encouraging public participation. Much of 
the success of these programs has been sustained by activist leadership styles in city and 
state government, economic development, greater fiscal autonomy and decentralization, the 
establishment of popular councils, and the coordination by private foundations made up of 
professionals and citizens to maintain fiscal accountability and program objectives. 

Santos, Sao Paulo 

At the municipal level one of the most successful programs has taken place in Santos, 50 
kilometers from the capital of Sao Paulo. With a population of about 428,500, Santos is an 
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important urban center and the port for Sao Paulo, handling 37 percent of Brazil's 
exports.

33 
During the late 1980s Santos suffered from the highest levels of AIDS cases in 

Brazil (91:100,000), high infant mortality, and poor medical attendance, despite high levels 
of literacy, better living conditions than many Brazilian cities, and improved sanitation. 

In 1989 Telma de Souza, a Pf member supported by the Popular Democratic Union 
(Unidade Democratica Popular) , made up of the PT (Workers' Party), PSB (Brazilian 
Socialist Party), PSDB (Brazilian Social Democratic Party), PC do B (Communist Party of 
Brazil), and the PV (Green Party), defeated the proposed P.MDB (Brazilian Democratic 
Movement Party) candidate in the mayoral race. Campaigning on a health platform, Souza 
sought to modernize Santos, clean up its beaches, and improve the city's image. Ultimately 
improvements in health care under the leadership of Dr. David Capistrano, Jr., led to the 
municip~ secretary's success in the 1992 mayoral elections by almost 53 percent of the 
votes. 

As most municipalities and states in Brazil, Santos suffered under federal cutbacks from the 
Collor de Mello administration (1990-1993). In the last five years Santos has managed to 
finance its own social programs by decreasing its dependence on federal transfers through 
progressive property taxation by means of IPTU and ITBI (lmposto de Transmissiio de 
Bens Im6veis lnter-Vivos). This has only been accomplished by building popular support 
for taxation reform through popular participation. The city held meeting$ with 
neighborhood groups, associations, the commerce sector, labor unions, and other 
interested individuals. Such participation not only built popular support, but avoided long 
and costly legal battles that have erupted elsewhere such as in the city of Sao Paulo. Low-to 
moderate-income landlords were given discounts determined by the nature and use of the 
property. 

Presently 10 percent of the largest contributors account for 70 percent of tax collections.34 

Funds directed toward health and education doubled during the period from 1988 to 1992, 
currently totaling 15 percent of municipal funds. At the same time administrative expenses, 
which are commonly linked to corruption and fraud, dropped from 20 percent to 6 percent. 

To further its health reform, administrative changes were made in the municipal health and 
hygiene department to raise salaries, recognize employees' rights to organize, and redefine 
job descriptions. An assembly of concerned health providers representing nongovernmental 
organizations, schools, and charity organizations were called upon to participate in the 
health reform. To date, the Santos health program has been highly successful in extending 
care to targeted socioeconomic populations previously excluded from the health care 
system. By turning health posts into polyclinics, medical treatment was offered in the areas 
of gynecology, obstetrics, cardiology, and pediatrics. To attack infant mortality rates 
maternal-child health programs were set up to include home visits to at-risk infants. 
Ambulance services were upgraded to include semi-intensive care and surgical procedures. 
Instead of funding expensive hospital care, home visits ( Programa de Atendimento 
Domiciliar) were also extended to patients with cancer, diabetes, A.IDS, mental illness, and 
other ailments that did not require constant hospitalization. To combat the AIDS epidemic 
believed to be linked to Santos' s seasonal population during the summer months, the city 
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freely distributed syringes and condoms, established an information center, and set up an 
AIDS hospice. 

Niteroi, Rio de Janeiro 

Situated across the bay from Rio de Janeiro, Niter6i is a middle-sized city with a population 
of more than 435, 658. Primarily involved in the spillover in tourism and services from 
Rio, Niter6i's population has one of the highest rates of literacy, high incomes, and a low 
rate of slums (favelas). Changes in the municipal government are attributed to the policies 
of Jorge Roberto Silveira, PDT mayor between 1989 and 1994, and Joao Sampaio, PDT 
mayor elected in the fall of 1994. Similar to residents of Santos, homeowners in Niter6i 
contribute 28 percent of their IPrU contributions to social expenditures. For the 
municipality as a whole, 7 percent of expenditures go toward health. 

Niter6i became involved in health reform in the late 1970s and throughout the 1980s has 
been able to sustain a high level of political activism with the Niter6i Project (Projecto 
Niter6i). This has largely been the result of popular participation, health agents, and the 
creation of a health fund. Federal transfers for health expenditures and SUS payments are 
administered by an autonomous body created in 1992 called the Municipal Health 
Foundation (Fundafao Municipal de Saade) and the Municipal Health Fund (Fundo 
Municipal de Saade) created in 1989. 

Through the participation of homeowners ( Conselho Municipal de Saade) and district 
councils ( Conselho Comunitario de SaUde ), the municipal health secretariat has been able to 
work closely with three autonomous health districts. Overall; Niter6i's health program is 
above the national average, encompassing 32 basic health clinics, three emergency centers, 
six hospitals (including a university hospital), and 6, 410 health workers. By increasing the 
number of health establishments and popular participation, Niter6i has managed to lower 
infant mortality, establish infant-maternal programs, and break the dilemma of only 
responding to crisis situations through health posts. Niter6i has also served as a model for 
a national family health program (Program.a SaUde da Familia) with an innovative program 
entitled One Doctor for Each Family (Um Medico para a Familia). 

Curitiba, Parana 

Under the progressive leadership of a PMDB governor, the State of Parana followed the 
course of progressive leadership in the early 1980s health campaigns. The governor' s 
degree of political commitment toward health and education reflected the state's aggressive 
commitment in promoting the quality of life. 

35 
Similar to Niter6i, Parana took the first step 

in decentralizing health care with the implementation of the AIS program. 

During this era AIS became an important impetus for the formation of a health system, 
sustained by decentralization and greater decision making at local levels, resource 
allocation, and contributions to states and municipalities. Municipal governments were 
assigned basic health care, consultations, simple exams, and other simple procedures. State 
services offered diagnostic exams and therapy. IN AMPS was responsible for resource 
transfers to the municipalities and continued to set goals for objective conditio~s of service 
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delivery. The state secretariat became an outspoken supporter of the SUS program during 
the Eighth National Conference on Health. Between 1992 and 1994, under the leadership 
of health secretary Alba Luiza Lopau, Parana formed seven consorcios between the SUS 
program and private hospitals, covering 134 of 371 municipalities.

36 

Examples of good governance can be found throughout Brazil, highlighting its 
heterogeneous nature and the politics of a new agenda Nevertheless, the most innovative 
and successful experiences in good governance predominate in the South. Troubled 
programs in the Northeast and North continue to provide a stark contrast to innovative ones 
in the South. 

Today, a new model of health care promises to address the needs of rural residents living in 
cities smaller than 50,000 residents. An intergovernmental agreement among the states of 
Parana, Minas Gerais, Rio Grande do Sul, Sao Paulo, Santa Catarina, and Rio de Janeiro 
has set up consorcios in medium-siz.ed hub cities to provide hospital services to rural 
residents within a 100-kilometer radius.

37 
The agreements were originaJJy designed to take 

care of the inadequate number of hospital beds, the lack of doctors, poor health facilities, 
and greater distances between clients and available resources. Based on regional 
cooperative schemes that were once popular during the military government of Humberto 
Castelo Branco (1964-1968), questions of financing and capacity were still in the planning 
stages in November 1994. 

38 

Conclusion 

One of the most salient issues in Brazil during the November 1994 elections was the failure 
of the health care system to respond to the needs of the people. This debate emerged after 
Brazil had put in place an ambitious plan to provide care for all, the Unified Health System 
(SUS-Sistema Unica de SaUde). After only five years of existence, the Brazilian health 
care system fell prey to poor federal financing for states and municipal governments, 
conflicting goals and objectives by major political actors, and an overly ambitious scheme 
to provide universal care to everyone. 

The transition to a national health care system has not been smooth. Scarce resources on the 
part of the federal government have made it difficult and unrealistic to carry out the 
institutional changes required at the municipal level. At the same time, without clear 
objectives from federal and state health secretariats, serious political obstacles have slowed 
the progress of decentralization. Reluctance by state health departments to support local 
municipal autonomy has contributed to the overall c1imate of political corruption and 
inefficiency, causing the SUS model to suffer from poor management Organizational 
problems emerged in many states as both state and municipal health departments absorbed 
physical aspects of the IN AMPS system. 

Without clear objectives and adequate financial resources, there does not appear to be a 
clear policy alternative to the SUS model on the immediate horizon. Based on the patterns 
of good government discussed in this study, the following conclusions and 
recommendations are made: 
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1. Innovative approaches to health care are found to occur more frequently in the Southern 
and Southeastern regions, which contain higher levels of urbanization, sanitation, 
literacy, and employment and lower incidences offavelas. 

2. A study of innovative programs in Santos, Niter6i, and Curitiba reveal the importance 
of political leadership, administrative reform, popular participation, and municipal fiscal 
autonomy. In the cases of Niter6i and Curitiba the history of early political activism is 
judged to be important in the commitment to decentralization. 

3. Faced with difficult economic times, the most innovative programs have achieved a 
measure of success through financial autonomy. Municipalities need to explore more 
effective financial instruments with which to broaden their economic base and to 
decrease reliance on federal transfers. 

4. The State of Parana achieved significant success in health programs by channeling 
scarce funds from state facilities to municipalities. Additional studies should determine 
the level of absorption of health funds by state health facilities and the need for hospital 
beds. 

5. To increase public confidence and ensµre sustainability, autonomous councils of health 
professionals and concerned citizens, as well as a fund management system, should be 
formed to maintain a recommended level of transparency in all financial transactions. 
Niter6i has achieved a high level of success with the establishment of an autonomous 
foundation to administer federal SUS funds. 

In general this study adopts Pedro Jacobi's view that while decentralization does not imply 
democratization by itself, measures taken to improve Brazil' s health service delivery at the 
local level will make better use of scarce economic resources, encourage the growth of 
municipal autonomy and citizens participation, and empower municipalities by permitting 
them to control instruments that create a more efficient use of resources.

39 
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Chapter 8. Social Policy of Primary Education in Brazil 

David Workman 

Introduction 

Brazil's continuing process of decentralization and democratization has opened a public 
space for debate and participation in public.policy. At the same time, the "Lost Decade" of 
the 1980s marked the end of Brazil' s economic miracle of state-led growth. The 
expansionary and job-producing capacity of the economy and the ability of the state t-0 
control and ameliorate social demands have decreased. These factors have led to a juncture 
in which popular demand for social welfare provisions has increased in the midst of a 
political and economic crisis of the Brazilian state in terms of the development of new 
models for economic development and the provision of social services. In this crisis it is 
possible to examme the limits and possibilities of change in the Brazilian social welfare 
system. 

Public education has been important in policy debates during Brazil's continuing process of 
economic and political transition in the 1980s and the beginning of the 1990s. Improvement 
in the quality of and access to education has been seen as a panacea for development-to 
resolve Brazil's social debt, to give content to new concepts of democracy and citizenship, 
and to prepare the country for new forms of economic growth. Brazilian policy makers in 
both the military and civilian governments have treated primary education as an ideological 
question in which improvement in the standard of education in Brazil is related to 
improvement in the standard of living of all Brazilians. The military regime in Brazil began 
a process of expansion and transformation of the primary education system in Brazil in the 
late 1960s and early 1970s that has continued into the 1990s. Education has been an 
important element in public policy budgets and for political and electoral reasons. 

In a country as politically and economically stratified as Brazil, the position on the public 
policy agenda of the improvement of access to high-quality basic public education is not 
clear. A wide variety of statistical indicators demonstrate that in Brazil, education is an area 
of social policy with high levels of absolute expenditures but limited results. Problems of 
inadequate and inefficient spending and mistargeting tend to direct spending toward higher 
income groups, while a cycle of poverty continues to affect the largest and neediest groups 
in Brazilian society. The Brazilian educational system grew markedly in the 1980s. Access 
to primary education was made almost universal in urban areas. However, the ability to 
remain in and progress through a high-quality and effective educational system has not 
been guaranteed. Rates of dropping out and grade repetition in the first years of primary 
school remain extremely high. The average amount of school years completed also remains 
inadequate to provide increased educational or work-related opportunities to traditionally 
marginalized sectors of the population. Marked inequalities in access to education based on 
such factors as regional income and rural/urban considerations have not been resolved. 
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The focus of this research report is public policy in primary education in Brazil. Primary 
education in Brazil, or primer grau, consists of eight grades, focusing on 7-to-14-year
olds, and is generally provided by public schools. The first four years concentrate on 
literacy, whereas the second four years focus on preparation for secondary education. The 
chapter contains three parts. The first part examines the policy problem of education. It 
describes the scope of primary education in Brazil in the 1980s and the beginning of the 
1990s. Highlighted are the deficits that remain in reaching the universalization of access to, 
and completion of, a high-quality primary school education in Brazil. A prominent theme is 
the low level of educational achievement in Brazil as a whole, as well as the striking 
regional, urban/rural, and income-based inequalities. Low levels of teacher training and pay 
and possibilities of municipaJizing primary education are considered in the context of the 
need to improve the quality of primary education in Brazil. The second part examines the 
institutional framework of primary education and budgetary considerations, as well as the 
relevant actors in forming and implementing educational policy. A central issue in policy 
implementation is the inefficient and low level of spending in public education, and in 
primary education in particular. The final part draws conclusions about public policy in 
primary education in Brazil. 

Given the low levels of performance of public policy in primary education, it is unclear 
whether new and better laws, or even increased funding, will improve access to a higher 
quality of public primary education in Brazil. Nor is it clear what impact legal and funding 
changes will have on the important issues of permanence and levels of achievement in the 
education system. 

Importance of Primary Education 

It is necessary to understand why primary school education is considered important for all 
levels of society in Brazil. While food, clothing, and shelter may be seen as basic 
necessities essential to survival and the performance of all tasks, it may not be absolutely 
apparent why everyone might need the basic levels of education provided at primary 
schools. Concurrent demands for improvement in various areas of social policy, such as 
health care and social security, point to the need to consider social policy in its entirety. 
Limitations on the number of issues that can be dealt with effectively (due to financial, 
administrative, and political considerations) suggest the need to consider a hierarchy of 
social policy problems to assure an equitable and/or efficient distribution of limited 
resources. The location of primary school education in this hierarchy would depend on a 
wide range of variables and would vary with time and specific situations. 

A related possibility is that as long as certain groups receive a high-quality education (as 
well as other social services) which allows them to maintain or ensure their privileged 
position in society, they may not have the political will or interest to expand educational 
opportunities to other groups. The expansion of access to high-quality public education to 
marginalized groups may be seen as increasing competition in specific job categories and 
having adverse, or at least unknown, political repercussions. Private and religious schools 
may want to maintain their market position in the provision of education, as well as their 
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ideological influence. The very availability of private schools may influence people with 
resources to opt out of the public system, leaving questions of quality and financing of the 
public school system to those who cannot afford the private schools. Theoretically, 
conceptions of the relative and absolute importance of high-quality education are 
resolvable, but in practice it is a far tougher question. For this reason it is very important to 
be clear about why education is considered important and how it is situated within a wide 
variety of competing demands. 

The importance of basic education was expressed clearly at the 1990 World Conference on 
Education For All in Jomtien, Thailand. According to the Executive Secretary of the 
International Commission on Education for All, formed by UNDP, UNESCO, UNICEF, 
and the World Banlc 

The necessities of basic education include the essential instruments of learning 
strictly speaking (literacy, oral expression, numerical operations and problem 
solving), as much as its basic contents (knowledge, techniques, abilities, values 
and attitudes). These instruments are absolutely necessary to the human being so 
they can survive, develop their potentials, live and work with dignity, participate in 
the development of their country, improve the quality of their life and continue 
1 

. l 
earmng. 

Hence, improved basic education is not seen as a way to resolve all of the social and 
economic problems faced by individuals and countries, but as a necessary component to 
their resolution. 

A major reason for government's interest in education is that levels of investment and 
achievement in education are directly related to rates of economic growth and other basic 
measures of the standard of living. Education provides information and abilities to deal 
with everyday problems. Increased access to basic education also reduces inequalities that 
tend to increase and be reinforced over time as well. 

2 
Primary education is important as a 

forum for personal development, literacy, basic skills and job training, as well as 
preparation for further education, with all of the opportunities and benefits that this entails. 
According to the World Bank in 1989: 

It is now widely acknowledged that the low human capital base is the most serious 
developmental constraint in developing countries. Investments in child schooling 
add to the stock of human capital and therefore to future income and living 
standards for society as a whole and among subgroups of the population. Families 
invest in children's education for many reasons, among them the expectation that 
education will increase the child's future earnings. Governments also invest in 
education in order to raise the skill level of the labor force and, hence, to increase 
worker productivity and income at large. 

3 

In an increasingly competitive and technologically based world economic system, 
shortcomings in Brazil's primary education and their impact on the training and adaptability 
of the Brazilian citizen is becoming more important. For example, a study by the National 
Industry Confederation in Brazil published in December 1993 reports that more than 60 
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percent of Brazilian workers employed in industry are illiterate or "functionally illiterate," 
and are unable to read and understand simple texts such as operating instructions and to 
write complete sentences. According to the study, these findings illustrate the problem 
companies have in maintaining international quality norms and introducing computers into 
the workJ)lace. 

4 
Ineffective universalization of primary education in Brazil is a problem for 

the individual and for the nation, including its international relations. 

Policy Problem 

A general description of important policy problems in primary education in Brazil provides 
the background for further analysis of education policy. Major components of reform 
required in the Brazilian primary education system to improve its quality and efficiency 
include: 

1. Integration and coordination at the federal, state, and local levels of government in 
relation to planning, provision, and financing of primary education with clearly defined 
priorities and areas of responsibility for each level of government; 

2. Rationalization of human and physical resources, to ensure training and retention of 
qualified teachers and allow access to well-equipped schools for a minimum of 4 hours 
per day during a 180-day school year, 

3. New methods of general administration and organization of financial resources, to 
ensure the collection and control of public resources for primary education; and 

. 
4. Development of new methods of evaluation based on current data from the federal, 

state, and local levels, including individual schools; using standards of productivity and 
quality at the administrative level; and inclusion rather than exclusion at the classroom 
level to control extremely high rates of grade repetition and dropping out 

Debate continues on how to implement effective reform in these areas. However, it is 
becoming increasingly apparent that these reforms are necessary. Only in this way will it be 
possible to provide basic levels of social welfare in Brazil and allow the country to continue 
to grow economically and compete in an increasingly integrated world market 

The Historical Basis of Primary Education 

The existing primary education system in Brazil has been shaped by policies adopted and 
implemented by the military governments that ruled Brazil from 1964 to 1985. According 
to the eminent Brazilian researchers Guiomar Name de Mello and Roze Neubauer da Silva, 
education policies implemented by the military governments were characterized by concepts 
of the nation as a unit and were based on a complete package of projects and objectives for 
education. s They consider that the military governments had two basic objectives for 
education within an economic model based on the abundance of primary materials, access 
to foreign resources, and cheap labor costs. The objectives were: 
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1. to continue to expand access to primary education, thus meeting and controlling popular 
demands and guaranteeing the minimal level of preparation and training necessary for 
the majority of the population to enter urban life and partake in the productive process; 
and 

2. to form an elite technobureacracy to maintain the process of economic modernization 
and the importation of technology. 

To meet these requirements, in the late 1960s and early 1970s the federal government 
redirected resources of the Ministry of Education and Culture ~C-Ministerio da. 
&lucQfao e do Cultura) from primary education to the university level, implemented 
policies focused on building new primary schools, and shifted responsibility for primary 
education to state and local governments and the private sector. One policy instrument used 
to implement these changes was the installation in 1964 of the Education Salary (SE
Salario Educacional), a payroll tax that was part of the National Fund for Educational 
Development (FNDE-Fwulo Nacional de Desenvolvimento da. Educafiio ), as one of the 
main sources of financing for primary education. In this way, the federal government 
maintained financial control over education while at the same time it strengthened 
clientelistic relations with local politicians and private interests. Another ~trument utilized 
was the ceding of teacher training to private universities, thus strengthening private 
educational interests and resulting in the lowering of the levels of teacher qualification. The 
increasing number of schools also provided an important source of job creation for the 
middle class. Although the pay was low, the benefits of public sector employment were 
high. 

Emphasis was not focused on the quality of the education or teacher training provided. Nor 
did the federal government account for school systems' lack of resources to meet the 
expanding demand. Mello and Silva conclude that while the quantitative expansion of basic 
education was inspired by ideas of equity and represented a real democratization of access 
to sectors of the population that had previously been excluded, it "ignored the principle of 
efficiency." Since the middle of the 1960s there has been "a corporative and clientelistic 
play of interests that has presided over the logic of the expanding access to school, one that 
continues to cause problems in the country until the present day. "

6 

The problems generated in the 1960s and 1970s have increased in the 1980s and 1990s. 
Brazil's continuing economic crisis has limited the govemmenf s ability to finance 
clientelistic relations with local public and private interests or to maintain the salaries and 
benefits of teachers. 

The process of political change and democratization that commenced at the end of the 1970s 
in Brazil resulted in a shift in education policy. Primary education was seen increasingly as 
a venue for improving social welfare. Rather than focusing on the quality of education 
provid~ the availability of basic school provisions, or teacher training and pay, 
governments began to implement emergency plans that attempted to address such issues as 
children's health and nutrition. This redistributive and compensatory function of primary 
education has been apparent since the Second Plan of National Development in 1975.

7 
Such 

policies of social assistance in schools can be beneficial if resources are available to 
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implement the various policies. However, in Brazil these policies have been a source of 
clientelism and political manipulation rather than effective education or welfare plans. 
Government spending on education and welfare programs continues to be insufficient. 

Perspectives on the Policy Problems in Primary Education 

In 1985 the recently appinted MEC secretary in the new civilian government of President 
Jose Samey issued a document describing the problems in education in Brazil and their 
solutions: 

The major commitment of the New Republic, in response to the concerns of the 
nation, is the construction of democracy and the promotion of development with 
justice. This task demands, with priority, the resolution of the enormous social debt 
that is reaching disquieting proportions of the population and demands an 
immediate and decisive action on the part of the State and society. Education will 
be effected by eminently democratic action, treated within the broad and global 
perspective required by society. Basic education, the right of all citizens and 
responsibility of Brazilian society, should be universalized with the participation of 
all

. 8 
its segments. 

To realize this goal the First National Development Plan 1986/1989 (I Plano Nacional de 
Desenvolvimento 198611989), approved on June 6, 1986, presented eight programs related 
to education. Of most direct impact on primary education were the Education for All 
Program and the Decentralization and Participation Program. The Education for All 
Program included a variety of government plans to lead to the universalization of access 
and permanence of children from ages 7 to 14 in primary school. To do this the public 
school system would be enlarged, teachers trained and certified, curriculums rewritten, 
more books arid school lunches distributed, and financial aid given to students to attend 
private schools when space in a public school is not available. 

9 
The Program for 

Decentralization and Participation annollllced plans to "decentralize public offices, without 
prejudicing national norms, correction of interregional disparities and interpersonal income 
disparities-trying to assure the increased flow of resources destined toward educational 
activities-and participation of all citizens in the implementation and formulation of 
educational policy." 

According to Luiz Antonio Cunha, a Brazilian specialist in education, this was part of a 
political plan to join federal forces with municipal governments in order to isolate and 
control the power of the state governors. For example, a federal policy to build 200 
technical schools throughout Brazil was a result of direct competition with the school 
building programs of Governor Brizola in the state of Rio de Janeiro, rather than a 
response to the demonstrated need for, or ineffectiveness of, such schools. Cunha argues 
that rather than being a policy plan in the area of education on a national level, the Plano 
Nacional de Desenvolvimento 198611989 was a "plan without planning,"''

10 
that is, it 

attempted to justify existing federal plans developed by previous military governments, 
showing the weakness of educational planners in Brazil to evaluate, develop, and 
implement improved educational policy in Brazil. It is beyond the scope of this study to 
review the literature on specific government policies concerning the primary education 
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system. However, the fail~ of the federal government to resolve many of the problems in 
the primary education system is examined in detail below. 

Another way of examining the policy problem of primary education in Brazil is presented in 
the 1986 World Bank Country Study, Brazil: Finance of Primary Education. The study 
provides a list of some of the most important educational policy issues in Brazil: "(1) 
appropriate level of public expenditures and subventions by level of education; (2) 
appropriate means of financing various levels of education by different levels of 
government; (3) efficiency with which planning, budgeting, and expenditure are carried 
out; and (4) distributional consequences of government activities in education."

11 
While all 

these issues are crucial, this section concentrates on the last, the distributional impacts of 
educational policy in Brazil. It examines the Brazilian primary education system in terms of 
its unsatisfactory results, its lack of universalization, and its discrimination by region, 
income, and urban/rural considerations. 

The laws, debate, and popular interest in education in Brazil demonstrate that access to 
quality education is an important issue to Brazilians. According to Article 205 of the 1988 
Constitution, "Education, which is a right of all and a duty of the state and the family, will 
be promoted and stimulated, with the collaboration of society, with the objective of 
complete personal development, and preparation and qualification for work." Education in 
general is seen as important for "personal development" and work. To ensure the benefits 
of education, Article 209 guarantees access to basic or fundamental education ( ensino 
fundamental), which is intended to be free, obligatory, and available to all school-age 
children. Ensino fundamental is generally understood to include the first through eighth 
grades or their equivalent for people outside the school-age bracket of 7 to 14 years. 
Finally, Article 214 of the 1988 Brazilian Constitution calls for supplementacy legislation 
and states that a future law will establish a multi-year ''national education plan" to integrate 
public planning at all levels of government. The goal is to improve the performance of the 
education system on all levels, eradicate illiteracy, universalize school attendance, improve 
the quality of education, enhance job formation, and promote the humanistic, scientific, and 
technological sectors of the country. Article 214 demonstrates the importance of long-term 
and effective planning to improve the primary education system in Brazil and successfully 
implement the directives of the 1988 Constitution. 

More recently, Brazil is a signatory of the "World Declaration on Education For All
Satisfaction of Basic Leaming Needs," which was adopted at the 1990 Conference on 
Education for All and quoted in part above. In 1993 the three Brazilian government 
agencies responsible for executing education policy for primary schools, MEC, the 
National Council of State Secretaries of Education (CONSED-Conselho Nacional de 
Secretarios Estaduais de &luc<lf<lo), and the National Union of Municipal Directors of 
Education (Unifio Nacional do Dirigentes Municipais de Educap1o), adopted in conjunction 
with other governmental and non-governmental agencies a Ten-Year Plan of Education For 
All: 1993-2003. The purpose of the plan, according to MEC, is to implement reforms at 
the national, state, and municipal levels to improve the quality of and access to the primary 
education system in accordance with the precepts of the World Conference on Education 
for All. The plan is a response to the mandate of the 1988 Constitution to "eliminate 

195 



illiteracy and universalize fundamental education,, in the next ten years. 1be policy 
directives are meant to serve as a reference and basis for the development and 
implementation of complementary educational policies by states and municipalities.12 

Potential for Improvement of Primary Education 

Universalizing Access 

The potential to change and improve primary education in Brazil is great. In 1989, after the 
rapid growth in the system in the 1970s and 1980s that occurred principally at the primary 
school level, the public school system in Brazil on all levels consisted of 36,129,904 
students, with 1,716,979 teachers distributed in 264,023 schools. The following 
discussion emphasizes the public provision of primary education in Brazil, because of the 
preponderant role of this level of education. In total, in 1989 the public education system 
accounted for 66 percent of matriculations in preschool, 85.5 percent in primary school, 
65.4 percent in secondary school, and 38.5 percent in higher education. The remainder was 
provided by private schools. Of all students in 1989, 76 percent were in primary school, 
about 10 percent in both preschool and secondary school, and 4 percent in higher 
d 

. 13 
e ucation. 

The majority of Brazilians take part in formal schooling to some extent at the primary 
school level. However, the precarious state of access and permanence in Brazilian 
education remains clear. Brazil's primary education system has grown markedly since 1971 
(Table 8.1). From 1973 to 1987 matriculations in primary education increased from 18.5 
million to 26 million. Matriculation in primary school grew faster than the overall 
population for children ages 7 to 14 between 1981 and 1988. The population of this age 
group rose by 16 percent; matriculations grew by 19 percent 

14 
This indicates a large 

increase in the percentages of school-age children who matriculate. 

Table 8.1 
Growth of Brazil's Primary Education System, 1977-1988 

Population Primary School 
Year 7 to 14 Years Old Index Matriculation Index 

1977 22,285,822 100 20,566,760 100 
1979 23,058,953 104 21,886,805 106 
1981 23,017,228 103 22,472,979 109 
1983 23,418,342 105 24,515,410 119 
1985 24,251,162 109 24,769,736 120 
1986 25,394,358 114 25,852,285 125 
1987 25,878,862 116 25,936,451 126 
1988 26,654,623 121 26,754,501 130 

Source: Adapted from Rus Perez et al., A Politica Educacional, 1992. 
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MEC reports that the percentage of all children from 7 to 14 years old who matriculated 
during the 1980s rose by more than 2 percent a year to 86.3 percent in 1989. The 
National Household Survey (PNAD-Pesquisa Nacional por Amostra de Domic(lios) 
reports that from 1981 to 1990 the level of school attendance in this age group rose from 
75.6 percent to 84.6 percent. This tends to be the only exposure Brazilians receive to the 
formal education system. Despite improvements, at the beginning of the 1990s an 
estimated 4 million school-age children were not attending school.15 A large part of this 
group were school-age children who may have begun their schooling but were not able to 
continue in the primary education system. 

Limits on Permanence and Completion in the Primary School System 

Table 8.2 demonstrates that children's ability to remain in school and proceed from first 
through eighth grade is not guaranteed in the Brazilian primacy education system. While 
initial matriculation in primary school increased between 1973 and 1987 by 7.3 million 
(39.6 percent), final matriculation increased only by 4.5 million (26.0 percent). 
Significantly, the number of students that pass the grade they are studying increased only 
by 1.8 million (12.7 percent). As the primary education system has expanded, the 
percentage of students who drop out or fail during the school year bas increased 

Table 8.2 
Basic Indicators of Brazil's 1973-1987 Primary Education 

Index (1) Index (2) 
Initial Final Number Immediate Failing Index (3) 

Year Matriculation Matriculation Passed Dropouts % % Efficiency % 

1973 18,573,193 17,322,634 14,012,445 6.7 19.l 75.4 
1977 20,566,760 18,663,823 14,291,180 9.2 23.4 69.4 
1983 24,555,789 20,762,741 15,367,249 15.5 26.0 62.6 
1984 24,789,318 21,028,035 15,787,619 15.2 24.9 63.7 
1985 (4) 23,761,100 19,915,228 14,697,692 16.2 26.2 61.9 
1986 (4) 24,248,560 20,747,449 14,777,763 14.4 28.8 60.9 
1987 25,936,560 21,833,055 15,785,451 15.8 27.7 60.9 

Source: MEC/SEEC; NEPP/UNICAMP; reproduced from Rus Perez et al., A PoUtica Educacional, 1992. 

Notes: 

(1) Index of Immediate Dropouts= [(Initial Matriculation - Final Matriculation)/Initial Matriculation] * 100 

(2) Index of Failing= [(Final Matriculation - Number Passed)/Initial Matriculation] * 100 

(3) Index of Efficiency = (Number Pass'ed!Initial Matriculation) * 100 

( 4) Data referring to 1985 and 1986 do not include Goias State 
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dramatically. As a result the index of efficiency (the number passed divided by the initial 
matriculation) dropped from 75.4 percent in 1973, when Brazil began programs to expand 
the primary education system, to 60.9 percent, after the process of democratization in 
Brazil had already resulted in two years of civilian rule under President Jose Sarney. 

These numbers are not exact. It is difficult to disaggregate statistics on initial matriculation 
from the actual number of children that are matriculated and attend specific schools (e.g., 
children register in a number of schools to ensure a place and preference of schools). This 
leaves the possibility that children who matriculate in more than one school will be 
mistakenly considered as dropouts from the schools that they do not attend. This would 
artificially expand the difference between initial and final matriculation, complicating the 
evaluation of basic indicators of primary education and the task of educational planners in 
general. However, the data presented (Figures 8.1 and 8.2) give a good overall view of the 
expansion and inefficiency (the expanding inefficiency) of the Brazilian primary education 
system. The rest of this section will take a more detailed look at this situation. 

Figure 8.1 
Brazil: Basic Indicators of Primary Education, 1973-1987 
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Figure 8.2 
Brazil: Basic Indicators of Primary School, 1973-1987 
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Low Grade Completion: Urban/Rural, Income, and Regional Considerations 

Lack of permanence and limited grade completion in the Brazilian primary education system 
result in low levels of educational achievement. According to available data (Figure 8.3), 
from 1978 to 1988 only 48 percent of the school-age cohort completed fourth grade and 
just 20 percent finished eighth grade, as mandated by the Brazilian Constitution since 1973. 
Differences in educational achievement are striking, based on regional and wban/rural 
considerations. Even with excessive grade repetition, by 17 years old a mere 26.5 percent 
of adolescents completed eighth grade or higher (which includes three extra years to 
complete the level of education that children are expected to complete by age 14). This 
bodes poorly for the general level of literacy and the basic skills and abilities of Brazilians, 
and compares badly internationally. In countries considered to be in the lowest income 
group by United Nations standards, an average of 58.6 percent of the student cohort 
complete the six- to seven-grade primary school system in these countries. This is a 
significantly higher percentage than those who finish fourth grade in Brazil. Some Latin 
American countries considered to occupy the same economic level as Brazil and with a six
grade primary educational system also have much higher rates of completion, for example 
Mexico (71.4 percent), Uruguay (85.9 percent), and Venezuela (73.1 percent).

16 
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Figure 8.3 
School-Age Cohort Percent Completion-4th or 6th Grade, 

1977-1988 
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Despite recent improvements, in 1990 inequalities in access and permanence in primary 
education continued to be strongly influenced by income and by regional and urban/roral 
factors (see Figures 8.4 and 8.5). While 97 percent of children in all of Brazil between 7 
and 14 from families with a per capita income of more than 2 minimum salaries attended 
school, only 74.5 .p:rcent attended from families with a per capita income of up to l 
minimum salary .

1 
Rural/urban and regional considerations are of similar importance in 

affecting primary school attendance. The situation of inequality in access to school is a 
result of a variety of factors including the absolute lack of rural schools, particularly those 
that offer schooling past fourth grade, and even higher levels of poverty in rural areas than 
in urban areas. The extreme difference in attendance between the richer, more industrialized 
and urbanized Southeast (89.2 percent) and the more rural and less developed Northeast 
(73.3 percent) points to the national scale of the problem of universaJization of primary 
education in Brazil. 

18 
Together these disparities in access to education confirm that 

problems in primary education in Brazil are residual, resulting from pre-existing inequities. 
They concentrate in the poorest and least developed parts of the country, which include 
peripheries of cities, rural areas, and the Northeast. 
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Education, Income, and Work 

The relation between income and school attendance affects future education and job 
possibilities, demonstrating the marginalization of large population groups in Brazil (Figure 
8.4). For example, in 1982, 58.6 percent of the population earned 2 minimum salaries or 
less per family. However, this group constituted only 37.3 percent of students in primary 
school, 11.6 percent of those in secondary school, and a mere 1 percent of those in higher 
education. Only families earning more than 2 minimum salaries had a significant probability 
of sending their children to secondary school or beyond. The children of the 14.8 percent 
of the population that earned 5 to 10 or more minimum salaries occupied a disproportionate 
53.4 percent of the places in secondary education and 77 .9 percent of the places in higher 
education. At the other end of the income spectrum, of the 17 .8 percent of children between 
ages 7 and 14 who did not attend school in 1986, 60 percent were from families earning 
monthly per capita incomes of 0.5 minimum salary or less.

19 

Figure 8.4 
Access to School: Distribution of Students by Family Income 
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Demands on poor children to enter the workforce to help support themselves and their 
families limit their ability to attend and to perform well in school. Of the 2.9 million 
children from 10 to 14 that the 1986 PNAD reported did not attend school, almost half 
( 1,480,000) worked or were looking for work. The 1986 PNAD reported that working 
children earned on average only 0.4 minimum salary, but approximately 30 percent of these 
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children contributed more than 10 percent of the total income in families with per capita 
incomes of up to 1 minimum salary. 20 The amount that young children earn in Brazil is 
limited, but" it is significant for the poorest families. However, early entry into the 
workforce tends to limit later work and educational opportunities. Jobs available to this 
group are generally low paying, unskilled, and do not provide training or the possibility of 
promotion. Together, low income and low levels of schooling tend to perpetuate 
themselves and help explain the long-tenn problems facing education in Brazil. 

The relation between income and years of school completed is apparent from 1987 PNAD 
figures (Table 8.3). The 38.3 percent of the economically active population earning less 
than 2 minimum salaries made up 63.9 percent of that portion of the population with one 
year or less of education. Wages and education are directly related, but the extent of the 
relationship in Brazil is noteworthy. Table 8.3, which shows the last level of education 
completed by wage group in 1987, indicates that people earning less than 2 minimum 
salaries made up almost 40 percent of the population, but only 20 percent of those with 
secondary education and 5 .2 percent of those with higher education. In contrast, those who 
earned 5 to 10 or more salaries comprised 12 percent of the working population but 
accounted for over 50 percent of the population with ~gher education. Because access to 
high-quality education in Brazil is not evenly distributed, inequalities tend to reproduce 
themselves. The wage curve over time in Brazil is low; most people cannot expect 
promotions to higher paying jobs, and the opportunities created by education for low 
income groups are limited. 

Table 8.3 
Brazil: Education-Persons 10 Years or Older, 

Employed, by Number of Years in School, According to 
Monthly Income in Minimum Wages, 1987 

Monthly Years of Study Completed 
Minimum Wages Total 0 or<l I to 2 3 to 4 5 to 8 9 to 11 12 or More No Data 

Total 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 
Up to 2 38.3 63.9 50.8 39.6 36.1 20.6 5.2 40.3 
From 2-5 21.4 1 l.6 17.2 22.3 24.9 28.2 19.7 20.8 
From 5-10 7.0 1.5 2.9 5.2 6.5 13 20.1 8.7 
10 or more 5.1 0 .5 1.0 2.0 2.9 8.0 33.2 2.0 
No income 6.4 10.5 10.6 8.5 4.3 1.5 0.8 6.7 
Not declared 0.5 0.5 0.4 0.3 0.3 0.5 1.3 0.7 

Source: IBGE-PNAD, adapted from at.able in Gusso, EducQflio Basica no Brasil: Um Desafio a Democracia 

ea Competitividade, 1991. 

Table 8.4 shows the level of educational attainment by the economically active population 
that was working in 1987. It indicates that the average number of grades completed for the 
28 million people in Brazil who only earned up to 2 minimum salaries (38 percent of the 
total) was less than four years (3.73 years). On the other hand, the 8.8 million (13.1 
percent of the total) who earned more than 5 minimum salaries averaged more than eight 
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years of school completed. 
21 

These charts suggest that education is a commodity that is not 
freely available to all Brazilians. It is an investment that most ·parents and children are 
making, but one which many cannot continue in order to reap the benefits of a completed 
primary school education. 

Table 8.4 
Average Level of Education of Working Economically Active 

Population by Levels of Total Monthly Income, 1987 

Average Monthly Average Years 
Minimum Wages Population (1000) Population (%) of School Completed 

Total 72,991 100 5.30 

Up to 2 27,974 38.3 3.73 

From 2-5 15,586 2 1.4 5.93 

From 5-10 5,100 7.0 8.10 

More than 10 3,745 5.1 10.52 

Without income 4,668 6.4 3.17 

Not declared 332 0.5 6.59 

Source: IBGE-PNAD, adapted from table in Gusso, EducQfdo Basica no Brasil: Um Desafio a Democracia e 

a Competitividade, 1991. 

Grade Repetition and High Dropout Rates 

According to the 1987 PNAD, at the beginning of the 1990s around 10 percent of the 
children from ages 10 to 14 that had attended school no longer did so. This indicator 
follows similar patterns as noted above based on income and urban/rural considerations.

22 

Levels of grade repetition in Brazil remained at about 20 percent during the 1980s. In Brazil 
if a student fails one class (and does not pass it during summer school) he or she is 
required to repeat the full grade. 

Two reasons for high levels of non-attendance in school and low levels of grade 
completion in Brazil are grade repetition and high dropout rates, both of which occur for a 
wide variety of reasons. These include inadequate evaluation techniques and low levels of 
learning. According to the UNICEF/IBGE report on Children and Adolescents, levels of 
learning are influenced by a variety of factors that include the quality of the schooling itself, 
the amount of time spent in class, school facilities, books and supplies, the curriculum, the 
teacher, testing, and preparation of materials in general. They are also affected by factors 
related to the economic and living conditions of the students, such as general levels of 
health and nutrition. 

23 

The Brazilian scholar Sergio Rl"beiro Costas argues that grade completion is the single most 
important indicator of failure within the Brazilian primary education system. He considers 
that a revolution is necessary within the Brazilian school system and culture because there 
is a "mentality in school that it is not worth trying to teach students because they are not 
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going to learn. "24 His work, based on innovative data analysis techniques, indicates that 
Bn¢1.ian children fight desperately to complete their schooling·, and that the schools fail the 
children, not vice-versa. He shows that despite competing demands and a history of having 
failed, particularly during first grade, Brazilian children spend an average of 8.7 years at 
school attempting to complete their primary education. This indicates that it is not 
necessarily a question of personal choice or irresponsibility to drop out of school without 
having completed a basic education. What is really at issue is the inability of the school 
system to provide the prerequisites necessary for children to complete each grade level. The 
probability of a student having to repeat a new grade level is approximately one-half that of 
a child who has already repeated the grade. An indication of the gravity of the situation is 
demonstrated in Table 8.5. 

Repetition and dropping out of school result in the extremely low completion rates for the 
fourth and eighth grades in Brazil. According to :MEC estimates, high levels of repetition 
mean that 35 percent more places in school are needed than would otherwise be required 
for new students in the first grade. In Brazil it takes on average 9.8 years of school for 
those who eventually finish eighth grade to finally do so. Combining repetition rates with 
dropout rates shows that a total of 24.8 school years are spent for every person who 
completes eighth grade. Based on data from 1987-1988, on average only 51 percent of 
those who started first grade finished fourth grade, and this took an average of five years in 
school. The percentage of those who complete fourth grade in the Southeast is more than 
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three times as great as in the Northeast, and almost four times as great between urban and 
rural Brazil. Those who were excluded from school before finishing fourth grade only 
completed on average 2.6 grades. During this same time period, only 20 percent of those 
who started first grade managed to finish eighth grade, with marked differences between 
the Northeast and the Southeast.

25 
The high cost and inefficiencies of the Brazilian primary 

education system are clear. 

Table 8.5 
Indicators of School Completion in Brazil, 1993 

Average time spent in primary school 8.7 years 

-for those who do not complete school 6.4 years 

-for those who do complete school 11.8 years 

Number of student-years to graduate one student 21 student years 

Percentage of new students who complete primary school without repeating a grade 2 percent 

Percentage of primary school graduates per generation in the formal system 34 percent 

Source: Sergio Ribeiro Costas, EducQflio e Cidadania (1993), p. 11. 

High Levels of Illiteracy 

One of the most obvious results of the shortcomings in the Brazilian education system is a 
high level of illiteracy in the general population. It is generally considered that at least four 
years of school are necessary to ensure the permanence of a child's ability to read and 
write; consequently, literacy is the focus of the first four years of Brazilian primary school. 
The Brazilian educational system, however, does not reach this level for a vast proportion 
of the population. Using the international standard of comparison, according to the PNAD, 
18.3 percent of Brazilians over the age of 15 declared themselves illiterate in 1990, and 
14.4 percent of those between 10 and 14 declared themselves illiterate. This is a group that 
should have just learned to read and write and should have been attending school. In this 
age group the level of illiteracy in the Northeast was 33 percent as compared to 4.2 percent 
in the Southeast, and 28.8 percent were from families that earned up to 1 minimum salary 
as compared to the 1.2 percent at the 2 minimum salary level. 

It is important to note that the standard that the IBGE uses in PNADs and the census is 
based on the low standard of whether people say that they can read and write a simple note. 
Many experts consider that this standard is not sufficiently rigorous. They believe only 
those with four or more years of basic education should be considered literate. At the 
beginning of the 1990s only 41.1 percent of the Brazilian population over the age of 10 
attained this standard.

26 
These statistics show the depth and long-term impact of Brazil's 

problems in primary education. 

Despite the expansion of the primary school system, there was little change in the overall 
rate of illiteracy from 1970 to 1987 for children from 7 to 14 years old, showing the 
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continuing problems in providing a high-quality basic education to this age group (Table 
8.6). However, literacy has increased significantly for the population aged 15 years and 
above (Table 8.7). Improvements in the 15- to 19-year-old age group over that of7- to 14-
year-olds suggest the importance for children who remain in primary school after the age of 
14 to finish their literacy training. Adult literacy programs such as the Brazilian Literacy 
Movement, MOBRAL (Movimento Brasileifo de Alfabetiz(lfiio ), were also important for 
older age groups. In general, the changing literacy rates by age group from 1940 to 1988 
show the results of different education programs, particularly as younger generations 
gained increasing access to formal education. 

Table 8.6 
Levels of Illiteracy of the Population Aged 7 to 14 

by Urban or Rural, 
According to Regions of Brazil, 1970-1987 

Region 1970 1983 % Shift 1970-83 1987 % Shift 1983-87 

Urban Rural Uiban Rural Urn an Rural Urban Rural Urn an Rural 

Brazil 

NE 

SE 

22.8 57.6 25.6 73.3 12.28 27.26 22.2 49.7 -13.28 -32.20 

46.8 36.6 40.8 69.8 -12.82 90.71 

16.7 27 14.7 31.3 -11.98 15.93 

Source: FIBGE, Censo-1970, EducQfao-lndicadores Sociais 1981187 (NEPP/UNICAMP), 1991 . 

Note: Original data from PNADs-IBGE do not include North Region. 

Table 8.7 
Levels of Illiteracy of Population Aged 15 and Older, Brazil: 

1940-1988 

Age Groups 
A B % Shift c % Shift D % Shift E % Shift 

Years 15-19 20-29 AB 30-39 BC 40-49 CD 50-59 DE 

1940 57.3 53.6 -6.90 54.4 1.47 58.1 6.37 59.9 3.0 1 
1950 47.2 46.7 -1.07 49.6 5 .85 53.5 7.29 57.3 6 .63 
1960 34 .0 34.3 0 .87 38.8 11.60 46.8 17.09 51.9 9 .83 
1970 24.3 28.2 13.83 33.0 14.55 38.9 15.17 45.2 13.94 
1980 12.2 13.6 10.29 21.3 36.15 28.l 24.20 34.2 17.84 
1988 9 .9 10.4 4 .81 14.5 28.28 23.l 37.23 29.8 22.48 

Source: FIBGE, Censos Demograficos e Anutirio Estatistico de 1988 (NEPP/UNICAMP), 1991. 

The important role of primary school attendance and grade completion on literacy is 
demonstrated by data from a World Bank study relating levels of literacy with the mean 
years of schooling completed by age (Table 8.8). The data are based on a random sample 
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from 1980 census data. The table shows that literacy increases with each grade completed. 
The low level of grade attainment by Brazilian children between the ages of 7 and 14 (as a 
result of problems of access, permanence, etc.) has an important effect on rates of literacy 
in this age group. According to the data, instead of having completed fourth grade and 
learning how to read and write by 14 years old, Brazilian children at this age had completed 
an average of only 2.5 years of school. As a result the literacy rate at age 14 was a low 
85.6 percent. 

Table 8.8 
Literacy and Mean Years of Schooling by Age 

Age Mean Years of Schooling Literacy (%) 

7 0.6 36.8 

8 0.9 55.7 

9 1.2 66.5 

10 1.5 71.9 

11 1.8 77.4 

12 2.1 80.0 

13 2.3 86.3 

14 2.5 85.6 

Weighted Average 2.4 68.9 

Sample Size: 23,765 

Source: Reproduced from Psacharopoulos and Arriagada, "The Determinants of Early Age Human 

Capital Formation: Evidence from Brazil," 1989. 

Lack of School Hours 

An important cause of high levels of illiteracy and generally low levels of achievement in 
primary school in Brazil is a lack of classroom hours for primacy school children. Given 
the lack of primary schools in Brazil and their uneven geographic distribution, many 
children are matriculated in schools that function in two or more shifts a day. As a result, 
the children do not receive the basic four hours a day of classes that are considered 
necessary to complete the educational requirements for a given level of study. According to 
MEC statistics, in 1987 approximately 57 percent of the total of 18. 7 million students in 
public primary school were enrolled in schools of three, four, or five shifts per day. This 
means that almost 3 million more places at school would be necessary to reach the four-

n hour-per-student level. 

The 1992 Foundation for Administrative Development (FUNDAP-Fundafiio do 
Desenvolvimento Administrativo) report on basic education considers that almost one-third 
of the 23 million students in public school attended schools of three or four shifts. As a 
result, there was a built-in debt of 3.8 million spaces in the school system necessary to 
reach the base four-hour-per-student level.28 
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One effect of the lack of sufficient schooling and the repetition of grades is a major 
distortion in the relationship between grade level and age. According to the PNAD, in 1990 
62.8 percent of second graders were older than eight years. The distortion between grade 
and age increases with the age of the student; ~ressures for Brazilian children to enter the 
workforce increase when they reach 11 or 12. The high opportunity cost of staying in 
school comes to outweigh the disadvantages of leaving school, particularly given that past 
problems make the possibilities of successful completion even more remote. This 
complicates the task of teachers and leads to higher levels of dropouts. 

Teacher Training and Pay 

A focus of debate on the question of the quality of primary education has been the low level 
of teacher training. According to the UNICEF/IBGE study on primary education in Brazil, 
there is a·consensus that the lack of training of teachers (magistirios) is one of the causes of 
the low quality of primary education and the high levels of dropout and grade repetition.

30 

Teachers who have only attended primary school and have not studied teacher training in 
secondary or higher education are called lay teachers (professores liigos). Table 8.9 reveals 
that in 1988, 11 percent of the primary school teachers in Brazil were lay teachers. Of 
these, 6. 7 percent had not completed primary school and another 4.4 percent had finished 
only eighth grade. These levels increased markedly in rural areas (26.5 percent and 15.1 
percent) and were particularly high in rural areas of the Northeast (39.1 percent and 18.8 
percent). There were also sharp differences in the level of teacher training between the 
Southeast and the Northeast Similar patterns were mirrored in the completion of teacher 
training in secondary and higher education. In the Southeast, 51.9 percent of the teachers 
had a higher education teaching degree, compared to only 17.3 percent in the Northeast In 
general the level of teacher qualification was much lower in rural areas and in the Northeast 
than in urban areas and the Southeast. 
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It is important to note that 84 percent of the lay teachers teach in schools run by 
municipalities, which in general are the schools providing the lowest-quality education in 
Brazil. The data in Table 8.10 show that whereas the absolute number of lay teachers in 
Brazil declined from 185,656 in 1977 to 145,692 in 1988, in 1987 it was estimated that 
almost 3.5 million primary school students were taught by professores liigos. Of those 
students, 60 percent were in the Northeast and 84 percent (2.9 million) were in municipal 

32 
schools. 

An important factor in the low level of training of primary school teachers and the low 
quality of primary school education in Brazil is the low salaries teachers earn. The 1992 
FUND AP study on primary education points out that there is a lack of fully qualified 
teachers in Brazil, as shown by the overfilling of classes in urban schools and the reliance 
on lay teachers in rural areas. This is not due to an absolute shortage in trained teachers, as 
only 40 percent of the students that complete the secondary school magistirio teaching 
degree enter the education system. One of the main reasons for this, according to 
FUNDAP, is the devaluation of teaching as a career, particularly for primary school. Low 
salaries for teachers have led to a decline in the qualifications of teachers as a result of 
declining standards in recruitment and selection, as well as a deterioration in teacher 

208 



Table 8.9 
Distribution of Primary School Teachers by Level of Education 

Completed, Brazil and Regions, 1988 and 1991 

Primary School Secondary School Higher &lucation 
% % Mag. Mag. Other Lie. Lie. Other 

Brazil Comp. Inc. Inc. % Comp. % Comp.% Inc. % Comp.% Comp.% Total 

1988 Total 6.7 4.4 2.0 40.6 2.7 4.3 37.8 1.5 1,157,632 
Rural 26.5 15.1 5.2 39.6 3.0 1.7 7.9 1.0 275,102 

1991 Total 3.58 5.58 1.60 40.92 2.73 4.54 39.22 1.83 1,295,965 
Rural 13.30 24.48 4.25 42.71 3.15 2.17 9.13 0.82 279,470 

NQrtheast 
1988 Total 15.4 8.3 3.3 47.2 3.2 4.0 17.3 1.3 338,732 

Rural 39.l 18.8 6.0 31.1 2.0 0.8 1.4 0 .8 127,280 
l991 Total 6.87 12.86 2.62 51.13 3.27 3.77 18.62 0.85 367,989 

Rural 16.61 35.76 4.68 37.35 2 .36 1.01 2.15 0.09 126,575 
S2Ytb~ast 

1988 Total 1.5 1.0 0.3 37.8 1.4 4.2 51.9 1.9 465,019 
Rural 10.9 5.4 0.3 63.l 1.5 2.7 15.3 0.8 55,167 

1991 Total 0.64 1.02 0.40 35.77 1.58 5.02 52.92 2.62 532,260 
Rural 4.12 8.57 1.84 59.52 2.07 4.07 16.82 3.00 56,788 

Source: MEC/SEEC, adapted from Rus Perez et al ., A PoUtica Educacional (1992: MEC), 1994. 

Comp. = Completed school; Inc. = Did not complete school; Mag. = Magisterio or Secondary School 

Teacher Certification; Lie. = Licenciatura or Higher Education Teacher Certification 

Table 8.10 
''Lay" Teachers and Matriculation in Primary School by 

Regions and Urban/Rural, 1977-1991 

"Lay Teachers" "Lay Teachers'' Matriculation 
Absolute % (in millions) 

Regions Year Number Total Urban Rural Total Urban Rural 
Brazil 1977 185,656 100 27.4 72.6 20.6 15.1 5.5 

1987 145,692 100 15.7 84.3 25.9 20.4 5.5 
1991 139,372 100 15.7 84.3 

Nonheast 1977 87,596 100 24.6 75.4 5.7 3.3 2.4 
1987 83,814 100 11.5 88.5 8.0 5.1 2.9 

1991 82,242 100 12.2 87.8 

Southeast 1977 26,239 100 33.6 66.4 9.0 7.8 1.2 
1987 12,7~5 100 22.4 77.6 10.4 9.4 1.0 

1991 10,969 100 14.9 85.l 

Source: Adapted from Rus Perez et al., A PoUtica Educacional, 1992. 1991 data are from MEC, 1994. 
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training programs. The FUND AP report concludes that a large proportion of primary 
schpol teachers "do not have the conditions to overcome the difficulties of teaching and, 
worse, to acquire the awareness of their part in the responsibility in the question of the 
failure of school (fracasso escolar)."

33 
The question of "awareness" would seem to be 

related to such things as high levels of teacher absence from the classroom, as well as the 
continuing problem of strikes by public school teachers. 

34 

Available data show that the average salary of primary school teachers has declined as the 
school system has increased in size. In Sao Paulo, the salary in state schools equaled 8.7 
times the minimum monthly salary in 1967. In 1979 it had declined to 5.7 times. In Rio de 
Janeiro, the salary was equivalent to 9.8 times the minimum salary in 1950, dropped to 4 
times ~ater in 1960, reached 2.8 times in 1977, and was only 2.2 minimum salaries in 
1990. s The low and declining level of teacher salaries has been disastrous for the public 
education system. On one hand, there is the problem of the declining quality, qualification 
and motivation of teachers. On the other hand, this has been a major causal factor in teacher 
strikes in Brazil, and the student pays the highest price for these strikes. An example of the 
high level of strikes in Brazil is that in the primary and secondary state school systems in 
Rio de Janeiro, strikes accounted for 69 days in 1987, 89 days in 1988, and 73 days in 
1989; or 231 days in three school years. This means that in three school years one of the 
school years was lost and 51 days of another. Of all these days lost the teachers' union 
voted not to make up the vast majority and passed the students automatically.

36 
There is a 

fine line between the rights and necessities of the students and those of the teachers. A 
more responsible education policy would avoid such choices by providing more acceptable 
working conditions for teachers. 

Tables 8.11and8.12 indicate the low salaries of primary school teachers in the state and 
municipal school systems of Brazil. The most notable feature is the large number of 
professors who are earning below the legally mandated minimum wage, particularly at the 
municipal level and in the Northeast. Another important aspect is the degree of variation in 
teachers' salaries by state and region. As one would expect, salaries are lowest in the 
Northeast for state and, particularly, municipal teachers. 

More detailed investigation demonstrates the complexity of teacher training and salaries in 
Brazil. Table 8.13 (see also Table 2.8) shows the variation by state, region, and rural or 
urban setting in the percentage of teachers that have secondary school teaching 
accreditation, Magisterio, and college accreditation, Licenciatura. The data demonstrate that 
there is no national standard in Brazil for teacher training and pay. Almost 20 percent more 
teachers have formal training in the Southeast than in the Northeast, and the difference 
increases to more than 35 percent when rural areas are compared. There are also significant 
differences between states in terms of teachers with formal training, as well as those with 
the lower level Magisterio and the higher-level Licenciatura. Also included in the charts are 
the specific salaries for teachers with different levels of accreditation, and the shift in 
salaries from November 1992 to November 1993. The differences in pay among categories 
and states are significant, as are the radical shifts in salary from month to month. This 
inf onnation is essential to understanding primary education in Brazil, as it 
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Table 8.11 
State School Systems' Remuneration of Professors, First to 
Fourth Grade, in Number of Minimum Salaries Relative to 

Work Week Hours, April 1990 

Remuneration Work Week Hours Equivalent 20 hours 

Rio de Janeiro 3.6 16 4.5 
Sao Paulo 2.2 20 2.2 
Maranhao 2.2 20 2.2 
Piaui 1.9 40 2.0 
Espirito Santo 2.2 25 1.8 
Minas Gerais 1.5 20 1.5 
Ceara 1.4 20 1.4 
Pernambuco 2.5 40 1.3 
Rio Grande do Norte 2.5 40 1.3 
Bahia 1.2 20 1.2 
Alagoas 0.9 20 0.9 
Paraiba 1.3 40 0.7 
Sergipe 

Source: Data from CNTE Noticias (Brasilia), ano 11, abril/maio, 1990, adapted from Cunha, Educafiio, 

Estado, e Democracia no Brasil, 1991. 

Note: Pay is based on professors with secondary education, at the beginning of their careers, including 

bonuses. 

Table 8.12 
Municipal School Systems' Remuneration of Professors by State 

Compared with the Minimum Salary (MS) per Capita (1987) 

Percentages Municipalities 

NOR111EAST <l MS(%) Equal 1 MS(%) >1 MS(%) No Info.(%) 

Maranhao 99 0 0 1 
Piaui' 98 0 0 2 
Ceani 96 0 0 4 
Rio Grande do Norte 96 0 0 4 
Paraiba 98 0 0 2 
Pemambuco 70 14 0 16 
Alagoas 83 12 4 0 
Sergipe 88 8 3 1 
Bahia 86 6 5 3 

SOUTHEAST 

Minas Gerais 49 18 31 2 
Espirito Santo 7 21 71 1 
Rio de Janeiro 3 32 6.2 5 
Sao Paulo 0 0 22 78 
Source: MEC-SEB (7/87), adapted from Pinto, A Quem Interessa a Municipalizafiio do Ensino 

FundamenJal? Uma Abordagem do Ponto de Vista das Finanfas Public as, 1993. 
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Surveyed 

117 
111 
130 
125 
142 
130 
72 
59 
225 

405 
14 
61 
84 



Table 8.13 
Teacher Training and Pay, November 1992 - November 1993 

Percent Monthly Average Change 

Brazil Mag. Lie. Total Mag. Lie Mag. Lie 
Total 40.92 % 39.22 % 80.15 % 106.11 % 137.13 % 59.28 % 23.77 % 
Rural 42.71 9.13 51.84 

NE 
Total 51.13 18.62 69.75 
Rural 37.35 2.15 39.50 

SE 
Total 35.77 52.92 88.69 
Rural 59.52 16.82 76.34 

eeara 
Total 46.65 18.06 64.71 
Rural 30.75 0.84 31 .59 

Pemambueo 
Total 39.69 40.77 80.46 111.68 161.63 9.40 26.27 
Rural 55.48 8.41 63.89 

Bahia 
Total 59.90 13.01 72.91 107.11 159.67 17.48 2.17 
Rural 42.19 0.86 43.04 

Minas Gerais 
Total 46.44 36.19 82.64 111.62 155.66 1.60 -9.94 
Rural 60.95 7.98 68.93 

Rio de Janeiro 
Total 36.88 53.88 90.76 185.50 179.22 -13.49 -14.02 
Rural 70.00 20.29 90.29 

Sao Paulo 
Total 28.15 63.82 91.98 132.32 109.85 -28.33 -29.88 
Rural 50.36 41.33 91.69 

Source: For salaries, State Secretaries of Education, SEF; for teacher qualification, MECJSAG/CPS/SEEC 

(1994). 

Note: Pay at stan of career, in US$ commercial purchase; data for NE, SE, and Ceara not available. 

helps to explain the high frequency of teacher strikes in the country and the low levels of 
teacher qualification. 

Municipalization 

The municipaJization of primary education in Brazil has been debated as a way to overcome 
the problems of permanence and low quality in the education system. However, it is not 
clear that money should be invested in the municipaliz.ation of primary education, as 
suggested in some public policy circles. Municipal and state schools vary greatly 
throughout Brazil, from state to state and by region, as well as within particular states. (The 
efficiency of state versus municipal school systems is discussed in Chapter 2.) In general 
municipal schools have lower standards of education than do state schools. Municipalities 
also often have comparatively less developed technical and budgetary infrastructures with 
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which to administer public education effectively. However, one exception is the higher
quality education systems in state capitals, whether or not they are run by the state or 
individual municipalities. Since the educational reforms of the early 1960s, the general 
responsibility for primary school in rural areas has lain with municipal school systems, 
whereas the state school system was meant to concentrate on schools in urban areas. 
However, no clear or coordinated national policy has been followed (see Table 2.2). 

In 1989, the state school system.accounted for 15.7 million of all initial matriculations in 
Brazil, while the municipal system accounted for 8.2 million of the total. Attending to 
approximately one-third of all the students in primary school, the municipal system is 
predominately rural (74 percent of the students) and the schools are nonnally one-room 
schoolhouses (77 percent of the total). Pinto describes the typical rural schoolhouse as one 
in which the first four grades are taught together in the same class by one teacher, in 
buildings that are often priv.ate homes. As a result, the job of the municipal teacher is 
further complicated in comparison to that of the state teacher, who often serves in better 
equipped, organized, and funded urban schools in the state education system. Municipal 
teachers do not receive the (extra) training to cope with the increased complication that they 
confront every day (as indicated by the high percentage of lay teachers in the Northeast and 
rural Brazil). Nor do municipal teachers receive adequate salaries (they are often below the 
minimum wage and even lower than for state teachers) that would allow them to 
concentrate more of their time and effort on meeting the educational challenges they 
confront, or to improve their level of teacher training if this option were available. The 
areas with the highest percentage of municipal schools are the Northeast and rural Brazil, 
the areas with the lowest results in the Brazilian primary education system. 
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In Brazil there is a predominance of the state education system in the fifth to eighth grades, 
while municipal school systems tend to concentrate almost exclusively on the first four 
grades of primary school and do not provide fifth- through eighth-grade educations. The 
states in which 80 percent or more of the municipal system's matriculation was in first to 
fourth grade are located in the North or Northeast. In all state school systems in Brazil, 
fifth to eighth grade matriculations are greater than first to fourth grade. 

The differences between the municipal and state school systems suggest that policies to 
municipalize primary school systems by transferring resources to municipal schools might 
benefit children in the first to fourth grades. If these resources are diverted from the state 
school systems, however, the cost could be high for the children who manage to finish 
their first four years of education. Rather than simply attempting to municipalize all of 
primary education, a feasible alternative might be to allow municipal school systems to 
concentrate on the first to fourth grades and the state schools on the fifth to eighth grades. 
However, differences between regions and particular states would remain unaddressed by 
this somewhat arbitrary distinction. A danger is that existing inequalities would be 
entrenched, particularly as the relative effectiveness of the individual school systems would 
not be the basis for decisions. For example, in the rural Northeast the majority of schools 
are run by the municipality and there is an absolute scarcity of schools providing fifth to 
eighth grade. If responsibility for grades were to be officially divided by grades, there is no 
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guarantee that the state school system would have the resources or motivation to make new 
investments in a rural school system. 

In contrast, it might be reasonable for municipal schools in the Northeast to concentrate on 
providing rural education from first through eighth grade, while the states concentrated on 
providing primary school in urban areas. Nevertheless, funding and infrastructure 
restrictions limit the ability of the rural municipalities to expand their schools system and 
improve quality. A clear separation of responsibilities might also result in the state cutting 
funding to rural education, thus consolidating existing inequalities and inefficiencies. What 
appears necessary is increased cooperation and coordination between states and 
municipalities in the delivery of primary education to improve the overall quality of the 
education system. 

Municipa1ization may be attractive to policymakers to cut educational expenditures for areas 
such as salaries and building costs. However, outside of state capitals and other wealthier 
municipalities a process of municipalizing education may lower the quality of primary 
education. Problems of municipalization are complicated by the fact that even with changes 
(improvements) in the 1988 Constitution which were first implemented in 1993, 
municipalities will still only effectively dispose of 24 percent of the national tax receipts. 
However, approximately 80 percent of the municipal budget will continue to be funded by 
intergovernmental transfers from federal and state budgets. As discussed below, the 
process of transfers of funds for primacy education from the federal to the state and 
municipal levels in Brazil is impeded by delays, withholding, and manipulations. Pinto 
asserts that existing proposals for "municipalization" will, in effect, simply diminish the 
state funding for education (which he argues is the only area meeting Constitutional 
requirements on spending). Rather, he argues, the state education system (which includes 
two-thirds of the students) should be the starting point for any mcxl.el to integrate the efforts 
of all three levels of government to improve the primary education system.
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Effective municipalization has to include a substantial transfer of resources and personnel 
from the state to the municipal level. Neither the success nor the impact of this transfer is 
certain. For example, municipaJization might simply transfer control from state to local 
interest groups. Cunha writes on the problems involved in implementing an effective plan 
of increased control of primary education at the municipal level in Brazil: 

The reform of state administration for an adequate incentive to municipal schooling 
would demand the creation of mechanisms of automatic transfer of resources, in 
order not to provoke the interruption of activities under the town government, be it 
for administrative morosity or for political-electoral pressures. But, on the other 
hand, it would demand the development of a mechanism of continuous evaluation 
that would provide information on what the local governments are doing with the 
resources that are transferred to them, as well as the involvement of education 
councils or commissions, with the result that municipalization stops being (as it is 
now) synonymous with the financial and pedagogical abrogation of responsibility 
(des6brigaciio) of state governments for the fundamental education of the majority 
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of people. 
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Municipaliz.ation is not a simple way to cut costs or bureaucracy, or to improve schools in 
other more abstract ways based on concepts of "community." The successful transfer of 
resources from the state level to the municipal level (at least, those which have the 
infrastructure to allow for expansion) requires that states develop structures of planning and 
evaluation that they currently do not have.

40 
The gravity of the problems in Brazil's primary 

education system suggests that it is just these improvements in planning and evaluation that 
are needed throughout the Brazilian primary education, with or without plans for the 
municipaJization of primary education. 

The shortcomings of the Brazilian primary education system make it vital to locate the 
institutional sources of these results. An economic turnaround in Brazil and resulting 
increased availability of resources for primary education, as well as improved salaries and 
job opportunities, would benefit primary education. However, one can neither assume that 
a larger overall resource base would mean that more would be effectively invested in 
primary education, or that it would be sufficient to reduce Brazil's primary school 
educational deficit in general or based on regional, income and urban/rural considerations. 
Nor can one assume that reallocative policies to improve primary education are possible to 
enact, given the power of vested interests in Brazil and the high degree of problems in 
social welfare in Brazil as a whole. 

The Institutional Framework and Policy Arena 

Improving primary education is a long-term process. It requires consistent and effective 
planning, implementation, and coordination at the federal, state, and municipal levels of 
government to show positive results in terms of improved living conditions and economic 
growth. However, an examination of the institutional framework of primary education in 
Brazil reveals how complex it is. For example, policies of municipalization will have 
varying regional impacts given the different proportion of municipal and state schools in the 
Northeast and Southeast Increasing educational spending is crucial to improving teacher 
salaries and the general quality of the educational system, particularly with the deficit that 
exists in the Brazilian education system. However, the gap between the level of spending 
on education in Brazil and other comparable Latin American countries is large, and the gap 
with developed countries is even greater. 

Organization and Funding of the Public Education System in Brazil 

Federal, State, and Municipal Participation in Primary Education 

The public education system in Brazil is divided into the four basic areas of preschool, 
primary, secondary, and higher education. According to the 1988 Constitution public 
education is free of charge at all levels. The Constitution of 1967 made school a right for all 
Brazilians and compulsory for children from ages 7 to 14, and this was continued in the 
1988 Constitution. Educational reform in the late 1960s and early 1970s expanded the 
required length of schooling from fourth to eighth grade. According to the 1988 
Constitution the federal government is required to spend at least 18 percent of its liquid 
receipts of taxes (receita liquida de impostos), the states 25 percent, and municipalities 25 
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percent in the Maintenance and Development of Education (MDE-Manutenfao e 
Desenvolvimiento do Ensino ). 

The administration of education in Brazil is the responsibility of the federal government, the 
states, and municipalities, and it can be provided by private schools as well. The federal 
government coordinates education policy on the national level through the MEC. In 
practice, different levels of government are responsible for the various levels of education: 
the federal government for higher education, states and municipalities for primary and 
secondary school, and municipalities for preschool. State schools account for the largest 
number of matriculations in the public education system, except for higher education, 
where the federal system predominates. Recently there has been a small shift of 
responsibility for primary education to the municipal level as a result of the policy of 
decentralization in the 1988 Constitution. Data in Table 8.14 on the participation of federal, 
state, municipal, and private school systems in the provision of primary education show 
there were no drastic changes during the period of the expansion of the primary school 
system from 1973 to the promulgation of the 1988 Constitution. 

The most notable change was the trend toward the municipalization of primary school in the 
Southeast as the participation of the state systems decreased. It is important to note the 
differences cited above between the percentages of matriculation in Brazil, the Northeast, 
and the Southeast in the state and municipal school systems. In the Northeast there is a 
higher level of municipal control of primary education than the national average, and in the 
Southeast the state system is more important. 

These variations are important to consider, because policies affecting the level at which 
services are provided, such as the municipalization of primary education, will clearly have 
varying impacts on the different regions of the country. An important consideration is that 
the municipal system is most common in poorer states and regions. Lower investment in 
education by the states require the municipalities to make the investments. In the Northeast 
the municipal system accounts for almost 50 percent of the matriculations, while in the 
Southeast it is less than 20 percent. The private education system covers 12 to 13 percent of 
matriculation, making it another important player.

41 
The extremely low levels of direct 

federal participation make it clear that while the federal government can play an important 
regulatory role in such areas as the length of the school day and the school year, finance, 
and overall budgets, it is not directly involved in the provision of primary education and 
has to rely primarily on the state and municipal primary education systems to implement 
policy. 

Expenditure on Primary Education 

Financial constraints on spending on social programs in developing countries are another 
important factor that influence educational policy. Absolute spending limits on social 
programs in Brazil have resulted from economic problems since the early 1980s of limited 
or declining growth and high external and internal indebtedness. Relative to the GDP, 
social expenditure has limits to allow for spending on a wide variety of other social, 
administrative, and developmental programs and, according to the prevailing neo-liberal 
orthodoxy, to allow for the efficient functioning of the market. The question of limits on 
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spending becomes critical in developing countries such as Brazil where the level of 
educational achievement is often extremely low, thus suggesting the need for substantial 
initial investments to make up for existing deficits in the educational system, as well as 
sustained levels of higher spending to maintain and consolidate the improvements. 

Table 8.14 
Participation of School Systems in Primary School: 

Percentages of Matriculation, Brazil and Regions, 1973-1988 

Brazil 
Years Federal State Municipal Private Total 

1973 0 .6 58.6 28.0 12.8 100 
1983 0.6 55.0 31.2 13.2 100 
1984 0.6 56.3 30.9 12.2 100 
1985 0.5 57.2 30.2 12.1 100 
1986 0.5 57.l 30.3 12.1 100 
1987 0.5 56.7 29.6 13.1 100 
1988 0.5 57.2 29.7 12.6 100 

Northeast 
Years Federal State Municipal Private Total 

1973 0.5 38.4 46.9 14.2 100 
1983 0.5 37.4 47.8 14.3 100 
1984 0.4 39.8 46.8 13.0 100 
1985 0.3 41.3 45.5 12.9 100 
1986 0.2 41.5 45.1 13.2 100 
1987 0.4 40.3 44.9 14.4 100 
1988 0.3 40.8 45.5 13.4 100 

Southeast 
Years Fedttal State Municipal Private Total 

1973 0.3 73.4 13.3 13.0 100 
1983 0.2 66.1 19.2 14.5 100 
1984 0.1 67.2 19.6 13.l 100 
1985 0.1 68.l .19.0 12.8 100 
1986 0.1 68.3 19.0 12.6 100 
1987 0.1 68.5 17.7 13.7 100 
1988 0.1 68.3 18.2 13.4 100 

Source: Adapted from table in Rus Perez et al., A Politica Educacional, 1992. 

Investment in public education is a major part of the Brazilian government's expenditure in 
social policy programs, though not high in comparison to other countries or in absolute 
levels. The funding for public education in Brazil comes from two primary sources: tax 
receipts and earmarked extra-fiscal receipts of which the most important is the education 
salary tax, salario-educ<Jflio. It is very difficult to calculate actual investments in education 
in the country because of the lack of transparency in the budget-making process and the 
wide number of areas included in the general budget topic of "education and culture" that 
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has been used by the federal gove~ent since 1974. According to a 1986 World Banlc 
report, public education expenditures by all three levels of Brazilian government was 2.8 
percent of the GNP in 1983. While this is high in relation to total expenditure on social 
programs in Brazil, the report notes that this shows the low priority given to public 
education by the Brazilian government in comparison with other countries at the same 
income level. The Latin American average in 1983 was 3.9 percent of GNP, and countries 
that Brazil is often compared with spent higher percentages: Korea, 7. 7 percent; Mexico, 

42 
4. 7 percent; and Venezuela, 5 .1 percent. 

The next available aggregate data are presented by UNESCO in the 1987 Anuario. 
According to this source, developed countries spend on average 6 percent of their GDP on 
education while the average in Brazil is only 3.3 percent.

43 
This is especially significant as 

the shortcomings in Brazil's education system necessitate sustained levels of high spending 
to reach a standard of performance comparable to developed countries. The extreme 
differences between the absolute size of the GDP and the GDP per capita between Brazil 
and developed countries point to the structural problem of low or inadequate spending on 
education in Brazil. Institutional considerations complicate this situation as in Brazil only 
about half of educational expenditure is spent on primary school, even though this level 
accounts for over 80 percent of the matriculations. 

44 
States are the largest providers of 

primary education, but in 1986 they spent only the following percentages of their total 
education expenditures on primary education, by region: Southeast, 68 percent; South, 61 
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percent; North, 60 percent; Northeast, 52 percent; and Center-West, 41 percent. These 
figures help to explain the clear regional differences in educational attainment. 

The most recent figures available on public expenditures on education are estimates 
presented by the Brazilian Ministry of Education for 1989 to 1992 (Table 8.15). The 
expenditures as percentages of GDP are higher than the 3 .3 percent reported in 1987 by the 
UNESCO Anuario. However, expenditure dropped from 4.3 percent of GDP in 1989 to 
3.8 percent in 1991, and remained at an estimated 3.8 percent in 1992. This percentage of 
public expenditures occurred at the same time as a severe contraction in the Brazilian 
economy. As a result, total public expenditure dropped from US$31 l. l billion in 1989 to 
US$284.9 billion in 1991 and an estimated US$290.0 in 1992.

46 

Draibe shows that education and culture were ranked second in total social expenditure in 
Brazil in 1986, the one year she states data on social expenditures are available for all three 
levels of government (Figure 8.6). Using World Bank data, Draibe estimates that social 
expenditure was equivalent to 18 percent of the GDP, or around US$400 per capita. Of the 
total, social security accounted for 43 percent; followed by education and culture, 23 
percent; housing and urbanization, 17 percent; and health, 13 percent.

47 
From this it can be 

estimated that spending on education and culture was approximately US$100 per capita. 
Based on higher levels of matriculation in primary school, it can be estimated that in 1986 
Brazil spent less than US$50 per capita for primary school. This is low in absolute terms, 
and given that spending is strongly biased towards the higher income groups and regions, 
and those who reach secondary and higher education, the problem of the financing of 
primary education becomes clearer. 
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Table 8.15 
Brazil: Public Expenditures on Education as a Proportion of 

GDP, 1989-1992 

GDP · Growth Public Expenditures on Education 

Years (US$ Billions) (Percent) (US$ Billions) Percent GDP 

1989 311.1 13.4 4.3 

1990 296.7 -4.6 11.6 3.9 

1991 284.9 4.0 10.8 3.8 

1992* 290.0 1.7 11.0 3.8 

Source: Cited in Sonia Miriam Draibe, Brasil: 0 Sistema de Protefiio Social e Suas Transformafiies 

Recentes (Sio Paulo: NEPP/UNICAMP, and Centro Brasileiro de Pesquisas [CEBRAP], 1992). No page 

numbers in text. IPEA (lnstituteo de Pesquisa Economica Aplicada-Institute of Applied Economic 

Research) estimates for education expenditures; Banco Central for data on GDP. Reproduced from Table in 

MEC, Plano Decenal de Educacao Para Todos (1993). 

Note: (*) GDP and Educational Expenditure under hypothesis of stabilization. 

Reproduced from table in MEC, Plano Decenal de Educacao Para Todos, 1993. 

Figure 8.6 
Social Expenditure by Major Area, Estimates for 1986 

Housing and 
Urbanization 

17% 

Health 
13% 

Other 
4% 

Education and 
Culture 

23% 

Social 

Source: World Bank, 1991, as cited in Sonia Miriam Draibe, Brasil: 0 Sistema de Protefiio Social e Suas 

Transformafiies Recentes (Sao Paulo: NEPP/UNICAMP, Centro Brasileiro de Pesquisas [CEBRAP], 

1992). 
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Misspending on Primary Education 

Much of the money that is spent on education in Brazil does not reach the public school 
classrooms. According to a 1987 study by the Secretary of Basic Education (Secretaria de 
Ensino Basico) of the Minisny of Education, only 52 percent of the federal resources 
transferred to the states for education actually reached the classroom. The percentage was 
dramatically lower in the Northeast, where problems with education are the greatest. In 
practice these transfers are often based on "special projects'' developed by states, 
municipalities, and private schools. This contributes to clientelism and the use of education 
funds for political-electoral ends. 

48 
The transfer of public funds is also used to support 

private education (a practice protected by the 1988 Constitution). According to calculations 
made by Velloso, in 1986 approximately 5 percent ofMEC expenditures were transferred 
to the priyate sector. Given the size of the MEC budget these transfers to the private sector 
are equivalent to almost double the amount of money transferred by MEC to state 
secretaries of education to support primary schools.

49 
Cunha argues that there are a wide 

variety of mechanisms through which private schools, secular or parochial, are supported 
by the public sector: "fiscal immunity, guarantees of payment of monthly fees by students, 
scholarships distributed by the public sector, up to the limiting of government initiatives to 
build and/or enlarge schools, in this way creating a type of educational reserve. ,,so The 
notion of an educational reserve, or the role private schools play in filling gaps in the public 
system, has been one of the most important arguments used by private schools to receive 
public funding. 

An important example of public support for private education is the federal education salary 
fund (salario-educafli.o ). Exemptions from the salary education fund have been used to 
redirect money away from the public school system and to transfer the money to private 
education through the Education Maintenance System (SivIB--Sistema de Manutenciio de 
Ensino )., which funds scholarships granted by the National Fund of the Development of 
Education (FNDE-Fwulo Nacional de Desenvolvimento do &luctlfli.O) to attend private 
schools. The salario-educafli.O was first implemented by the incoming military government 
in 1964 and is currently based on a contribution of2.5 percent of the payroll paid by 
employees. The salary education fund has been one of the central sources of funding for 
primary education in Brazil. Originally, companies with more than 100 employees were 
granted an exemption from contributing to the education salary fund if they transferred the 
equivalent amount to schools that they ran, or if they provided scholarships to private 
schools of their choice for their employees and their children. The room for patronage in 
this system was abundant as the benefits to employees were non-contractual. There was 
also the problem of lack of public accountability as companies contracted the private 
schools to which the resources were destined. In 197 5 the destination of resources 
transferred directly to private schools through the SME was expanded to include "all adults 
and children" (quaisquer adultos ou crianfas), thus increasing the ability of companies to 
exempt themselves from paying into the salary education fund, and increasing problems of 
accounting for the destination of the resources. An example of the importance of the salary 
education fund for private schools is that in 1981 resources from S~ scholarships and tax 
exemptions accounted for 70 percent of the spaces in private classrooms in primary 
education throughout Brazil.

5 
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Steps have been taken to improve public control of the education salary fund. In 1982 and 
1983 the mediating role of MEC and state secretaries of education in the distribution and 
destination of the SME scholarships was increased. In 1983 the scholarships were limited 
to employees' children, ages 7 to 14, enrolled as "community students" (alunos da 
comunidade, which is not clearly defined). However, problems continue with the salary 
education tax, and it still continues to function to benefit private schools to the detriment of 
the funding and quality of the public school system. The use of the education salary tax to 
subsidize private education was prohibited by the 1988 Constitution (Article 212) in order 
to control the misspending of this money and channel more resources toward the public 
education system. However, Pinto argues that as of 1989 misappropriation of the salary 
education fund by private interests was still occurring, though at a lower rate. 

52 

Theoretically, public funding of private schools may enhance the total quality of education 
provided to the public at large. However, the role of the government in funding the 
ideological projects of private schools, particularly religious schools, is controversial. On a 
broader level, public subsidization of private schools limits the government's ability to 
improve the quality and accessibility of the public education system as a whole. The 
education salary tax is paid by all Brazilians as an indirect tax, so arguably it should be 
used only for schools that are available to all Brazilians, that is, public schools. The salary 
education fund is also problematic because it is based on formal employment. As a result it 
tends to be cyclical and subject to dramatic fluctuations, diminishing when the economy 
weakens and demand increases, as is happening at the present. 

53 
The salario educQfiio is 

also regressive as it is based on total wages paid by companies, so the cost is passed on to 
the consumer and it discriminates against labor-intensive enterprises. 

Failure to Meet Constitutional Spending Requirements 

Pinto argues in a 1993 article, "Who is Interested in the Municipalization of Primary 
Education?", that the three levels of government are not meeting the constitutional 
requirements for educational expenditure. According to the 1983 Calmon Amendment to 
the 1967 Constitution, as of 1985 the federal, state, and municipal governments should 
spend 13 percent, 25 percent, and 25 percent, respectively, of their tax receipts on 
education. In the 1988 Constitution the percentage for the federal level was changed to 
18 percent to make up for shifts in taxing power to the other levels of government. These 
percentages are based on each level' s liquid tax receipts (receita liquida de impastos) and 
are to be spent on the Maintenance and Development of Education (MDE-Manutenciio e 
Desenvolvimento do Ensino ), neither of which was adequately defined in the Constitution. 
Pinto calculates that there is a large difference between Spending on the Function of 
Education ( Gastos na FunfiiO Educafiio e Cultura ), which is the spending criterion used 
by the different levels of government, and the Maintenance and Development of 
Education, the criterion that is supposed to be based on in the 1988 Constitution. For 
example, in 1985 and under the effects of the Calmon Amendment the two expenditures 
were (1) Spending on the Function of Education (federal: 16.6 percent, states: 30 percent, 
municipalities: 20 percent); and (2) Spending on Maintenance and Development of 
Education (federal: 6 percent, states: 27 percent, municipalities: 15 percent). 
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The spending criteria Pinto uses in the second calculation are those defmed for MDE by 
Law 7.348/85. This excludes expenditures on culture as well as resources from the 
earmarked funds of FINSOCIAL and the education salary tax. Pinto points out that the 
:MOE does, however, include spending on personnel which are retired or not active in 
education; this expenditure is becoming increasingly large and is a part of welfare, not of 
education. The difference between these two ways of calculating expenditure shows that 
only the states are even coming close to meeting the constitutionally required levels of 
spending on education. 54 

This finding is consistent with the final conclusions of the June 1989 report by the 
Parliamentary Investigation Commission ( Commissao ParUmentar de lnquerito--CPI). The 
CPI was commissioned in 1988 to investigate whether the federal government was 
expending 13 percent of its tax receipts on MDE, as required by the Calmon Amendment. 
According to the final report, "the nominal compliance with the Calmon Amendment by the 
:MEC can be demonstrated. But the real compliance, no." The report points out that despite 
slow and gradual progress compared to the past situation there is determined resistance by 
certain sectors in distributing resources, including retaining funds, that results in their loss 
of value. The report calls for changes in legislation to avoid the transfer of resources for 
MDE to other, non-education-related areas, and for the effective implementation of the 
law. ss While it is important to have Congressional oversight on these matters, it is a 
different situation to implement the laws. 

Pinto points out that the lack of a specific definition of 1\IDE in the Constitution allows for a 
wide variety of accounting manipulations to pad governmental spending accounts. 
According to Pinto, included in MDE accounts are such things as: 

1. Counting the same resource three times as it passes through accounting on the three 
levels of government; 

2. Computation of expenditure on school lunches and teaching materials, which 1988 
Federal Constitution states should come from the resources of the Social Security 
Budget; 

3. Infrastructure-building projects such as the paving of roads where there is a school; and 

4. Manipulation of the monthly budgets so that the accounting is done in November and 
December, after inflation has eroded a large amount of the real resources, and then 
wasteful last minute spending to meet the Constitutional percentages. S6 

These issues were to be addressed in the most recent national law on education (Lei 
Nacional de Direitrizes e Bases-LDB). However, given the misspending, if not simple 
corruption and disinterest, it is unclear what impact this law will have. 
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Conclusion 

While the rhetoric of Brazilian policymakers, elected officials, and bureaucrats is often 
filled with claims about the importance of the universalization and improvement of primarY 
education, the actual expanse and quality of primary education in Brazil falls far short of 
these goals. Combined with economic and budgetary constraints and general inefficiency in 
the provision of social services in Br~, particular interests based on political-electoral and 
economic considerations often intervene in the formulation and implementation of 
educational policy. It would seem that the nature of the policy arena of primary education is 
distributive. This is particularly the case given that questions of inadequacy and inefficiency 
in government expenditure in education are often seen as basically technical and hence 
resolvable through better administration; the basic resources and infrastructure exist but 
must be used more effectively. 

Vested interests in maintaining the power and privilege of education in both its provision 
and its benefits make public policy in education a far tougher question. This can be seen in 
income, regional, and urban/rural differences in the provision of primary education. It is 
also clear from the maintenance of public funding for private and religious education, 
despite the fmancial crisis of the public school education system in Brazil. This benefits 
parochial and other private schools. It also benefits the relatively few people who can 
afford the higher-quality privately owned schools to ensure students' later access to 
publicly supported universities. An uninterested and poorly organized educational 
bureaucracy on all three levels of government makes this all the more complicated. The 
result of these factors is what can be described as a two-tier primary education system in 
Brazil: one of low-quality education that provides limited access, results, and opportunities 
for poor and marginalized groups of Brazilians; and another which helps to ensure the 
perpetuation of certain more privileged groups in Brazilian society. 

More spending on primary education in Brazil is needed to improve the opportunities of all 
Brazilians and the country as a whole. However, it is not certain where the funding will 
come from or how it should be invested. 

The major problem in the universalization of primary education in Brazil is not the 
construction of schools, but questions of permanence and quality. Brazil has made 
substantial gains in terms of universalizing access to primary education. However, 
pennanence and completion of even fourth grade remains problematic in Brazil, much less 
the constitutionally required eighth grade. More Brazilian children are attending school for 
longer periods of time, but high levels of dropping out and grade repetition continue to be 
major problems in the primary education system. 

The goals of the Education for All program and the Decentralization and Participation 
program announced upon the return to civilian rule in Brazil have not been realized. Major 
problems continue to exist at the national level in terms of "universalization of access and 
permanence of children from 7 to 14 in primary school," the "correction of interregional 
disparities and interpersonal income disparities-trying to assure the increased flow of 
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resources destined toward educational activities," and to assure that teachers are qualified 
The ~ystem was enlarged, but not its quality or performance. 

Legal and administrative manipulations are not sufficient to implement the structural 
changes necessary to improve primary education. Perhaps the question of implementing a 
national educational policy is too tough and neither the political will, administrative 
capacity, or financial and human capital truly exist in Brazil. Perhaps it can be argued that 
tradeoffs must be made between the quality (for those enrolled or a portion of them) and 
quantity (increased access, enrollment, and/or permanence) of primary education provided 
by the public education system. 

The tradeoff between quality and quantity is already occurring in Brazil to the detriment of 
large groups of the population, particularly those between the ages of 7 and 14. 
Recognition of the tradeoffs being made and the shortcomings in the education system must 
be clearly understood. This will not assure the implementation of a more effective and 
equitable primary school educational policy. It will, however, aid in the reasoned 
consideration of this situation in the public arena that is opening in democratic Brazil. In 
order to further study the public policy of primary education in Brazil a case study approach 
to policies on state and local levels would be useful. This would allow the examination of 
specific programs that are improving primary education in certain areas of Brazil to see how 
it is being done. Examining the education system on the national and local levels would aid 
in deciding whether the policies and experiences can be generaliz.ed to other parts of the 
country. 

Continued study of the primary education system in Brazil is crucial in order to increase the 
importance of primary education in the public policy agenda in Brazil. Amidst Brazil's 
continuing transition toward democracy in late 1993, MEC reported in the Ten Year Plan of 
Education for All: 1993-2003: 

There are many obstacles and challenges to be confronted in fundamental 
education. Even though the social consciousness of its importance is increasing 
significantly, basic education has not acquired, still, the status of a preeminent 
national question and of a priority item on the political agenda, be it of public 
agencies, be it of the elites, of the families, or of the various segments of 
society. Added to this are the obstacles of the Brazilian education system itself, 
whose characteristics of development and lack of success in schooling 
compromise the advances in the last decades of the educational attendance of the 
population. 

57 

There is no shortage of plans to improve the primary education system in Brazil. The 
central question and uncertainty remains as to how they will be implemented and evaluated, 
and by whom. The policy problem of a primary education system that MEC described in 
late 1993 as "demonstrating its incapacity to relate access to permanence with quality and 
equity for a clientele affected by profound social inequalities',s8 is clearly important to Brazil 
as a nation. 
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The answers to the problems affecting Brazil's primary school education system clearly lie 
both inside and outside the education system itself. Certain issues can be tackled to improve 
the performance of primary schools in providing a higher-quality education to a larger 
proportion of Brazil's school-aged children with improved completion rates. Other 
considerations are more global, in that they rely not only on efficacy or efficiency but on 
the absolute amount of resources that are available. Also important are abstract conceptions 
such as political will, or the desire key people have to improve the education system. 
Vested interests in the current education system at all levels make this a more complicated 
question. 

Finally, the question that has still to be resolved is how to confront these issues and resolve 
them in the most effective ways, and that will come with time, hard work, and the vision of 
the importance of primary education within the broader arena of social policies and society 
as a whole. 
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Chapter 9. Public Secondary Education in Brazil: 
Ace~, Curriculum, and Public Support 

Thomas F. Luschei 

Introduction 

Policymakers have long failed to meet the needs of Brazil's school-age population. 
Inadequate policy has resulted in high rates of illiteracy, low labor productivity, and 
trel:Ilend<;>us inequities, both socioeconomically and regionally, in the access to and quality 
of education. In 1983 Brazil spent 2.8 percent of its GDP on education, below the Latin 
American average of 3.9 percent. However, education accounted for 13.8 percent of total 
government expenditures in 1983, placing Brazil near the top of developing countries. 
Unfortunately, educational indicators such as illiteracy, repetition, and dropout rates do not 
reflect these expenditures. Indicators worsen in secondary education, traditionally the most 
neglected sector of Brazilian public education. The gravest indicator at the secondary level 
is enrollment. Current secondary enrollment in Brazil is a sparse 15.8 percent, by far the 
lowest rate in Latin America. Additionally, more than 30 percent of these enrollees attend 
private schools, thereby weakening the political support base for improvement in public 
secondary schools. 

A critical problem facing public secondary education is the curricular role of secondary 
schools. Legislative changes over the past 25 years have attempted to improve the work
readiness of students but have in fact confounded school administrators, weakened 
instructional quality, and driven many students to private sc}\ools. The lack of a coherent 
curricular role for secondary schools has also forced secondary education to the margins of 
political and public concern. Only by resolving the curricular issue will Brazil improve the 
credibility and quality of public secondary education, as well as the work-readiness of its 
secondary school graduates. lbis chapter will examine the curriculum problem in Brazil, 
providing a discussion of secondary education policy in other Latin American countries, 
Asia, and the United States as a basis for comparison. 

Key to the failure of Brazil's school system is an implementation gap characterized by lofty 
legislative goals on one hand, and faulty implementation on the other. This paradox 
between policy and implementation has been central to the development of education policy 
from colonization to the present. While one government after another has promised 
universalization of educational opportunity, eradication of illiteracy, and wholesale 
improvement in the quality of public school instruction, actual educational provision has 
remained substandard and unequal. 

Despite the bleak picture painted by most educational indicators, the 1980s witnessed 
growth in overall school enrollment and a decrease in the national illiteracy rate.'\ 
Additionally, the advent of democracy during this decade brought many previously unheard 
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voices· to the public debate. This debate, in turn, inspired extensive legislation governing 
the finance, administration, and curriculum of public education. Major changes in education 
legislation included the 1985 Calmon Amendment, the 1988 Federal Constitution, and the 
Law of Directives and Bases, submitted to Congress in 1990. 

Legislation during the 1980s goes far in addressing the problems of access and cuniculum 
in secondary schools, but legislation without implementation will not solve Brazil's 
problems. For this reason, it is important to clarify the issues surrounding implementation 
and to discuss ways in which policymakers and the public can narrow the gap between 
policy and reality. The purpose of this chapter is not to offer a new or improved policy; it is 
to examine the obstacles to implementation and to explore methods of ensuring that existing 
and future legislation come to fruition. 

The Importance of Secondary Education 

The perception that secondary schools contribute little to personal or national development 
is a significant obstacle to improving public secondary schools in Brazil. Yet evidence from 
East Asia suggests that secondary education can play a key role in developing national 
economies and personal wealth. During the period from 1960 to 1990, the 23 economies of 
East Asia had a higher rate of sustained economic growth than any other region of the 
world. Eight economies in particular outpaced the rest of the world: Japan; the "Four 
Tigers"-Hong Kong, the Republic of Korea, Singapore, and Taiwan; and three newly 
industrializing economies (NlEs)-Indonesia, Malaysia, and Thailand. Since 1960, these 
high-performing Asian economies (HP AEs) have grown almost three times as fast as Latin 
American economies.

1 

Improvement in human welfare has accompanied economic growth in the HP AEs. In 
Indonesia the proportion of people living in absolute poverty fell from 58 percent in 1960 
to 17 percent in 1990. In Malaysia, these figures were 37 percent and 5 percent, 
respectively. Brazil's poverty rate dropped from 50 percent to 21 percent during the same 
period, but lagged behind the East Asian countries in other social and economic indicators, 
particularly in the provision of education.

2 

In a 1993 study of the East Asian "Miracle," the World Bank attributes much of East Asia's 
economic success to sound investments in education. A focus on the universalization of 
primary and secondary education contributed not only to economic growth, but also to 
increasing equity in income distribution. Of 40 countries surveyed by the World Bank, the 
seven identified as high-growth and low-inequality countries are in Southeast Asia. Brazil 
ranks eleventh in GDP growth per capita, but is the third highest in income inequality, 
behind Botswana and Zambia.' 

Research indicates that the East Asian lesson of significant returns to education is relevant 
to Brazil. A 1993 article in the Journa.l of Development Economics lists technical progress, 
human capital (defined as the "average number of years of formal education per person of 
the labor force''), physical capital, and labor as the four principal sources of growth of 
aggregate real output. Measuring the effects of human capital on growth of output in Brazil 
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during the 1970s, the authors conclude that human capital was the second most important 
somce of growth after technical progress during this period, accounting for approximately 
25 percent of economic growth. Indeed, the results of the study indicate that "average 
education of the labor force has a large, positive and statistically significant effect on 
output." For each additional year of average education after a threshold of between three 
and four years, real output is estimated to increase by 20 percent.

5 
While the positive 

benefits of investment in education may not appear for some time, these benefits will last 
many years due to the durability of human capital. According to the authors, this "argues 
for constant, patient investments in education. "

6 

A study of returns to schooling in Brazil in the Economics of Education Review suggests 
that secondary schooling is as valuable as primary education for economic development. In 
fact, author Michael Tannen finds that secondary education offers the second greatest social 
returns on educational investment, with the greatest returns coming from the university 
level. A year of secondary school has a social return of 14 percent, as compared to rates of 
9 .6 percent and 7 .1 percent for the two series of primary school. 

1 
At the personal level, 

secondary school offers an even higher rate, providing a 15.2 percent private return for 
each year of secondary school completed, compared to 11.6 percent and 8.3 percent for the 
two series of primary school. 

8 
While the study does not adequately distinguish between the 

difference in value of completing one year of secondary school and graduating from 
secondary school, it illustrates the economic importance of secondary education for both 
society and the individual. 

An equally compelling argument for the provision of secondary education is the realization 
of human potential and the development of an educated citizenry. The increasing 
complexities of job markets and daily life call for deeper cognitive development and a 
capacity to adapt to changing citcumstances. While primary education was once an 
adequate preparation for living a productive life, secondary education may be the minimum 
preparation for entry into the contemporary world. 

The 1990 World Conference "Education for All" in Jomtien, Thailand, declared that 
"education is of fundamental importance for personal and social progress. "

9 
The 1988 

Brazilian Constitution recognizes that personal progress does not end at the primary level, 
making the provision of secondary education obligatory for the first time in Brazilian 
history. The Brazilian Ministry of Education's Plano Decenal de Educap'i.o para Todos, or 
Ten-year Plan of Education for All, asserts that basic education should be provided to all 
children, adolescents, and adults and lays out a comprehensive plan for achieving this 

w . 
end. 

During the past ten years, Brazilian leaders have recognized the theoretical value of 
secondary education through a series of rhetorical embraces. Yet rhetoric alone will not 
prepare Brazil for the challenges of a new millennium. If Brazil continues to neglect its 
public secondary schools, social inequality and economic stagnation may be recurring 
themes of the twenty-first century. 
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Secondary Education in Brazil-Background. 

Historical Development 

Throughout Brazilian history, public secondary education has been a victim of indifference 
on the part of the government and the public. Those who attended secondary schools 
generally did so as a means to reach the university, while those who did not aspire to 
higher education did not attend secondary schools. The majority of university-bound 
students, who were overwhelmingly from the middle and upper classes, attended private 
secondary schools. The lower classes had little incentive to mobilize for better schools 
because their children usually left school before reaching the secondary level. As a result, 
no real political base existed to advocate reform of public schools. 

Accompanying the lack of support for secondary education has been the absence of a 
coherent conception of the role for this level. In the nineteenth and the first half of the 
twentieth century, secondary schools followed the classical European model, serving only 
the wealthy and existing for the purpose of preparing students for the university. The 1961 
Law of Directives and Bases changed this orientation by dividing the secondary level into 
many branches-purely academic, normal (for preparation of primary level teachers), 
commercial, technical-industrial, and agricultural. Despite the variety of options available, 
approximately 90 percent of all secondary students hoped to attend universities and 
continued to consider their secondary training as an avenue to the university. 
Unfortunately, the universities were only able to admit one-half of these university 
aspirants, and those who were not admitted were often unprepared for entry into the middle 

ll 
and upper end of labor markets. 

In order to better prepare non-university students for work, the military government 
enacted the 1971 Basic Education Reform Law, Lei 5.692!11, which required 
vocationalization of all secondary schools, public and private. The previous categories were 
eliminated and all schools were required to offer vocational courses according to the 
specific needs of local labor markets.

12 
In order to help schools comply with the Basic 

Reform Law, in 1972 the Federal Council of Education outlined 90 technical habilitafoes, 
or vocational courses, for schools to implement. While providing these vocational courses, 
secondary schools were to maintain a nucleo comun, or common core, of academic college
preparation style courses. However, more curriculum hours were to be spent on vocational 
education. 

13 
The goal was that this "diversification" of secondary curriculum would prepare 

all secondary students for post-graduate work and place all secondary schools on an equal 
footing for college preparation. The diversification program was also intended to encourage 
more university-bound students to opt instead for careers as middle-level technicians, thus 
satisfying labor market needs and relieving pressure on the university system. 

The 1971 reform generated criticism from many sides. Private schools and their patrons 
complained that obligatory vocationalization would undermine the quality of their academic 
preparation and would result in lower scores for students in college-entrance examinations. 
State education authorities complained that public schools did not have the resources to 
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provide the suggested technical courses. Teachers noted the lack of resources and training 
needed to teach required vocational courses.

14 

In 1975 the Brazilian government responded to criticism of its diversification program by 
making a distinction between professional and "professionaJizing" education. The first 
referred to training for specific jobs, while the second represented a movement toward 
"basic professional formation" for general categories of occupations, such as agriculture, 
health, commerce, electricity, and electronics.

15 
Rather than prepare for a specific job, 

students now would gain knowledge of a professional field. 

Despite the greater flexibility of professionalizing schools, the interests involved continued 
pressing for reform; in 1982 the compulsory nature of diversification was eliminated. 
During the 11 years of compulsory work-related education, there was little evidence to 
support the program's efficacy in either preparing students for work or encouraging more 
students to forgo university education in order to enter the labor market. Many private 
schools engaged in subterfuge, disguising academic science courses as technical courses. 
Public schools emphasized the teaching of vocational options which required little 
e~~diture on equi\!ment, such as teacher training and accounting. Actual industrial 
t:ratmng was scarce. 

A positive result of the 1971 reform law was that secondary school enrollment increased 
substantially, from 18.1 percent of school age population in 1970 to 28.4 percent in 1976. 
However, dropout rates and repetition also increased and the general quality of secondary 
schools declined.

11 
Furthermore, even before the 1971 reform was implemented studies 

showed that demand for school-trained middle-level labor was questionable. In 1970 a 
study found that of 17 ,625 middle-level workers in 705 firms in the state of Sao Paulo, 
only one-third had received secondary level training. 

18 
In addition to unsuccessful 

implementation, the intrinsic value of secondary technical training was difficult to establish. 

Secondary Education Today 

Curriculum 

Despite the failure of the 1971 Basic Reform Law and the questionable value of 
professionalizing education, the government of President Jose Samey attempted an 
ambitious augmentation of technical schooling in 1986. The Programa de Expansao e 
Melhoria do Ensino Tecnico (PROTEC-Program of Expansion and Improvement of 
Technical Education) called for the installation of 200 federal technical schools in the 
interior of Brazil.

19 
According to Luiz Antonio Cunha, the Samey government began the 

PROTEC program for largely political reasons. The state of Rio de Janeiro under the 
leadership of Governor Leonel Brizola had begun an ambitious program of constructing 
hundreds of "integrated'' primary schools, known as CIEPs. In order to counter the CIEP 
program, PROTEC began construction of its technical schools, once again based on the 
notion of adjusting secondary education to meet the needs of labor markets. 

20 

The 2,000 requests for technical schools which were filed by regions, deputies, and 
senators were used as proof that such schools were necessary. In order to gain public 
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support for PROTEC, the Ministry of Education spent a great deal of its resources on 
advertising in television, newspapers, and weekly magazines. Total expenditures on 
PROTEC in the period from 1984 to 1987 included R$23.7 million from the Brazilian 
government and US$43.7 million from the World Bank.

21 
However, by the end of 

Samey's government in 1989, only 16 new schools had actually been constructed, while 
others remained under construction or were auctioned.

22 
(Table 9.1) 

Table 9.1 
PROTEC-Planned and Concluded Goals, 1989 

Technical/Industrial Schools Agro/Technical Schools 
Planned Concluded Rate Planned Concluded Rate 

South 7 2 28.57 % 6 0 0.00 

Southeast 15 0 0.00 1 0 0.00 

Central West 3 1 33.33 3 0 0.00 

North 7 2 28.57 3 1 33.33 

Northeast 28 2 7.14 10 1 10.00 

Brazil 60 8 13.33 23 2 8.70 

Source: MEC/SESG-PROTEC, 1990, as cited in Jost Roberto Rus Perez et al., A Polftica Educacional 

(Campinas: Universidade Estadual de Campinas, 1992), p. 76. 

% 

The Programa de Me!Ju?ria da Qualidade de Ensino Ticnico (EDUTEC-Program for the 
Improvement of Quality of Technical Education) suffered a similar fate to that of PROTEC. 
EDU1EC was initiated by an agreement between the Brazilian Ministry of Education and 
the World Bank in 1984. Its goal was to train teachers, conduct research, and improve 
infrastructure in 88 Brazilian schools: 30 federal agrotechnical schools, 18 state agricultural 
schools, 20 federal technical schools, and 17 state industrial schools. The World Bank was 
to provide a loan of US$20 million, and the project was to be completed by 1987. 23 

By the end of 1987, Brazil had only contributed 35.9 percent of required resources to the 
project, which led to a renegotiation of the agreement. Continued failure to repay the World 
Bank led to another renegotiation in 1990, in which the World Bank canceled the purchase 
of over US$6 million of school equipment. The Ministry of Education justified its failure to 
meet the goals of EDUTEC with a series of factors: the structure of the program was too 
complex; there was a low rate of the internalization of the loan; delays in the renegotiation 
of the agreement compromised continuity; changes in the administration in the Ministry of 
Education made coordination more difficult A report published by the State University of 
Campinas observes that a recurring problem in Ministry of Education programs is the 
absence of effective instruments of coordination, monitoring, or evaluation of progress. 
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While these problems are often cited as justifications for faulty implementation, they are 
rarely considered when planning projects. 24 

The lesson of PROTEC and EDUfEC is that much of the implementation gap prevalent in 
Brazilian education results from inflated goals, emphasis on publicity over practice (as in 
the campaigns for PROTEC), excessive emphasis on high-visibility construction projects, 
and most importantly, lack of adequate planning and initial coordination. Additionally, 
adequate attention is not given to conclusions which contradict the current agenda. One 
example is the national education study group Fzmdafiio Centro Nacional de 
Aperfeifoamento de Pessoal (CENAFOR-Foundation of the National Center for 
Personnel Training), which Samey eliminated at the same time he began the ambitious 
PROTEC program. CENAFOR had created a commission of educators and technicians to 
study the benefits of professional education. The report of the commission, which had 
surveyed educators throughout Brazil, rejected the idea of diversified education and called 
for a unified curriculum for secondary schools, based on the idea that "all education is 
education for work in that it permits man to improve comprehension of reality in order to 
better transform it n2S 

The Law of Directives and Bases (LOB) appears to accept the conclusions of CENAFOR. 
The text of the LDB as presented to the National Congress in 1990 calls for a new direction 
in secondary schooling. The LDB envisions the secondary curriculum as a continuation of 
the general knowledge instruction of the primary grades. The emphasis on general 
knowledge is expressed through a series of objectives in the LDB text: 

1. the deepening and consolidation of knowledge gained in primary school; 

2. the basic preparation of the student to continue learning, in order to be 
capable of adapting, with flexibility, to new conditions of occupation or 
latereducation;and 

3. the development of the capacity for autonomous and creative thought.
26 

Residuals of technical education remain in the LDB, but in a new relationship with the 
sciences, as evidenced by the call for ''the comprehension of scientific-technological 
fundamentals of the productive processes, relating theory with practice in the teaching of 
each scientific discipline. ,.;n 

Under the LDB the new role for secondary schools is that of a polytechnic, blending 
scientific principles with technological applications. The expectation of a polytechnic is that 
students learn not only to manipulate technology, but to understand how and why it works 
as it does. According to Dermeval Saviani, one of the principal authors of the law, 
"although in the text of the project a certain degree of duality between general and 
professionalizing education persists, it should be recognized that there has already been 
some progress in the sense of localizing the axis of [secondary education] in polytechnic or 
technical education."

21 
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With new legislation proposing a new role for secondary schools, the relevant policy 
problem is implementation of the polytechnic at federal and state levels. Leda Scheibe 
writes in the Brazilian Ministry of Education's journal Em Aberto that ''the challenge of 
integrating general education to the bases of technological and polytechnic education seems 
to ~the great task for the d~veloEment of the education policy of the present decade, with 
relation to secondary education.,, 

Access and Quality 

Underlying the issue of curricular reform are the equally challenging problems of access 
and quality. In 1988 the rate of attendance for secondary school age adolescents was 15.8 
percent, the lowest rate in Latin America. This rate decreases to 9.9 percent in the 
Northeastern region. The figure for the North is 15.8 percent, which does not include non
urban regions, where only 649 of 273,788 secondary-age students were enrolled in 

30 school. (Table 9 .2) 

Table 9.2. 
Rate of School Enrollment by Region, 1988 

North 
Northeast 
Southeast 
South 
Central West 
Brazil 

Youths 15-19 

570,363 
4,508,353 
6,065,948 
2,114,850 
1,070,127 

14,329,641 

Youths 15-19 

90,369· 
447,261 

1,190,601 
378,716 
160,630 

2,267,577 

Rate 

15.84 
9.92 

19.63 
17.91 
15.01 
15.82 

Source: MEC/SEEC, IBGE, PNADs, and NEPP/UNICAMP, as cited in Jose Roberto Rus Perez et al., A 

Pol£tica &lucacional (Universidade Estadual de Campinas: 1992), p. 66. 

The two primary causes for low rates of enrollment in secondary schools are the necessity 
of adolescents to engage in full-time work and the lack of access to school. One indication 
that work is a central motivation for students to drop out is the rate at which secondary 
students attend night classes so that they can work during the day. Nocturnal instruction 
accounts for 58 percent of all secondary school attendance and 63 .5 percent of public 
secondary enrollment. 

31 
The preoccupation with employment also helps to explain the 

overall low rates of enrollment in secondary schools: many adolescents are not willing to 
forgo the opportunity for an immediate salary in order to enter school. These potential 
students judge the opportunity cost of going to school too high, and they choose to work 
instead. 

It is difficult to separate the issue of opportunity cost from that of access. However, it is 
evident that there is a connection between socioeconomic status and possibility for 
advancement in school. In 1986, of the 17 .8 percent of children aged 7 to 14 not enrolled 
in school, 60 percent came from families earning less than half of a minimum salary. This 
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de facto segregation becomes more acute at the secondary level, in which only 2. 7 percent 
of enrolled students came from a family with one minimum salary or less. 32 (Figure 9 .1) 

Figure 9.1. 
Access to School: Distribution of Students in Public Schools by 

Family Income, 1982 
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Source: World Bank. Brazil: Public Spending on Social Programs; Issues and Options , vol. 2 

(Washington, D.C., 1988), p. 110. 

Note: Upper-income students dominate the high-quality, free public university system. Students from 

families earning more than ten minimum salaries represent only 5.8 percent of the total student population, 

buttake 46.8 percent of university openings. Conversely, students from the lowest income group make up 

30.8 percent of total student population but hold only 1 percent of university places. 

For those low-income students who do enroll in secondary schools, the quality of 
education is generally low. Resources are scarce and teachers are insufficiently trained. 
This lack of quality results in high percentages of dropouts and repetition. For example in 
1987, only 54 percent of students enrolled in the first year of secondary education managed 
to pass to the next grade. 33 The fact that this rate did not change during the 1980s 
demonstrates the degree to which secondary education has remained at the margins of 
Brazilian education policy, and more importantly of social policy. 
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Public Support 

The lack of access and quality is both a cause and a result of very low support for 
secondary schools in the public and political spheres. In 1989, secondary students 
accounted for 10 percent of the total student population, with 10 percent in preschool, 76 
percent in primary school, and 4 percent in universities.

34 
However, public secondary 

schools received just 9 percent of total expenditures on education in Brazil while primacy 
education claimed 68 percent and university education 23 percent.

35 
The universities' 

disproportionate claim on education expenditures reflects the federal government's 
narrowly focused commitment to the high-quality national university system. It also 
amounts to a subsidy for the wealthy, channeling scarce resources to an educational sector 
in which higher income students are in the majority. While the states are institutionally and 
financially responsible for the majority of secondary schools, they concentrate their 
resources on the universalization of primary education. The municipalities are dedicated to 
the provision of preschool and primary education, which leaves secondary education 
without a solid support base, in terms of resources and public policy .

36 

The Debate Over Diversified Curriculum 

Proponents of the original diversification of secondary curriculum in the 1970s argued that 
traditional academic schools did not match instruction to the skills required of graduates 
entering the labor market. They predicted that a diversified curriculum would prepare all 
students for their oncoming roles as workers. Furthermore, diversification would channel 
much of the college-bound population to middle-level technical positions necessary to fuel . . 
econonuc expansion. 

Opponents of diversified curriculum have attacked the idea for both theoretical and practical 
reasons. Many criticize the divisive nature of mandatory vocational curriculum in public 
schools. Very few children among lower socioeconomic levels arrive at the secondary 
level. Those who do are forced into a vocational curriculum which will direct them to 
immediate work after graduation, with almost no chance of attending the university. In 
Polftica de Emprego, Claudio Salm addresses the fit between diversified curriculum and 
employment, arguing that by emphasizing professional qualification over actual learning, 
professionalizing education does not endow students with the potential for mobility of 
occupation or salary level. Furthermore, the mere existence of rrofessionalizing education 
will not guarantee that jobs exist for trainees upon graduation.3 

Even as the military government embarked on its plan to diversify secondary curriculum 
there was little evidence that this approach would be more successful than others. A 197 4 
benefit-cost analysis measuring rates of return by types of education found that the highest 
rates for completion of the first year of study occurred for students enrolled in the semi
private industrial training agency, Servifo Nacional de Aprendizagem Industrial (SENAI
National Service for Industrial Training). SEN Al's rate of return of 22 percent on total 
salary forgone and expenses was superior to the 18 percent rate for students completing the 
first year of academic secondary school. Both of these rates exceeded the 11 percent rate of 
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students completing the first year of secondary technical schools.38 These results suggest 
that SENAI may be a more appropriate venue than schools for professional training. 

Exploring the appropriate relationship between school and work, Claudio Salm writes in 
EducQfao e Modemidade that those countries most prepared for technological change have 
developed a strong relationship between systems of education and production, with each 
retaining a clear and specific role: general academic formation by the schools and 
professional formation by industry. According to Salm, Brazil falls short of this goal 
because its secondary schools are not prepared to fulfill the first role, and industry has not 
developed sufficient on-the-job. training programs to fulfill the second. 39 

Salm suggests that SEN AI act as an intermediary, providing general vocational formation 
to bridge the gap between school and work. He argues that despite criticism of SENAI's 
methods and goals, the agency enjoys international prestige and a positive tradition of 
preparing labor for the workplace. However, SEN AI has recently developed a narrow 
approach, offering short courses aimed at firm-specific training, thereby weakening its 
capacity to provide more general preparation. Specific short-courses also discourage 
companies from developing on-the-job training programs which are necessary to improve 
the quality of the Brazilian labor force.

40 
If SENAI returns to a general formation approach, 

it will provide a short-term solution to the problem of school-to-work transition. However, 
an effective long-term strategy requires that secondary schools improve their capacity for 
general academic formation while firms develop appropriate on-the-job training programs. 

Evidence from Other Countries 

In order to understand why the military government chose to apply a diversified curriculum 
to secondary schools in 1971, it is important to examine similar legislation in other Latin 
American countries. Brazil's attempts at secondary school reform paralleled similar 
movements in Venezuela, Peru, Colombia, and El Salvador during the period from 1969 to 
1972. Each country's program emphasized the diversification of secondary school 
curriculum in order to channel the majority of students into vocational studies and provide 
the technical workers necessary for economic development. 

41 

This trend arose from efforts by the World Bank to improve vocational training 
worldwide. Under the Bank's narrow guidelines for financing of educational improvement, 
vocational secondary education qualified as the only suitable target for education funds; 
presumably, it was the only area of education able to produce nearly immediate returns in 
economic productivity. Any country in need of foreign exchange for educational 
improvement found itself obliged to follow the guidelines imposed by the International 
Bank for Reconstruction and Development (IBRD), the Bank's vehicle for making "hard" 
loans. The World Bank's emphasis on diversified or purely vocational curriculum led to a 
trend not only in Latin America, but in the entire developing world. 42 

In Colombia, education planners achieved diversification through the creation of lnstitutos 
Nacionales de Educacion Media (INEMs-National Institutes of Secondary Education). 
INEMs were established in order to provide academic and vocational curricula in the same 
school. In contrast to the Brazilian case, the INEMs developed as an alternative to general 
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academic schools. The expectation of the Colombian government was that the INEMs 
would lure students from academic programs into trade. courses which would prepare them 
to work in mid-level technical positions.

43 

In order to evaluate the efficacy of diversification, the World Bank engaged in a three-year 
study of the Colombian INEMs, tracking the career development of recent graduates. The 
study compared the post-graduation earnings and professional success of graduates of 
INEMs and the traditional academic schools. The results of the World Bank analysis 
indicated that the INEMs were not meeting their intended goal of channeling students into 
technical employment after graduation. In fact, the data suggested that, if anything, the 
INEMs had "accentuated the propensity of high school graduates for htgher education." 
With respect to earnings after graduation, no significant difference was found between the 
INEMs and traditional schools.44 In a general evaluation of diversified secondary 
education, the World Bank listed the following considerations for policy: 

1. This study has failed to provide evidence that the measurable monetary 
benefits of diversification are greater than those of conventional 
education. All forms of secondary education increase the productivity of 
the worker, but diversified schools have not yet proven better in th.is 
respect than conven-tional schools. 

2. Another rationale for such schools-to improve the fit between the 
school and the world of work-is not supported by our findings. 
Graduates from both types of schools spend roughly the same amount 
of time in finding employment. 

4
s 

According to the World Bank study, diversified education, at least in Colombia, was 
neither cost-effective nor successful in its goal of providing skilled workers for labor 
markets. Additionally, the INEMs fell short of the goal of improving school access to all 
strata of society. The Bank warned that "it must not be assumed that new structures and 
curricula will necessarily broaden the social basis of recruitment and make secondary 
schooling more accessible to the poor."

46 
The Brazilian example indicates that diversified 

curriculum can in fact drive a wedge between lower- income groups and the middle class 
by imposing inferior technical curriculum on public schools while allowing private schools 
to circumvent these curricular requirements. 

The debate between vocational and academic curriculum in secondary schools extends 
beyond Latin America In Thinking for a Living: Education and Wealth of Nations, labor 
and education economist Ray Marshall offers a comparative analysis of several national 
secondary education programs. Marshall contrasts inadequate preparation of non-college
bound high school students in the United States with the Japanese system, where a 
cooperative relationship between schools and industry leads to a smooth school-to-work 
transition. Japanese employers value students with a strong educational background which 
enables them to continue learning and adapting to changing circumstances in the workplace. 
Consequently, Japanese secondary schools concentrate on cognitive academic development 
of students, while firms provide graduating students with the vocational skills they will 
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need to begin work. Additionally, students are motivated to do well in school, because 
firms hire based on the recommendations of teachers.47 

In Sweden, students first enter the workplace at the age of seven. Thereafter until 
graduation students spend several weeks a year in various types of workplaces in order to 
gain exposure and knowledge of many fields. When students turn 16, they choose among 
occupational courses of study which combine core academic courses with a mix of 
theoretical and practical vocational courses.

48 
This system enables students to evaluate 

different types of work in order to make an informed decision about future career plans 
while they are still young. The Brazilian system of diversified curriculum most resembles 
the Swedish system in theory but the resource bases of Brazil and Sweden are extremely 
disparate. 

Interesti.Ilgly, although Japan has a highly productive work force and strong economy, the 
Japanese government expends very little on vocational education. According to the World 
Bank, Japanese industry' s provision of on-the-job training has been "an extremely 
systematic and powerful ingredient in the rapid growth of the Japanese economy. "49 

Following Japan's lead, the other high-perfonning Asian economies prefer to train 
employees on-site, where training is generally better and more cost-effective. Southeast 
Asian governments have provided only limited technical/vocational instruction.50 

The role of government in the HP AEs has been to provide quality instruction at the primary 
and secondary levels. Limited funding to post-secondary education has gone to technical 
instruction. University education has been left to the self-financed private sector. The result 
of this priority scheme has been what the World Bank terms a "virtuous cycle": initial 
investment in primary and secondary education has led to low inequality and economic 
expansion, which in tum have allowed for increased investment in education and continued 
decline in inequality. As a result, the Southeast Asian governments have been able to serve 
large segments of the population which would otherwise not have had access to basic 
education or occupational mobility. 

51 

Brazil' s failure to improve the work-readiness of its secondary students is due in part to the 
inappropriateness of the model it embraced in the 1970s. Vocational courses of study have 
been effective in Sweden, but the Southeast Asian model is more relevant to Brazil. 
Lacking the resources to develop comprehensive in-school vocational programs, Brazil will 
have more success by concentrating its educational resources on increasing access and 
improving academic quality in both primary and secondary schools while leaving 
professional training to more appropriate institutions like SENAI and private industry. In 
this manner Brazil may have success in developing its own virtuous cycle. 
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Policy Considerations 

Recent Legislation . 

The 1985 Calmon Amendment 

The Calmon Amendment to the 1967 Constitution established guidelines for federal, state, 
and municipal expenditures on education, based on a percentage of total tax receipts. While 
the federal government was to spend 13 percent of its resources, the states and 
municipalities were required to devote 25 percent of their tax-based income to the 
"maintenance and development of education."

5
i 

In 1988 the National Congress formed an investigative committee to examine whether the 
federal government was in fact spending 13 percent of itS resources on education. More 
than a year later the commission reported that the "nominal compliance by the Ministry of 
Culture can be demonstrated. But real compliance cannot. ,,s

3 
The commission found in 

certain sectors responsible for the distribution of resources ''undisguised resistance that 
reveals itself even through the retention of funds with the consequent depreciation of their 
real value" so that a lesser real value is applied to education. 

54 
In concluding its report, the 

congressional commission indicated the necessity of changes in legislation to avoid or 
correct omissions which can result in the improper channeling of education funds, calling 
on the help of the courts, legislative assemblies, and municipal councils to enforce the 
application of the law. ss 

The 1988 Constitution 

Perhaps the most significant aspect of the 1988 Federal ConstitUtion is that it makes 
provision of secondary education obligatory for the first time in Brazilian history .

56 
Under 

the Constitution, general curricular directives and bases of national education are to be 
determined by the Federal Education Council. Based on the directives issued by the 
Council, the states and Federal District are meant to concurrently develop more specific 
legislation for their jurisdictions. The major responsibility of secondary school legislation 
with respect to specific curricular objectives falls on the state education boards or 
councils.

57 In funding, the federal government's requirement for education expenditures 
increases to 18 percent of its tax receipts, while the requirement for states and 
municipalities remains at 25 percent of tax receipts. 

58 

In 1989 the states responded to the federal constitution with their own individual 
constitutions. Although each state dedicated a section of its constitution to education, these 
sections differed widely in curricular requirements and other policy. For example, the state 
constitutions of Rio de Janeiro and Sao Paulo increased the expenditure requirement from 
25 percent to 35 percent Rio de Janeiro's constitution also rested decision-making 
authority on a state council of education to be appointed by the governor and including 
representatives from public and private schools. 

The individual constitutions exhibited a large degree of latitude in decision making as 
diverse as curriculum, municipalization, the nature of the educational leadership, and the 
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selection process for school principals.
59 

The states' autonomy resulted from the general 
treatment of educational administration in the federal constitution. Also, the Law of 
Directives and Bases had not yet been developed, and the states did not have a clear idea of 
future curriculum requirements. 

The 1990 Law of Direcnves and Bases (WB) 

As submitted to Congress, the Law of Directives and Bases assigns the job of delineating 
specific curricular guidelines to the states. The responsibility of the "normative organs of 
the education syste~" presumably the state decision-makers, is to ''regulate alternatives to 
professional education, considering the regional peculiarities and available resources in 
each institution. ,,tiO 

Under the LDB, "technical-professional formation will be offered predominantly outside 
the system of regular education, in specialized institutions or in the actual job." The 
National Council of Professional Formation is to determine appropriate methods of 
teaching technical/professional education, which will be "planned and developed to address 
identified needs in labor markets, considering the interests of production and the necessities 
of workers. "61 1bis provision is significant because it recognizes that industry and 
specialized institutions such as SENAI are more appropriate locations for labor training. 
This allows schools to concentrate on general academic formation, as they do in Southeast 
Asia and many other successful economies. 

Perhaps more important than the content of the LDB itself is the nature by which it was 
developed. More than 40 entities representing diverse elements of Brazilian society were 
consulted to develop a group of ideas to be synthesized into a coherent proposal of law. 
Groups participating included representatives of teachers organizations, university rectors, 
organized labor, and state and federal education councils.

62 
While the full implementation of 

the law is not guaran~ the nature of participation in its formulation assures a broad 
concern for its status among many different segments of civil society. 

Actors and Interests 

The most damaging directives and ill-fated projects since the 1970s have emanated from the 
federal government. Although the executive leadership has generally been the driving force 
of new directives, the Ministry of Education has done little to steer education policy in the 
right direction. Under the Law of Directives of Bases as submitted to the National 
Congress, the Ministry of Education is the executive agency which oversees the 
administration of the national system of education. The Ministry is required to elaborate a 
five-year National Plan of Education that will establish the administrative bases and 
annually evaluate the execution of this plan. The Ministry will also provide technical and 
financial aid to the federal, state, and municipal systems of education. 63 

The Federal Education Council under the LDB will develop and oversee general curricular 
directives. The Council will consist of 26 members nominated by the President to serve 
four-year terms. The Federal Education Council will enjoy financial and administrative 
autonomy and will be responsibl~ for setting minimum curriculum requirements for 

243 



-
primary and secondary schools; promoting and circulating studies concerning the national 
education system; approving and contributing to the definition of financial resomces in the 
education sector, and establishing diploma requirements for secondary schools." 

Another important actor in the development of education policy since the late 1 %0s has 
been the World Bank. The Bank was a driving force in the development of diversified 
secondary schools, as well as the poorly executed PROTEC and EDUfEC programs. After 
a hiatus during the 1980s, the World Banlc in the early 1990s once again began to channel 
funds into Brazilian education projects, this time with a new emphasis on the expansion 
and improvement of basic education. At the 1990 worldwide ''Education for All" 
Conference, the World Bank articulated the priority of developing basic education as a 
means to develop the cognitive capacity of the student and eventual worker, in order to 
make th~ worker more adaptable to the constantly changing work environment. Ironically, 
given its earlier advocacy of technical education, the World Bank criticized the Brazilian 
government for devoting its secondary education resources to technical education at the 
expense of general basic education. 

65 

Accompanying the Bank's shift in educational priorities is a new targeting scheme which 
channels aid directly to the states rather than the federal government. Thirteen states are 
included in this strategy, including nine northeastern states, Sao Paulo, Minas Gerais, 
Parana, and Espfrito Santo. Fearful that these projects will be misdirected and hoping to 
lend their knowledge of local policy conditions to World Bank efforts, non-governmental 
organizations in these states, such as the Centro Luiz Freire in Pernambuco and the Centro 
Ecwninico de Documentaffio e lnfomulfao in Sao Paulo have developed an NGO network 
to monitor and assist implementation of educational improvement 

66 

To avoid many of the problems of implementation arising from federal projects, the Law of 
Directives and Bases signals a movement toward state control of secondary education 
policy. The LDB establishes the state secretaries of education as administrative executives, 
while the state councils of education will develop and oversee the curricular norms for their 
states, according to state-specific education needs. These state councils will consist of ten 
members nominated by the governor to serve four-year terms. They will include three 
representatives from the state secretariat of education, three from the legislative assembly, 
and a student representative. 

67 

As each state council is to examine its particular education needs and define cmricular 
norms accordingly, the follow-through on national education legislation has varied 
significantly. For example, the Brizola government in Rio de Janeiro has expended a great 
deal of effort on the integrated primary level CIEPs. This program illustrates the emphasis 
which Brizola and his education secretary, Darcy Ribeiro, placed on public education. 
However, the CIEPs also exemplify the preference for construction of new schools over 
improvement in the actual quality of instruction. Moreover, the CIEPs have been 
constructed at the expense of secondary schools. 

In the state of Sao Paulo the educational leadership has been more concerned with 
curriculum issues. Shortly after his election in 1982, Governor Franco Montoro released a 
document, the Docwnento Preliminar, which criticized the professionali-zation of secondary 
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education in the 1971 reform law. The document also called for autonomy in school 
decision-making, allowing a more cooperative relationship between communities and 
schools in order to better provide for the educational needs of the community. 68 

In the Northeast, the challenges to state policymakers are even greater. The attendance rates 
are much lower and dropouts more frequent than in the more urban Southeast. The problem 
of teacher quality is also much more pronounced in the Northeast; in 1988, less than one
half of municipal teachers had completed primary education. 

69 
Additionally, the needs of 

labor markets and the students themselves are quite different. In the absence of educational 
provision by the state, communities in the state of Pemambuco have organized to create an 
informal alternative to public schools. So far, these schools are limited to the primary level, 
with little community organization in the secondary arena 

Communities throughout Brazil have responded to the lack of educational provision by 
mobilizing and applying pressure to state and local officials. Popular demands for 
schooling began toward the end of the 1940s, most predominantly in the suburbs of Sao 
Paulo. Community groups known as Amigos dos Bairros (friends of the communities) 
first began to demand middle schools, which they perceived to be a valuable bridge to the 
university .

70 
Local and state officials responded so quickly to demands for middle schools 

that installation was improvised, resulting in poorly constructed schools. However, the 
Amigos dos Bai"os were successful in gaining· access to the political process and changing 
the policy orientation of the state and local government. 

71 

The construction of schools was only the beginning of community demands. Community 
groups also pressed for improvement of buildings, night courses, free school lunches, and 
the provision of water and light. The Amigos dos Bai"os have continued to increase their 
access to government, to the point of working with the state to determine student placement 
in schools. In 1986 the Coordenadoria de Ensino da Grande Sao Paulo (COGESP
Coordinator of Education of Greater Sao Paulo), an agency of the Sao Paulo State 
Secretariat of Education in coordination with the Municipal Secretariat, delegated the 
determination of enrollments to the Amigos dos Bain-os in order to avoid favoritism on the 
part of school administrators·

12 

A potential project for community groups is the political organization of the nation's 16 to 
18 year-olds, who gained the right to vote under the 1988 Constitution. Citizen groups or 
NGOs working for educational improvement must attempt to organize these approximately 
14.5 million citizens. Such a large bloc of voters demanding educational reform could bring 
about significant change in the priorities of elected officials and a resulting iinprovement in 
the access to and quality of secondary education. 

An even more powerful voice for change emanates from teacher organizations. Since the 
late 1970s Brazilian teachers have organized themselves and manifested their discontent 
through paralyzing strikes aimed at regaining salary lost during the military government. In 
the period from 1967 to 1979, the salary of a primary teacher in Sao Paulo state schools 
decreased from 8.7 to 5.7 times the minimum salary. In reaction to the loss of both salary 
and prestige, the Confederafiio de Professores do Brasil (CPB-Confederation of Brazilian 
Teachers) became politicized in the late 1970s, opposing the military government and its 
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education policy. In 1978 teachers in the states of Sao Paulo and Parana staged the first 
teacher strikes since the military coup in 1964. In 1979 teachers from nine federal schools 
went on strike.

73 
Strikes have grown in length and frequency since the democratic transition 

in 1985. In Rio de Janeiro, strikes closed state primary and secondary schools for 69 days 
in 1987; 89 days in 1988; and 73 days in 1989. In three years, more than an entire school 
year (180 clays) was lost.

74 
These strikes have weakened the public schools system, driving 

many students to ~vate schools and lending support to arguments for the privatiz.ation of 
school provision. s 

Another product of poor treatment of teachers was the exodus of many qualified teachers 
from the profession. Those who stayed faced larger class sizes and were unable to give 
proper attention to their students, while replacement teachers were less qualified and less 
motivated. According to Luis Antonio Cunha, teachers began to perceive themselves as 
civil servants, of whom one could only expect incompetence, absenteeism, and indifference 
toward the public. 

76 In this manner teachers placed themselves at odds with potential allies 
in the community who share many of the same goals. 

Community reactions to teacher strikes have reflected a desire on the part of the public to 
bring teachers into the crusade for educational improvement. Concerned parents established 
the Movimento Estadual Pr6-Educllflio (State Pro-Education Movement) in Sao Paulo in 
the late 1980s in order to "mobilize parents, professors, and governing officials in order to 
find means to improve the quality of teaching, principally in public schools."

77 In 1989 
students of state schools in Porto Alegre, Rio Grande do Sul organized a "strike of 
opposites" in which they attended teacherless classes in order to pressure teachers to return 
to work after three weeks of striking. According to Cunha, the "existence of students and 
parents, en masse, demanding classes can lend not only maturation to teacher movements, 
but can bring an end to the intransigent and irresponsible positions of governors and 
mayors" in determining education policy. 

78 

The coalescence of teacher and community movements will lend credibility and strength to 
both. However, Cunha concludes that membership in this coalition will require teachers to 
abandon the individu~ salary-driven character of their movement and devote their 
efforts to universal improvements in public education. Undoubtedly, one element of 
educational improvement is appropriate compensation for good teaching, in the form of 
improvements in salary. However, teachers must meet this concession with a commitment 
to work: once again as teachers, not civil servants.

79 

Conclusions and Recommendations 

Discussing the Brazilian economic plan in a 1990 interview with the Brazilian magazine 
Veja, economist John Kenneth Galbraith noted that while the plan was good, "the 
important thing is not the plan, which is well-conceived, but actually carrying it out."

80 

Galbraith's observation is relevant to the discussion of Brazilian secondary education. 
Brazilian educational planners clearly understand the problems and remedies for improving 
secondary schools, as evidenced by statements in the Plan of Education for All, the 1988 
Constitution, and the Law of Directives and Bases. The LDB in particular is important 
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because it recognizes that schools are not the appropriate setting for professional training 
and calls for the improvement of general academic preparation in secondary schools. 

Brazilian policymakers have accurately diagnosed the problems in secondary education. 
The question is whether they will effectively apply the cure. Implementation gaps in the 
past have arisen from unrealistic goals, insufficient monitoring and evaluation, poor 
planning, and lack of political will. Plans for educational development at the national level 
will need to address these concerns by establishing proper instruments to coordinate and 
execute programs. States in turn must ensure that general directives from the federal 
government are realistic and relevant to their educational needs. 

The mobilization of public support for secondary schools can serve as a catalyst for 
political volition. As citizens and leaders become aware of the relationship between 
secondary education and national and personal development, communities may become 
actively involved in demanding change. Groups such as the Amigos dos Bai"os could lend 
powerful support to the struggle for good secondary schools. Furthermore, teachers must 
realize the importance of community groups as allies, and focus their energy in directions 
which will build and lend credibility to the public schools. 

Enrollment in public secondary schools will increase only when students perceive that 
secondary schools can increase their human and economic potential. Government 
intervention to change the perception of opportunity costs-by paying students salaries or 
increasing the marketability of each year of secondary school completed-will draw 
students from lower income groups to secondary schools. Normalization of curriculum and 
improvement in quality will attract students from private schools. Additionally, the 
organization of voting age adolescents by NGOs or community groups could bring a 
significant voice to the public debate over secondary school reform. 

International organi:rations such as the World Bank can also have a role in increasing 
political volition for educational change. The Bank can reinforce its new emphasis on a 
more universal curriculum for the secondary level by restricting educational loan funds to 
the development of projects which further the goal of secondary school as a continuation of 
the learning in primary school. 

Everyone has a role in the reform of secondary education. National and state legislative 
organs must oversee the administration of education laws. Teachers must recognize that 
their well-being is directly tied to the health and prestige of their school system. Finally, 
communities must mobilize, demand accountability, and apply the pressure for change, the 
missing element in the development of a quality secondary education system. 
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Chapter 10. Quality and Brazil's Public Education System 

Josie Plummer 

Introduction 

Providing a basic education to each citizen of Brazil is no simple task. The population aged 
8 to 14 numbers over 25 million. The Brazilian government currently operates under the 
philosophy that investment in human beings stimulates economic growth and productivity. 
However, much of this investment is seen as a "waste" of public funds in light of the 
results it produces. Education is an excellent example. 

In 1988, Brazil's new constitution made basic education a priority, reaffinning that school 
attendance is obligatory for all its citizens from ages 7 to 14. Although "the country 
managed to enroll almost all its children in school and keep them there for more than eight 
years, the quality has been criticized as being as low as that of much poorer countries."1 

The eight-year primary school program still takes an average of 9.2 years for a student to 
complete, and dropout and failure rates are alanningly high. 

2 
The fact that nearly 20 million 

Brazilians are illiterate indicates that Brazil is still ineffective in providing a basic education 
to all its citizens. 

In 1979 a World Bank study on public education in Brazil determined that socioeconomic 
status and place of residence were the two most powerful factors in determining access to 
and quality of basic education.

3 
In 1988, the National Study of Sample Households 

(PNAD--Pesquisa Naciona.l por Amostra de Domicilios) conducted a census which 
illustrated the continuing contrast between the incomes of families whose children attended 
public and private schools. PNAD found that of the 26.6 million Brazilians between the 
ages of 7 and 14, 22.4 million were attending school, and of these 84 .3 percent were 
enrolled in public school.

4 
In 1989, 33 percent of Brazilian school-age children (ages 7 to 

17) from families with an income of less than one-quarter of the minimum wage were not 
enrolled in school. These data characterize the clientele of the public school system in Brazil 
and highlight the unique needs of many students, for example, the 17 percent of all 10- to 
14-year-olds who work to contribute to family income. 

Improved access to education is a crucial step along the path to social equality, but an even 
more critical step involves raising the quality of public schools at the very least to the level 
of quality found in the most inexpensive private schools. Dropout and repetition rates are 
still much higher in public schools than in private schools. In 1987, more than 40 percent 
of the students enrolled in public primary schools had to repeat a grade, and more than 20 
percent of all Brazilian primary school teachers were considered to have "inadequate · 
preparation," as compared to 15 percent of the teachers in private schools.

5 
Improved 

quality in public schools increases the possibilities for the future of children from low
income families by providing them with the basic skills they need in order to better their 
living standards. 
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Politicians, international aid agencies, and community groups have attempted to remedy 
this situation at the local or state level by setting up primary schools which seem to be an 
improvement over the available public schools. The results of these projects have varied 
across the country. Experiences of community schools in the cities of Sao Paulo, Salvador, 
and Recife indicate that the traditional assessment tools used to measure the quality of 
education initiatives are inadequate and problematic and contribute to the variance among 
education improvement initiatives. 

This chapter reviews the major types of political, popular, and international approaches to 
improving the quality of Brazil's public education system. This historical information in 
combination with an analysis of perceived "quality indicators" of educators in Brazil's 
primary schools illustrate that there exists no clear definition or shared understanding of 
how success is measured in improvement of educational quality. This quality analysis 
provides strong evidence to support the need for a common definition of quality and 
national assessment testing to facilitate future improvement in the Brazilian public education 
system. 

Brazilian Education History 

Government Education Initiatives 

Historically, the government has been the primary actor in shaping education policy in 
Brazil. Below are highlights of past Brazilian government education initiatives and a 
description of the recent trend from centralization toward decentralization. 

Brazil's constitutional history reveals an evolution toward an increased commitment toward 
public education. The first major milestone came with the 1824 Constitution, which stated 
that each citizen had the right to basic education and established obligatory primary 
education. In 1930 a Ministry of Education was established to improve school 
administration, and four years later the 1934 Constitution provided for the writing of a 
National Education Plan to regulate financing and administration. The position of education 
was further clarified with the 1946 Constitution that divided administrative duties into 
federal (legislative) and state (executive and organizational). Finally, in 1962 the Lei de 
Diretrizes e Bases of National Education "set up parallel federal, state, and municipal 
school systems within each state." 6That same law specified that obligatory education began 
at age 7 and would last for four years. 

Following the establishment of citizens' rights to education and administrative structures, 
later constitutions increasingly supported a centralist education policy. Most notable is the 
1969 Constitution, promulgated by the military government. This document doubled the 
amount of free education guaranteed by the federal government to its citizens, extending the 
promised four years of schooling to eight. 

7 
Although statistics indicate that access to basic 

education and funding increased as a result of the 1969 Constitution, evidence suggests that 
the quality of services provided to students actually declined. 8 In retrospect, the lasting 
influence of the 1969 constitution and military government was a centralist educational 
policy legacy that remains today. 
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Today, this centralist educational policy legacy can be seen in the Ministry of Education and 
Culture (MEC), which is responsible for planning, supervision, coordination, and control 
of the system, leaving state and municipal governments free to execute administrational 
duties which include direct contact with the school and the public. 

9
The MEC includes a 

Primary School Department (Departamento do Ensino de Primero Grau) which offers 
technical assistance to state education systems. The federal government devotes about 10 to 
11 percent of its resources to education.

10 
This number, as a percentage of Brazil's gross 

national produc~ has grown slowly from 1960 to the present. 

Centralism can also be seen in the Federal Education Council (CFE-Conselho Federal de 
Educ<Jflio ). This institution sets guidelines for national education policy, in accordance with 
education laws. The CFE is responsible for modifying the education system, promoting 
and dist:Qbuting studies on each state's education system, stimulating scholastic assistance, 
analyzing educational statistics and maintaining communication with the State Education 
Councils (CEEs-Conselhos Estaduais de Educafao ). 

The 1988 Constitution provided the legal framework for increased action at the local level 
towards the improvement of public primary schools .. It also increased opportunities for 
organized groups of citizens to participate in the policymaking process. Over time there has 
been a continuing shift toward a more decentralized educational policy in Brazil with a 
focus on increasing the role of municipalities in primary school administration. 

Although the state education councils and federal education council are the primary 
executors of state and national norms for education, the municipal level has held an 
increasingly important role. The formation of a secretariat or department of education and 
council at the municipal level is recommended by the federal guidelines, but they are not 
always present. The municipal department of education determines the school-age 
population and finances o~ligatory education, or primary schools.

11 
Administration at the 

municipal level allows educators and primary school administrators to have daily contact to 
better determine resource allocation. 

Community Education Initiatives 

Although the government has made some movement toward decentralization in recent years 
through municipal administration of primary schools, there has been a strong grassroots 
social movement to provide educational alternatives to the public school system to 
compensate for the deficiencies of primary school education quality among the poor in 
Brazil. These community movements are described below. 

While access to primary education may have increased under the federal government's 
policies during the military regime, the quality of instruction did not. Certain areas of the 
country still had not reached an overall 40 percent enrollment rate in public school by 1980, 
despite increased expenditure on the part of the federal government for public education. 
Enrollment statistics of the 1980's are now called "auspicious and many analysts denounce 
the perverse strategies which gave rise to a superficial and inconsistent 'democratization' 
once they were implemented: in the creation of overcrowded classes, in schools operating 
up to five shifts a day, in the gradual devaluation of teachers, etc."12 The lack of 
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transportation and inadequacy of services in the public primary schools led to increasing 
unrest of the citizens in the areas of lowest income and highest population, or the favelados 
(slum-dwellers). These urban communities began a reactionary movement to improve the 
quality of primary education. 

These community education efforts during military leadership were met with government 
resistance. This period was marked by continuing the cycles of repression and liberation 
through which the Brazilian government passed during the twentieth century. 

13 
Dming that 

period, activists were punished for their supposedly subversive actions against the 
government. Many priests (such as Frei Betto) were excommunicated and "radicals" (such 
as Paulo Freire) were exiled. Even with this government suppression and no financial 
support from state or federal governments, local communities continued to work toward 
meeting the needs of citizens in the poorer areas of Brazil. 

Although municipal governments are often more responsive to local needs than traditional 
state school administration, groups not served by the local public school system at either 
level have turned to other options. These types of education which fall outside the category 
of public education are labeled "popular'' and "community" education. Institutions 
associated with the administration of these types of primary schools include 
nongovernmental organizations (NGOs), church groups, and institutionalized social 
movements such as the Grassroots Education Movement (MEB-Movimento de &lucllfii.o 
de Base). 

Although "public education" is readily understood as the public, state-organized school 
system of Brazil, the terms ''popular'' and "community" education should be clarified. 
"Popular education" originally referred to programs not delivered by the government, 
especially adult education programs. The term has evolved to include all education destined 
toward the most severely disadvantaged sectors of society with the least access to quality 
instruction. 

14 
uCommunity education" refers to educational programs organized within a 

community, utilizing its own resources and sometimes guidance from an outside 
organiz:ation such as the Catholic Church, but without any gove~ental assistance or 
participation. Because it has been in Brazil' s neediest communities that these programs 
have most often been established, community education increasingly resembles popular 
educatio~ especially at the primary school level. 

Increasingly, action to improve educational quality in low-income areas occurs locally. 
Since the 1970s, local church and community groups have provided inf onnal primary 
schools to low-income, urban areas. The National Council of Education ( Conselho 
Nacionm de EducQfii.o) confirms that small, private schools exist within low-income 
communities. The schools are maintained by extremely low monthly payments made by its 
users.

1
s Sergio Haddad reports that buildings may include churches, houses lent or rented 

by neighbors, or constructions specifically built for the school. Two- or three-day shifts are 
set up for children, while night classes are organized for illiterate adults and teenagers. The 
institution's conditions mirror those of the favela (slum): lack of hygiene, infrastructure, 
and formal administration. With the limited resources of slum-dwellers, local government 
assistance is vital for the continued development of these schools. 

256 



Community schools sprang up in the peripheries of cities in Brazil's most impoverished 
regions, the North and Northeast Belem in the 1970s provides the first example of a 
primary school supported entirely by resources of the favela . Lack of access, due to limited 
vacancies and inadequate transportation in the existing public school system, motivated 
Belem parents to pool their resources and find a building, hire volunteer teachers, and 
gather other materials.

16 
Similar problems in other regions, as well as concerns about safety 

and hygiene conditions, led to the formations of other community schools in Sao Luis, 
Fortaleza, Recife, Salvador, Rio de Janeiro, and Belo Horizonte."

17 

The lower-income sectors of the population continue to organize their own schools, on a 
larger scale than ever before in some areas of the country. A study financed by the Save the 
Children Fund of Great Britain and carried out by the Centro Cultural Luiz Freire, an NGO 
in Olinda, found that in the Greater Metropolitan Region of Recife, a parallel network of 
non-public schools exists which rivals the public school network in service delivery. For 
example, in 1991, 28,883 children attended public preschools in the region; 27,158 
attended non-public preschools in low-income areas.

18 

Some community schools receive assistance from church groups, active politicians, or 
NGOs. Yet for basic services such as light, water, equipment and food, these groups must 
apply pressure on the local government. Unfortunately, the political party in local 
government does not always support community schools. When this happens, 
dissatisfaction with the lack of support for their alternative delivery system is manifested in 
public demonstrations on the part of the community, demanding some of the basic services 
that public schools receive. 

In Belem in 1979, the Commission of Belem Neighborhoods (CBB-Commissao de 
Bairros de Belem)was key in securing government assistance for its community schools. 
This agency awakened local government not only to the fact that schools in the slums 
needed assistance, but that the delivery of its own local public school network was severely 
lacking. 

In the Northeastern cities of Salvador and Recife, "progressive" mayors have opened up 
some of the channels between educators and policymakers which were closed in Sao 
Paulo. Both cities have a representative of the community school sector on the city council. 
The dialogue between these "popular educators" and administrators of the public system 
often leads to joint solutions to common problems. 

When institutions supporting community schools successfully make contact with local 
government, the result may be the formation of a public network of community schools. 
The end result in Belem was that community schools stayed open and, more significantly, 
the public school network of the·city was amplified. Recife and Olinda, two cities in the 
Northeast, also provide examples of model community schools. These "maintain a 
permanent relation with the public sectors despite their differing positions with the State. 
They count on the assistance of NGOs in the field of teacher training, preparation of 
pedagogic materials, organization and mobilization." 19 This increased networking activity of 
community schools increases their political clout and will increasingly apply pressure to 
integrate these schools into the funding framework for public education. 
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Political Alternative Education Initiatives 

In the 1980s, political figures reacted to the growing community dissatisfaction with state
administered primary education. The actions of these officials provide evidence of the 
growing importance of community education efforts in Brazil. Darcy Ribeiro's plan to 
create the CIEPs, schools built as alternatives to public primary schools, gamed widespread 
attention throughout Brazil in the 1980s. The plan was also incorporated into the election 
campaign for governor of the state of Rio de Janeiro. 

Luiz Cassimiro dos Santos of the Ministry of Education calls the CIEPs "the most recent 
innovation of the Brazilian education system .. . . In seeking to compensate for deficiencies 
of educating in the areas of nutrition, health and in the family context," he explains, the 
CIEPs "are a great hope for alleviating the heavy burdens of social dishannony in Brazil.',io 
In addition, the new curricula and administration of the CIEPs proved successful in that 
overall, students performed better, while professors tended to be more politically 
involved. 

21 
These two indicators show that the CIEPs, for all their limitations, contribute to 

the formation of a model fo~ the implementation of the federal government' s education 
policy of integration between community and local government. 

The challenges that the local government of Rio de Janeiro faces today are in the continuity 
of the project. Now under a different political party, the aura surrounding the CIEPs has 
become less political and more social. It is clear that the needs of some of the poorest 
sections of Rio de Janeiro, which could not find places in the public schools, now have an 
excellent option provided for them. The challenge for the Secretary of Education of Rio de 
Janeiro will be to gradually integrate these advanced, cultural centers into the public school 
system. Lia Faria says that without the assistance of the academic community, the middle 
class, which felt excluded from the project, and local businesses with funds to invest in 
them, the CIEPs will deteriorate to the level of conditions of most public primacy schools in 
Rio de Janeiro.

22 

Dos Santos' s concern is to increase the visibility of the possibility of co-management of 
schools. He feels that with community contributions to local government, conflicts between 
teachers and administrators can be reduced, and the ultimate goals of added capacity for 
students, minimized costs to the community, and participation in pedagogy can be reached. 
He calls co-management a "bridge towards the strengthening of public education. ,,23 

International Community Education Influencers 

UNICEF, the United Nations Children's Fund, is a new actor in the field of education. As 
a result of the 1990 Education for All Conference held in Thailand, the organization formed 
a team devoted solely to the improvement of primary education in developing countries. In 
Brazil, UNICEF joined its effoi::ts with those of the Center for Research for Education and 
Culture (CENPEC) and the funds of one of Brazil's largest banks, ltar1, in order to 
document 16 examples of "successful" municipal public schools. As a result it published 
Raizes e Asas ("Roots and Wings"), a book of guidelines for public school administrators 
on how to achieve participatory management, continued teacher training, and other 
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ele~ts which hopefully would reverse the "culture of repetition" embedded in the 
Brazilian education system. 

The wo~ titled "Quality for All: the Journey of Each School," affirms that the state of 
Brazilian public education can only be modified by "necessary transformations in the 
system," but adds that transformation must also take place within the school itself. 
''Minimal conditions guaranteed, there is a space for action which can and should be 
occupied by the school's educators," the investigation concludes.2Tue 16 examples of 
"successful" municipal schools, the work explains, are not models for other schools to 
follow. Each school should consider itself in a state of searching for ways to construct its 
own project. A number of recommendations follow, including regular assessment of the 
quality of instruction. 

An example of the influence of this type of literature is seen in the Ministro Calogeras 
Municipal School. Most significant was the existence of a firm plan of pedagogy based on 
the literature of five different Sao Paulo administrations, most significantly those of Mario 
Covas, Janio Quadros, and Luiza Erundina, the three mayors most active in promoting 
education projects in public schools. Pedagogic material distributed during those three 
administrations was on band in the teacher's room, along with the "Roots and Wings" 
workbook. As a result, the school was able to implement what might be termed a 
"progressive pedagogy'' despite adverse environmental conditions. 

UNICEF also produced a film as a result of the 1992 World Summit for Children that 
displayed examples from the states of Sao Paulo, Ceara, and Minas Gerais to illustrate how 
change at the local level could improve public primary schools. These types of 
communication influence the growing trend of community education initiatives in Brazil. 

Struggle for Integration of Community Initiatives 

Much of the recent Brazilian literature on education focuses on the priority of creating a 
national policy which includes the efforts of grassroots movements for community 
education and political pilot projects for improved schools. The goal is to integrate them 
into the public school system so that no areas of the country are left without the support of 
the federal and local government as in the past The federal government has recently shifted 
most of the responsibility for educational planning to the state and municipal governments, 
and is considering the question of the autonomy of local schools as well. However, the 
issue is still controversial. 

In historical context, it becomes easier to understand why social movements struggling to 
improve primary education became alienated from government Attempts at "popular'' or 
non-formal education were viewed as a threat to the authority of local administration, 
hindering cooperation and assistance to the pilot projects. In the public arena, teachers' 
strikes to protest low salaries and lack of materials were seen as a "police matter," 
threatening the stability of mban areas, rather than as a social problem to be addressed and 
solved.

25 
The legacy of alienation between community-based and state-based educational 

projects still lingers. 
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Another legacy that arose during the same era which Romao calls the ''populist legacy," 
began as a reaction to the alienation of communities on the part of the central government. 

26 

The Catholic Church, the educator Paulo Freire, and other social activists gave life to this 
legacy in following the doctrine of "consciousness raising," or conscientizQfao. Through 
the organization and informal education of the "popular classes," these leaders managed to 
achieve a certain level of formal education for their communities. They also made civil 
society in those communities more aware of what their local government was denying 
them. A similar populist ideology is found within the Workers' Party (J!T-Partido dos 
Trabalhadores), the political party that is most concerned with eliminating the social 
extremes in Brazilian society. The party has also had limited success in popular primary 
education projects. Remnants of both the populist legacy and the legacy of alienation 
remain in Brazil today, and infuse the debate over public education with suspicion and 
caution. 

Even when legacies of conflict between government and community activism can be 
overcome, there remains risks to community school integration. Lea Tiriba points to the 
risk of the community schools becoming a cheap alternative to public education 
improvement for the State. 27 Instead of forcing the State to improve the existing system, it 
can take advantage of established projects by offering just enough basic services to keep 
them open. This is not conducive to quality improvement either for the community schools 
or for the public school system. Assistance to community schools is valuable, therefore, 
only when it is accompanied by their inclusion in the national education policy, which sets 
standards for quality and contributes to the maintenance of those standards. 

Paulo Freire, a Brazilian pedagogical expert with a long history as an activist and popular 
educator, points out that a reasonable national education policy can only be implemented at 
the local level. 28 Integration of grassroots efforts and government infrastructure provide the 
greatest potential for improving the quality of Brazilian schools. With a history of conflict, 
however, the path ahead remains difficult. 

Education Quality Assessment 

Increasingly, the Brazilian government is struggling with the balance between centralization 
and decentralization as indicated in the state versus municipal administration of primary 
education. Many recognize the potential of grassroots movements community education 
and seek to integrate these ideas into the lacking public system. Debate continues over 
which models should shape national policy to provide the highest level of quality 
education. A crucial component in determining which initiatives hold the most potential is 
an assessment of the quality of these programs. 

Many teachers in the Brazilian schools remain resistant to government standards or. 
assessment. Neuza Paoli, a Pedagogic Coordinator at the Ministro Calogeras Municipal 
School, states, "What we don't want is a minimum curriculum, a formal evaluation system, 
or rules on institutional management. What we need is the provision of the minimal 
conditions which would allow us to effectively utilize the institutional autonomy and 

· democratic management we were promised in the Constitution."29 Teacher's reactions to the 
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question ''What do you need from the municipal government?" reflect a similar attitude. 
Rather than increased pedagogical guidance and instruction, the teachers desired increased 
human resources, not educators, to support the teaching environment. Some examples of 
teacher's wishes were "employees to clean the school right," "a nurse," and "a social 
worker." Teachers, at least in one municipal school, felt they were fully capable of 
assessing students' progress in the classroom, but incapable of dealing with the many non
educational problems which arose on a daily basis. 

The resistance of teachers in schools to government assessment or standards is 
understandable based on the history of relations between the two groups. However, 
decentralized, municipally run public school systems have shown an increased capacity to 
incorporate the demands of popular movements for public schools into their administrative 
structure. Unfortunately, indicators show that the quality of the service provided has 
remained poor. In addition, decentralization measures are largely ineffective in reinforcing 
school self-evaluation and the introduction of educational standards without the presence of 
a national system of assessment. 

Despite the MEC' s inability to ensure equity or quality standards in its public school 
system, Marlaine Lockheed of the World Bank explains that centralization may be more 
efficient than decentralization for achieving national consistency in activities such as 
textbook production, curriculum development, monitoring, and teacher training. This is 
particularly beneficial in environments with scarce financial and managerial resources. 
"Even when local governments provide education more efficiently than the central 
government, central government inputs are necessary to ensure equity and to set standards 
for appropriate service levels and outcomes. "

30 

Lockheed also describes the shortcomings of highly centralized control mainly in tenns of 
the danger of neglect of municipalities. The risks of "bottlenecks of information and 
resource flows limit the ability of schools to respond to local needs."

31 
The problem has 

been articulated by one Brazilian educator as the "outside-in" administration of the public 
school. 32 The response to inefficiency in this type _of administration, then, comes from the 
inside and goes out to the community. When local needs are demonstrated by the mobility 
and organization of groups and the articulations of their demands, the municipality's 
shortage of information and resources becomes particularly obvious. 

Assessment provides the best opportunity to bridge the needs of communities with 
government funding. The optimal flexible, national policy for education would ideally 
provide resources to transform high-quality community projects into public primary 
schools and then use these models for future efforts. This would allow these schools to 
advance in quality at the same pace as already established public schools and guide other 
quality improvement initiatives. To assess the success of one initiative over another a 
system of evaluation must be implanted in all public schools so that there are concrete 
measures of whether students are learning or not, and what they are learning. 
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Historical Quality Assessment Metrics 

The government currently focuses on the outcome of education as the principle education 
quality assessment measure. 1bis mentality is a remnant of the highly centralized education 
system of the 1960s and 1970s and continues to conceal problems within schools. 
Although administration of public education has been restructured, namely decentralized, 
what goes on within the classroom has changed little as a result. Dropout and repetition 
rates are still high and no one is clear if and what Brazilian students are learning. 

Currently the diagnostic tools of education performance at the municipal level are limited to 
three numbers: enrollment, repetition, and dropout rates. Those numbers 'remain in the 
municipal secretariats and state departments of education and serve little or no purpose. 
Repetition rates, for example, show disrespect, according to one educator, for different 
paces of learning. Forcing a student to repeat a grade often leads to truancy and dropouts. 
Repetition rates point to weaknesses in the system, not in the student, and are inadequate 
for fostering quality of learning because they ignore the causes of a student's difficulty. 

33 

Ben Harris, a development educator, stresses that diagnostic exams are the most effective 
national assessment tests. These exams are also known as accreditation, and measure 
performance not of the individual student, but of the system within an individual school. 
The most effective types of accreditation, which yield significant rates of success, are 
implemented by teams of visitors from a highly influential organization, such as the United 
States National Board of Professional Teaching Standards,

34 
or Brazil's national Ministry 

of Education and Culture. This type of assessment fits well into the need of the Brazilian 
government to determine which community schools are most effective and should be 
supported. 

Increasing Quality Assessment Initiatives 

Initiatives to improve school quality through assessment do seem to be increasing. On 
February 7, 1995, President Fernando Henrique Cardoso appeared on national television 
with a plan for improving the quality of public education. He announced that the AIBC 
would implement examinations in all public schools to evaluate the quality of instruction. 
This is especially significant since it has been historically difficult to locate data with regard 
to the indicators of students' performance in public schools on a national basis. 

Another school assessment initiative implemented by the :MEC was establishment of the 
Center for Studies and Assistance to Schools of the Communities and Assistance Service 
for Alternative Education, which documents cases of community schools and assesses the 
quality of the education provided in such contexts. 

The Carlos Chagas Foundation in Sao Paulo attempts to improve the learning environment 
of public schools through student and faculty assessment. The "pattern school" ( escola 
padriio) project, implemented by a team of educators and sociologists, offers a model for a 
more comprehensive method of evaluating educational performance than that currently 
utilized by most public schools. 

262 



Other assessment initiatives exist at the state level. Minas Gerais was one of the first states 
to seriously assess the quality of its public primary schools. Each school in the state was 
put through an assessment test to determine if students were learning. In Belo Horizonte, a 
computer network stores education data. The data are used to manage vacancies by 
determining optimum school building sites and the appropriate distribution of students in 
primary schools. In the state of Sao Paulo, the Secretary of Education developed a system 
which drastically cut expenditures which had been used for repeating students. By limiting 
students to three repetition cycles of the third, sixth, and eighth grades, repetition rates and 
cost per student for the municipality dramatically decreased. 

Lessons for the Future 

Municipal governments have always had responsibility for providing basic education, and 
these responsibilities have gradually increased, most recently with the passage of the 1988 
Constitution. However, federal and state governments still exercise considerable control 
over the financing and administration of basic education, and municipalities still have little 
or no decision-making power "over their objectives, forms of organization and 
management, pedagogic model and, above all, over their working team. "35 More 
importantly, there is still a lack of control mechanisms for the allocation of resources to 
public education and evaluation techniques for the assessment of the quality of basic 
education in Brazil. 

36 

The shift from state to municipal authority over the public school system has created debate 
over which policies promote quality. Institutional structures which have improved the 
quality of public primary schools in Brazil have been varied. Some have been supported by 
the centralized policies of the federal government, while others have found support from 
the more recent policies of decentralization. Yet past efforts have been overwhelmingly 
limited to specific projects, taken on by actors both inside and outside government. Projects 
tend to improve a local situation temporarily, but often fail to maintain levels of quality as 
they compete with local public schools for resources. 

In order to create sustainable progress toward education quality improvement, universal 
definitions of quality must be defined for public and community schools through national 
assessments. The crucial issues of access to basic education and a consistent quality of 
instruction is subject to a host of conflicting ideologies and interests. Only with this 
common framework for discussion can the multitude of proposed solutions and examples 
for quality of education improvement be effectively debated and a plan of action formulated 
for the future. 

Defining Quality in Education 

All of the policies proposed for improving Brazilian education in the 1990s focus on 
quality. Yet the term quality in reference to education presupposes a judgment of merit 
which is attributed as much to the process as to the products of the educational act. The 
word quality reflects a political stand on education, the idea that it is possible to define a 
quality education and the proposal to clarify the indicators.

37 
So far the indicators for quality 
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have not been clarified. This section discusses some of the cwrent concepts of quality in 
the field of education. 

One indicator of the increased emphasis on quality in the field of education is the recent 
shift in the nature of educational discourse worldwide. UNICEF education expert Rosa 
Maria Torres calls the arguments of educators and pedagogists the "micro-discourse" of 
education, while the practice of teaching and learning and the policies which shape 
classroom behavior are part of the "macro-discourse" of education. The challenge to 
stimulating quality, she says, is how to insert the supposedly "closed" micro-discourse of 
educators into political practice, that is, public policy. 

Torres notes two trends accompanying the increased investment in basic education in the 
developing world which reflect a focus on quality of the learning process. The first is a 
decrease in investment in educational "hardware," that is, construction and materials, and 
an increased investment in "software," or the learning process itself. Investment in 
educational software necessitates more thorough observation and assessment of both 
teaching and learning, and constant teacher training. The second trend focusing on quality 
education is the shift from investment in "project" schools to increased investment on an 
entire sector, namely basic education. 

38 
In sum, the new approach to education for 

development focuses less on supply (schools, teachers, textbooks) and more on the 
demand of the population for an increased quality of basic education. 

New definitions of quality focus on content of instruction. Paulo Freire differentiates 
between the "common sense knowledge" and "objective/scientific knowledge" which make 
up a school's curriculum. The traditional lack of the former in classroom activity, he says, 
is directly linked to low levels of interest and motivation. "Common sense knowledge 
spontaneously awakens curiosity," argues Freire and is therefore the basis for a higher 
quality learning process.

39 

Assessment: Evaluation of Education Performance 

A system of evaluation must be implanted in all public schools so that there are concrete 
measures of whether students are learning or not and what they are learning. The traditional 
pattern of school reform in Brazil mirrors the Western model of education. It begins with 
the construction of the school building, then adds books and materials, and finally 
introduces teachers_ and students. In other words, administration of education bas 
determined the pedagogic model implemented within the classroom. 

Many educators argue that this pattern must be reversed if true reform is to take place. 
Pedagogy must determine administration, these educators argue.40 When what takes place 
between students and teachers determines how educational performance is asses~ 
reduction of the rates of truancy and repetition is no longer important. Those numbers have 
little to do with learning, and therefore are much less important ~ for example, the types 
of reading material students are able to understand. World-renowned education scholar 
Howard Gardner lists four "nodes" of school reform: assessment, curriculum, teacher 
education, and community support. Administration is not included becau5e it should be 
shaped by its support of these four areas of intervention. 
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Quality Indicators in the Brazilian Public Education System 

Reviews of secondary sources provide insight into the dilemma of defining quality in the 
Brazilian school system. Further insight can be gained from case studies performed in 
Brazil in 1995 in Sao Paulo, Salvador, and Recife, all large urban centers with significant 
low-income, peripheral populations. A synthesis of the results of interviews in low-income 
community schools, public schools, and departments of administration is presented below. 
Five definition~ of "quality indicators" held by educators in the Brazilian Education System 
are provided. 

Capacity for Socialization and Improved Learning 

This definition of quality focuses on factors affecting student input as well as output. 

All teachers and administrators who work with students on a daily basis are well aware of 
the environment their students confront outside school. The vast number of low-income 
clients of the public school forces teachers to take into account students' individual needs 
associated with learning. For most public school personnel, this means creating an 
environment within the school that encourages and stimulates students to explore and learn, 
an environment which may or may not be reinforced at home. 

For example, the principal of the Ministro Calogeras Municipal School cites student conflict 
as one of the biggest obstacles to the learning process in her school. She notes that 
aggressive students most often come from difficult home situations. "It's more than family 
income that detennines a student's needs," she explains, "it's the home environment."

41 

Improving the quality of the education offered means understanding the client's unique 
learning needs and providing an environment which satisfies them. Often this means 
simply paying more attention to some students than others. 

Many supporters of this definition of quality education emphasize the importance of the 
school as the space in which students learn social skills. The relationships formed with 
teachers and other students affect the learning which goes on in the classroom. The school 
also plays a crucial role in "expanding the cultural world" of students by introducing them 
to the society outside their homes and neighborhoods.

42 

The socialization of students' knowledge in the teaching process means quality education 
particularly in more precarious institutions, such as community schools. The "popular 
education" which characterizes instruction of informal, low-income schools is based on 
students' realities and rejects any content which is not. The lively, active atmosphere in the 
community school often comes from discussions of students' day-to-day activities. 

A strong supporter of this definition of quality is Normando Batista, director of the Center 
for Popular Education and Culture (CECUP) in Salvador. Normando believes training 
courses of the type his organization offers for public and community school teachers 
greatly enhances the learning environment. ''We respect the knowledge that the student 
brings to the classroom," he says, "and use it as our main source of motivation. We take 
students' creative activities and turn them into the content of our curriculum, incorporating 
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them into the learning process. "
43 

His successful techniques include the introduction of 
elements of Black culture into the classrooms of a city which is over 80 percent Black. 
Capoeira classes and the story of Zumbi dos Palmares in history class create an 
environment in which curiosity about students' identity is stimulated and even brought 
home to the rest of the family. 

This definition of quality instruction revolves around the interaction between the individuals 
involved in the learning process. It requires a basic plan with enough flexibility for teachers 
to adapt the plan to their students' needs. Ideally, the teacher treats each student in the 
manner he or she feels most appropriate. However, although many teachers report that they 
do evaluate students' performance on an individual basis, talcing specific situations into 
account, there is no official documentation of the students' progress. More common are 
weekly meetings in which teachers discuss particularly difficult problems and formulate 
possible solutions for them. 

Level of Communication Between School and Community 

Most educators agree that the relationship between a school and its community is a major 
determinant of the level of quality in the school. This definition of quality sees the 
community as an extension of the school, a space for the learning process to continue 
outside the school building. Visitors from the community to classrooms, field trips, and 
social activities all ,boost learning and the learning environment. 

Brazilian public schools' relationships with their communities vary greatly. Often their 
large size means teachers and students come from different communities. Services are 
provided from the municipal or state government rather than the community itself. 
However, the School Council or Parent-Teacher Organizations play a part in organizing 
social activities and forging links with the community. 

The community school is the best example of quality education resulting from 
school/community relationship. Their most salient feature is that, unlike the public school, 
community schools are products of their neighborhoods. Teachers know about students' 
home lives because they are neighbors. The content of instruction is often neighborhood 
events and problems, familiar territory for both teachers and students. Parents are familiar 
with their children's progress and the learning environment because they are often present 
as volunteers or visitors. 

The School Council of many public schools in Brazil is made up of school personnel and 
parents. One of the principal roles of the Council is the approval of the Teaching Plan. 
Administrators note that parents rarely, if ever, disagree with the Teaching Plan. However, 
parents with time are active in the organization of social activities to raise additional funds 
for public schools. 

Parent-Teacher Organizations (APMs) also raise funds and utilize community resources for 
the improvement of public schools. Concerns like safety, hygiene, and issues not 
addressed in the classroom are raised at APM meetings and possible solutions are explored. 
At many schools, the level of education of the parents is revealed through APM meetings 
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and night classes are arranged to assist parents in accompanying their children through the 
learningJ'rocess. At one school, an estimated 40 percent of parents were attending night 
classes. 

Facilities and Special Programs 

A third definition of quality education puts substantial weight on school facilities and 
special programs. Quality-boosting facilities include services such as medical attention and 
counseling and physical facilities such as school buses, libraries, laboratories, recreational 
space, and equipment. Special programs to enhance quality include continued teacher 
training, seminars for administrators and educators, forums for debate, adult education, 
radio and television education, and congresses held by teachers' unions and municipal, 
state, and national councils. 

Supporting facilities for public schools in Brazil are extremely poor. Teacher's reactions to 
the question ''What do you need from the municipal government?" reflect this. Rather than 
increased pedagogical guidance and instruction, most teachers desired increased human 
resources-such as nurses, social workers, and janitors-rather than educators, to support 
the teaching environment. For teachers, quality follows directly from the freedom to teach. 
This is hampered when school facilities and services are inadequate. 

Community schools have the most severe lack of educational facilities, and the difference in 
quality is instantly notable. Although the idea of the community school is based on the 
philosophy that learning can take place in any environment, most teachers expressed 
frustration with their inability for innovation. For example, one teacher wanted a bus for 
field trips, another, a computer for easier bookkeeping and generation of teaching material. 

Public schools have more facilities than community schools but deal with a much larger 
clientele and often a wider range of problems. In the public school, serious problems occur 
when administrators and teachers try to deal with "special" students, that is, students with 
learning disabilities, physical handicaps, or emotional disorders. In cases such as these, 
when the learning process is greatly impeded, the school's only recourse is the nearest 
public clinic. For non-emergencies, parents are solicited to take the child, and teachers 
claim that because the parent works or for other reasons, the child is never taken. For 
services such as psychological treatment or speech therapy, parents may be on a waiting list 
for up to a year. Other teachers claim that the results of visits to clinics are rarely notable.

45 

The city of Sao Paulo holds funding contracts with 101 "special schools" which specialize 
in preschool and special education. These schools are usually run by religious or nonprofit 
organizations and are sufficiently organized to submit documentation to the city each year 
for renewal of funding. For a "special school" to get funding, its services are assessed by a 
representative of the Department of Education. If the work of the organization is concluded 
to be satisfactory and in response to real demand, a contract with the city may be signed. 

The city of Recife, in an initiative to reverse the "culture of repetition" in its public schools, 
implemented a policy that allowed children to repeat just one subject rather than a whole 
grade. The policy was accompanied by programs of scholastic reinforcement during the 
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summer. The city hired teachers trained specifically to work with students having particular 
difficulty learning. Recife has also implemented teacher training programs and a project to 
evaluate its network of existing schools as reinforcement for the continuation of higher
quality education. 

Some of Recife's programs which most affect performance in the classroom are social 
programs to confront problems like truancy, aimed at facilitating teachers' jobs. Social 
programs often need to precede programs to boost learning, however, the two types of 
programs go hand-in-band. In general there is a lack of programs focused on the nature and 
content of student performance. A few of these types of assessments are done occasionally 
by private foundations or universities. 

Student and Teacher Satisfaction Levels 

This intetpretation of quality education focuses on client satisfaction. The students and 
parents are the clients of the school, and the teachers are the clients of the public 
administration of education. Satisfaction levels indicate weaknesses in the quality of 
instruction and the system. 

Many parents expressed satisfaction with their children's public school teachers, but were 
unimpressed with the level of knowledge acquired. Especially in lower grades and 
preschools (included in some municipal primary schools), students enjoyed school but 
parents believed they were not learning. In many cases, parents valued the school more for 
its capacity for child care than for its capacity to teach. Safety, for example, is often 
discussed between parents and teachers rather than classroom performance. 

The dissatisfaction of Brazilian public school teachers with municipal or state 
administration is a major obstacle to quality. Teachers expressed disapproval at the lack of 
investment in teaching. Many teachers felt students were not the focus of educational 
policies, as they should be. Existing programs in Sao Paulo, for example, tended to 
prioritiz.e enhancing technology for increased efficiency of data collection over programs to 
enrich curricular content and scholastic achievement 

Teaching Plan 

A school's teaching plan most strongly influences what takes place in the classroo~ and is 
therefore, a key indicator of quality. A good teaching plan, if effectively implemented, has 
the ability to reverse traditional, rote teaching methods and replace them with more 
progressive pedagogy. International organi:za:tions have provided the most recent 
information on innovations in the classroom. 

As mentioned earlier, UNICEF' s "Roots and Wings," a book of guidelines for public 
school administrators on how to achieve quality management inside the school, strongly 
recommended the formulation of a unique Teaching Plan. At the Ministro Calogeras 
Municipal School, the pedagogic coordinator who obtained the "Roots and Wings" 
guidebook at a workshop she attended was busy implementing its suggestions. Perhaps the 
school's most significant achievement was its construction of a firm plan of pedagogy, the 
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result of bits and pieces of the literature of five different Sao Paulo administrations, most 
significantly those of Mario Covas, Janio Quadros, and Luiza Erundina, the three·mayors 
most active in promoting education projects in public schools. Pedagogic material 
distributed during those three administrations was on hand in the teacher's room, along 
with the "Roots and Wings" guidebook. As a result, the school was able to implement what 
might be termed a '~progressive pedagogy" despite adverse environmental conditions. 

Issues Relating to Quality Measurement 

Currently the diagnostic tools of education perfonnance at the municipal level are limited to 
three sets of numbers: enrollment, repetition, and dropout rates. Those numbers remain in 
the municipal and state education agencies and are not further utilized as tools for change 
within the school. Most often they serve as data for large, diagnostic reports of cities, 
states, or the country as a whole. These numbers show the outcome of the learning process 
in terms of student flow. 

The Brazilian focus on outcome of education, left over from the highly centralized 
education system of the 1960s and 1970s, continues to conceal many problems within the 
institution of the school. What goes on inside the classroom has changed little as a result of 
new policies. Dropout and repetition rates remain high and data that might reflect whether 
Brazilian students are learning is not collected. As one administrator describes it, official 
statistics are "relative and manipulable . .. [and] they assume that all schools are alike and 
have the same curriculum. Actually there's great variety in content and methods."

46 

Furthermore, the inefficiency of the Brazilian system of education is exacerbated by 
excessive repetition and truancy rates which are inflated as a result of the threat of failure. 
There is an obvious need for a more thorough approach to assessing the quality of Brazil's 
public school system. 

For example, according to one educator, repetition rates show disrespect for different paces 
of learning. Forcing a student to repeat a grade often leads to truancy and dropping out. 
Repetition rates point to weaknesses in the system, not in the student, and are inadequate 
for guaranteeing the quality of learning because they ignore the causes of a student's 
difficulty. The system of passing or failing a student penalizes the students with less access 
to education at home, and the least schooled continue to be the least schooled as a result.

47 

Repetition rates measure flow but not quality. 

The principal of a state school is well aware of the official statistics that reflect the quality of 
instruction in his school but calls the numbers "inadequate." In 1994 failure rates in first 
(33 percent), third (22 percent) and fifth (20 percent) grades reached alarming levels, with a 
total loss of 39 percent of the enrolled students. Truancy also reached an all-time high of 18 
percent in 1994. The numbers reflect the low quality of instruction as a direct result of a 
crisis the previous year. In 1993, teachers' strikes led to an unusually high number of 
teacher absences and a total shutdown of the school for almost a month. Students passed 
without adequate preparation to the next grade and promptly failed.

48 
Like many 

administrators, this public school principal was frustrated that the Department of Education 
labeled his school "low quality" without adequately addressing the causes behind the 
numbers. 
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Perhaps the largest source of conflict between public school administrators and educators is 
the inconsistency of government policies and programs aimed at improving quality. The 
case of Sao Paulo is an excellent example of a drastic change in public school conditions 
from one city administration to another. Doz.ens of city public school teachers remarked on 
the effect that the loss of Luiza Erundina' s educational programs had on their classroom 
environments. Erundina, mayor from 1988 to 1992, was replaced by Paulo Maluf, who 
terminated the programS Erundina had formed through partnerships with universities to 
bring art, music, theater, and other creative learning activities into public schools. "How 
can we measure quality," asked one teacher, "if the conditions for creating it disappear 

49 
every four years?" 

Finally, administrators criticize official methods for assessing teacher capacity. In Brazil, 
public ~hool teachers take an exam and are placed according to their score. Ability to teach 
is not evaluated and may be relatively low compared to general knowledge. More 
importantly, teachers are not regularly evaluated by municipal or state departments of 
education. Their test scores upon entering the public school system ignore the development 
of their teaching skills and their adaptation to new methods and content. 

The above examples illustrate the dilemma of quality measurement in Brazilian public 
schools. There are many aspects of the educational process that the current methods of 
assessment neglect This neglect leads to conflict with public school personnel over the 
definition of quality. There are many viewpoints on policies for educational performance 
assessment. The federal government's National System for Evaluation of Basic Education 
(SAEB) proposal is especially controversial. Most educators fear that a national 
examination will be unable to account for regional differences in content and nature of 
instruction. 

A state school administrator concerned with quality describes the nature of new assessment 
policies in her state as based on new criteria for evaluating educational performance. 
Measuring the nature and content of the learning process is more important than testing 
students' ability to memorize concepts. Conceptual criteria for assessment require constant 
evaluation of student output. so Results indicate students' comprehension and grasp of new 
ideas rather than rote memory of them. 

Recommendations 

The solution to the problems of the public education system in Brazil can only result from a 
team effort involving a wide spectrum of players: federal, state and local governments; 
nongovernmental organiz.ations; universities; community activists; educators and 
administrators; teachers and parents. Despite efforts to minimize the inequitable distribution 
which has always characterized the basic education system, citizens' socioeconomic 
position and place of residence remain key determinants of their access to a good primary 
school. The shifting structure of public school administration calls into question the 
effectiveness of the current system of administration of primary education and of the 
current approach to education reform. 
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Initiatives to improve public school education. have come from the government and citizen 
groups. All are initiatives aimed at improving quality, yet none provided a clear definition 
of quality which would be transferable to other initiatives. In no case, even those in which 
a.local government provided special programs for its "at-risk" students, were any 
measurable results available. The future of any initiative to increase quality is unstable 
unless the standards for quality and the methods for assessing quality are predetermined. 
Therefore, although most educators and policymakers agree on general definitions of high
and low-quality e.ducation, those definitions have not been made clear enough to school 
administrators and teachers to make it possible to measure progress. 

There are many excellent definitions of quality put forth by Brazilian educators and 
administrators. Current policies, which measure quality in tenns of student flow and 
neglect the learning process, have resulted in conflict between public school personnel and 
Departments of Education. A more complex definition of quality needs to be clearly defined 
and institutionalized if any policies for improving Brazilian education are to be 
implemente.d. 

Further, research and case studies are needed to help achieve the following goals: 

1. National consensus among the major actors in Brazilian education must be attained on a 
quality standard for basic education, to be included in future education policy. 

2. A plan for assessment of the indicators must be fonnulated. This requires a diagnostic, 
low-stakes testing program to measure students' scholastic achievement. 

3. A balance of centralization and decentraliz.ation for effective implementation is required, 
including flexibility at the level of the school supported by periodic national, state, and 
municipal assessments of quality. 

4. A new standard of quality must be used, and the assessment program must more 
effectively identify (fund/support) community initiatives to provide quality education. 

The solutions to these problems are not limited to the government. The appearance of a host 
of organizations with an interest in improving Brazil's public primary schools contributes 
to the expanding network of actors in the policymaking arena. For example, in cities with a 
long history of community schools, such as Recife and Salvador, Associations of 
Community Education were established to provide technical support and to act as links with 
the local administration. The opinions of groups like these, with a history of educational 
work in low-income communities, offer encouragement that the needs of previously 
neglected sectors of the population will be considered in future policymaking. 

The current status of Brazil's education system may be characterized as an under utilization 
of its vast complexity of resources. Coordination of Brazil's resources, namely a strong 
central mechanism for administration of national education and a tradition of innovation at 
the local level, will result in a shared vision of the future. 
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Chapter 11. The Statute on Children and Adolescents: 
BrazH's 1990 Law of Citizenship for Children 

Colleen Mahony 

Introduction 

In 1990 Brazil passed one of the most advanced pieces of children's rights legislation in the 
world. Under a unanimous vote by the Brazilian Congress, the Children and Adolescent 
Statute (ECA-Estatuto da Crianfa e do Adolescente) overturned long-standing Brazilian 
and Latin American traditions in child welfare and juvenile justice. The statute 8069/90 ·was 
the culmination of a grassroots effort to galvanize both public opinion and popular 
participation around the needs of tomorrow's citizens-Brazil's children. ECA guaranteed 
complete human rights for all children and adolescents regardless of socio-economic status, 
race, or gender. Many of the principles of the United Nations Convention on the Rights of 
the Child were incorporated into the law. ECA affords each child full access to those 
resources necessary for physical, mental, moral, spiritual, and social development. 

Such development and its required resources are readily available to the children of Brazil's 
upper and middle classes. These children go to good schools, exercise at private clubs, and 
have domestic help to ensure their proper nutrition and hygiene. For the millions of 
children growing up in the marginalized communities of Brazil' s lower economic strata 
good schools are not guaranteed. In fact, school enrollment is not guaranteed for many of 
those children who must work to assist their famiJies. Many marginalized children 
innocently playing in the streets may be apprehended and placed in juvenile centers for 
appearing suspicious and on the "margins" of society. Some of these children may have to 
steal food or be fed at school in order to receive something nutritious to eat. 

ECA offers hope that these children will be treated more like their upper and middle class 
colleagues and recognized as individuals worthy of basic human rights and dignity. The 
language of ECA is universal: all children have the same rights. However, ECA was not 
written for the offspring of the upper classes. It was written to guarantee rights of 
citizenship to those whose barriers to citizenship often seem the greatest, marginalized 
children. 

The administrative structure of the statute followed the design of decentralization and 
municipalization established in the Federal Constitution of 1988, diffusing considerable 
implementation responsibilities to the local levels. Both the Constitution and ECA sought to 
ensure greater democracy and political participation among Brazil's citizens. However, the 
creation of local councils to set civil rights policy and protect those rights has varied 
considerably throughout Brazil, leaving many municipalities without councils that are 
established and functioning. 
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While the law may be one of the world's most advanced guarantees of children's rights, it 
is far from perfect. In fact, a large gap exists between the quality of life and access to 
resources that are guaranteed in ECA and the reality of what resources and enforcement 
Brazil can provide. The extreme level of income disparity, limited formal labor 
opportunities, and scarcity of housing, health, and educational resources available to low
income famiJies present significant hurdles in making the language of ECA a complete 
reality. 

The growing numbers of marginalized youth continue to capture the attention of public 
officials because of the poverty, crime, and abandonment these children seem to represent 
It is to ensure their futures that the knowledge of Brazil's past history of child repression is 
necessary, along with an understanding of how a country with little experience in popular 
democratic movements could enact ECA. 

Following a discussion of the current reality under which many Brazilian children are 
forced to live each.day, this chapter traces the history of child and youth policy of this 
century with a focus on ECA' s legislative development and passage. An overview of those 
rights guaranteed by ECA and the mechanisms for implementation are discussed. 

It is too early to determine the success or failure of ECA in guaranteeing a better life for 
Brazil's children, but this chapter does chronicle factors affecting ECA' s implementation. 
These factors reflect a society confronting increased democratic responsibility, 
decentraliz.ation, and municipalization as well as meeting expanding needs with scarce 
resources. 

A complete analysis of ECA' s creation and its struggles toward national implementation 
would reveal a complex web of interwoven networks, personalities, and civil/governmental 
participation. In the interests of time and with an understanding that the story continues to 
unfold, this chapter seeks to provide a basic overview to one of Brazil's most impressive 
efforts involving popular participation. 

The Current Status of Children in Brazil 

Lack of food, schooling, health care, and proper professional opportunities are realities 
confronting the majority of Brazil's 32 million children in poverty, 

1 
yet few would dispute 

a child's right to grow and blossom into a productive, happy adult. The government offers 
services in all of the areas necessary to the well-being of famjJies, such as nutrition, health, 
education, and housing, but these services typically cover only a small portion of the poor. 
Nutrition programs have been targeted at limited groups like children less than five years 
old or school children. Inadequate financing, however, has meant that the nutrition 
programs can only supplement-not provide-a complete and balanced diet.2 

Millions of Brazilian children are at considerable risk for physical and mental health 
problems, hunger and malnutrition, and other issues that can prejudice a child's physical 
and intellectual development. This poverty can contribute to the dissolution of the family 
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and a lack of preparation for professional life. Children are considered to be living in 
poverty if their family is surviving on income of two minimum salaries per month or less. 

3 

Child poverty is a natural manifestation of Brazil's larger poverty and income distribution 
problems, which are mainly due to insufficient income and the distribution of capital. In 
1989, the poorest 50 percent of the Brazilian population shared 10.94 percent of the 
nation's income while the wealthiest 10 percent of Brazilian society held 52.3 percent.

4 
One 

result of this income difference is that poor children have little access to the opportunities 
and resources that ensure the foundation for full and productive citizenship later in life. 

The official number of needy children in Brazil is based on the number of children living in 
families earning two minimum salaries or less. The official criterion also factors in the 
higher dependency rate on poor parents with three children dependent upon each wage 
earner. The resulting family income is quite small. 

Unlike their middle- and upper-income counterparts, the children of the poor regularly 
work. A significant proportion of these children must contribute to their families' well
being by helping with household chores, watching their younger siblings, and working in 
the streets, reflecting a familial role that many marginalized children are expected to play. 
With social services inadequate to meet the needs of impoverished families, this is just one 
strategy that poor families adopt in order to survive. 

5 

Life on the streets is a reality for many of Brazil's marginalized youth. However, it is 
important to realize that most of these children are not abandoned or delinquent. Their 
presence in the streets is a result of urban migration, extreme poverty, sociocultural 
differences, and inadequate salaries of the parents. While many believe that a child' s 
presence in the streets means that he or she has been abandoned, generally there are only 
two instances in which this is the case: those interned in public or private institutions 
because they have no parents or have lost touch with them, and the small number of 
children who live on the streets because they truly have no parents. As for delinquent youth 
who commit crimes and may or may not be picked up by the police and processed through 
the juvenile court system, their actual numbers also represent a relatively small proportion 
of the marginalized youth who spend portions of each day walking, working, and playing 
on the streets. 

Marginalized youth are often stereotyped as violent, criminal~ and abandoned. As a result, 
police harassment and detention are common occurrences for many marginalized youth. In 
Rio de Janeiro 44 percent of the juveniles who were picked up for being in the streets had, 
in fact, committed no infraction. 

Many marginalized children belong to families that are first or second generation migrants 
from rural areas. Since 1950 the Brazilian population has changed from two-thirds rural to 
two-thirds urban. This rapid urbanization has created challenges for the metropolitan 
centers to which these migrants moved. Lack of housing and land has forced migrants to 
overpopulate favelas and establish houses under highway overpasses and beside busy 
highways. While the majority of favelas and marginalized communities are composed of 

277 



poor, hard-working people who live there because it is close to their jobs and rent is 
affordable, these communities are notorious for crime. 

Although 17 .2 percent of all 10- to 14-year olds worked in 1990, 22. 7 percent of those 
workers from families earning less than one-half the minimum salary were involved in the 
labor force. 

7 
Furthermore, the Constitution of 1988 does not permit children to work until 

age 14. Perhaps the most unfortunate part of this fact is that working in the informal sector 
reduces the child's capacity to continue in school and learn ~e skills necessary to become a 
productive member of the formal labor market. Practically one-fifth of the youth who work 

8 
must abandon school to do so. 

The largest number of poor children live in the Northeast. In 1990, the Northeast had 
nearly twice as many poor children as the Southeast, 77 .5 versus 38 .. 5 percent, 
respectively .9 Because of its lack of industrialization and climatic conditions, the North has 
fewer resources for poor children. While Southeastern Brazil had an infant mortality rate of 
33 deaths per 1,000 live births in 1989, the Northeast reported an infant mortality rate of 75 
deaths per 1,000 live births. 

10 
The overall infant mortality rate for Brazil that same year was 

close to 45 per 1,000 live births. 

Although the Northeast has a larger concentration of Brazil's youth, the South has a much 
higher vaccination rate for one-year-olds. The presence of low birth-weight babies and the 
incidence of malnutrition is much more severe in the Northeast than in the South and 
Southeast. 

While impoverished children are less likely to attend school, this is especially true for rural 
children between the ages of zero and six. Only 3.9 percent of rural children in families 
earning one-half the minimum salary attend preschool, compared with 22.1 percent in more 

11 
urban areas. 

Lack of food, schooling, health care, and proper professional opportunities are realities 
confronting the majority of Brazil's 32 million poor children. Yet few would dispute a 
child's right to grow and blossom into a productive, happy adult. Children need to be 
protected and nurtured by their parents, neighbors, and society. The passage of the Statute 
on the Child and Adolescent was an attempt to provide that environment. 

The Complicated Path to Children's Rights in Brazil: Passage of 
the Statute on Children and Adolescents 

The history of government programs for youth in Brazil has focused on children in 
marginalized or irregular situations. These children were often considered burdens to 
society, and most governmental policies reflected this attitude through a strong policy of 
institutional internment. Most poor children were thought to be living on the fringes of 
society and in need of a disciplinary environment. In many instances, underprivileged 
children were synonymous with delinquent characters and the governmental responses to 
their impoverished status reflected that reality. It was only in the 1980s that this began to 
change. 
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The Repressive Tradition of Child Welfare Policy 

The first law to implement a public system attending to children and youth in especially 
difficult circumstances was the Youth Code ( Codigo de Menor) sponsored by juvenile 
court judge Mello Mattos in 1927. The code made state governments responsible for 
addressing the needs of minors and establishing locations to house them. 

12 

The authoritarian government of President Getlllio Vargas created the Service in Assistance 
to Youth (SAM-Servifo de Assistincia ao Menor) in 1942 as part of a national attempt to 
centralize federal services. SAM was to set national policy for children in irregular 
situations while leaving the actual implementation to the states through either govemment
run institutions or private, state-subsidized ones. SAM' s orientation was extremely 
repressive and based on the internment of juvenile delinquents in reformatories and 
correctional houses. Needy and abandoned children were also interned under this policy. 

SAM lacked coordination between the states and federal agencies, was criticized for its 
ineffectiveness, and was thought to have increased juvenile crime. As a result, in 1964 Law 
4,513 established the National Policy of Juvenile Welfare (PNBEM-PoUtica Nacional do 
Bem-Estar do Menor), which created a highly centraliz.ed and vertical management program 
of children's policy with uniform assistance imposed on the entire country. 

3 
The national 

administering agency of this new program was the Juvenile Welfare Foundation 
(FUNABEM-Fundafiio Nacional de Bem-Estar do Menor). PNBEM was based on 
uniform models of internment with regard to context, method, and management. An 
organiz.ation executing PNBEM at the state level was known as a State Foundation for 
Juvenile Welfare (FEBEM-Fundafiio Estaduais do Bem-Estar do Menor). 

While FUNABEM was considered more understanding of juvenile psychology than SAM, 
it was still the creation of a military regime that continued to believe the answer to juvenile 
delinquency was intemment.

14 
Directed at those youths whose parents were incapable of 

caring for the~ the laws did not distinguish between children who were needy, those who 
were abandoned, and those who were delinquent. The juvenile justice system continued to 
target children who had not necessarily committed a crime, but who were poor.

15 
Such 

policies assumed that these children were a threat to the social order. As a result, policies 
continued to take a repressive approach to individual children and their problems through 
internment and institutionaJization. While policymakers involved in shaping PNBEM saw 
marginaliz.ed children as victims of deprivation and tried to alter the repressive model of the 
past by establishing new federal and state policies, the institutional culture of the prior 
"assistance" lived on in its personnel, routines, and buildings. 

Questions began to surface regarding the effectiveness of institutionalization as a means of 
assisting children in government care. Evidence provided at the time demonstrated that 
institutions bred crime and violence and provided no preparation for productive adult lives. 
In fact, these institutions were commonly referred to as "schools of crime" rather than 
schools of rehabilitation. However, little was done to change the repressive correctional 
model, and the institutionalization of children continued under the military regime.

16 
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In the late 1960s, state and local child welfare directors began to work in their own regio~ 
to identify local needs. Nationwide, the National Plan for the Integration of the Minor in the 
Community (PLIMEC) was drawn up in response to calls by study groups who attend to 
the survival of youth and families. As officials reviewed what went wrong, they perceived 
children of the streets as emblematic figures of the child and adolescent situation in Brazil. 
These children were victims of the expulsion of millions of rural families from their homes, 
and their migration toward the metropolitan regions in search of a better life. However, 
PLIMEC was inflexible and vertical. It failed to meet local needs and realities and, as a 
result, lacked political legitimacy. However, the weaknesses of PLIMEC led to more 
critical discussions concerning child welfare policy, and ultimately a revision of policy 

17 
toward youth. 

In 1979, a second Youth Code was passed. Once again the system placed excessive 
emphasis on discipline and discouraged contact with parents and relatives. Many of the 
institutions were considered unsanitary, unsafe, and non-rehabilitating. While FUNABEM 
was supposed to have decentralized its administration to improve the delivery of services to 
youth, the rhetoric had little effect Funds went to construct large buildings for placing 
youth offenders and/or needy children in institutions. Often there was no distinction 
between the offenders and the poor children. Instead, children whose only crime was their 
impoverishment were placed in institutional cells with juvenile delinquents. 

Civil Society's Entrance into the Child and Adolescent Policy Arena 

Much of the Brazilian policy toward children in marginalized or irregular situations has 
been used as an instrument of social control by the state as a means of removing 
undesirables from the street. These policies were designed and implemented without regard 
for what the youth and their communities most needed. Federal policies gave little credence 
to the link between the scarcity of material resources such as housing, education, and health 
care, and the marginalized status of youth. The Brazilian military regime addressed the 
situation of impoverished youth in accordance with its own background-repression. 

The military regime' s rejection of popular participation in the formulation of public policy 
led to the creation of movements for autonomous social action by the 1970s. These 
organizations were separate from and worked in opposition to government actions. The 
Catholic Church was a pioneer in assisting poor children in Brazil and remains very active 
in this social area. However, neighborhood associations, trade unions, neighborhood press 
organizations, and popular opposition movements have also emerged to fight for the rights 
of poor children. As the military government began to loosen its control as part of the 
opening (abertura) of democracy, educators and social workers entered the progressive 
educational movement, and the social policy field blossomed. 

As a consequence, the government was no longer the only acknowledged actor in the child 
welfare arena. Many of the autonomous organizations that appeared were fueled by the 
Catholic Church's teachings of liberation theology and the concepts of pastoral work. 
Through these teachings, marginalized individuals began to question their living conditions 
and develop organizations dedicated to their needs. Since the 1980s the activities of secular 
organizations have multiplied and now compose approximately a third of the organizations 
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addressing the needs of children in Brazil.
18 

These groups helped shift the debate over 
marginalized children's rights from the old practice of blaming tbe children for their 
circumstances to one in which policies are designed to protect the rights and potential of 
children as human beings. 

Increased Popular Participation in the 1980s 

While the decade of the 1980s has been termed the "Lost Decade" from an economic 
standpoint, it represents just the opposite for Brazil's democratic expansion. The children's 
rights movement discovered its foundation then, in the context of Brazil's move toward 
democracy and a more participatory form of government via social organization. This 
established the beginning of the movement that would later result in the passage of Brazil's 
Child and Adolescent Statute. 

Determined that existing policy was ineffective, stigmatizing, and in need of change, 
reform-minded professionals working within the child welfare system (FUNABEM), 
United Nations Children's Fund (UNICEF), and the Secretary of Social Action (SAS
Secretaria de Afao Social) established the Alternative Services for Street Children Project, 
which linked new initiatives to broad social movements. The project began in the early 
1980s with the identification, documentation, and promotion of local success stories in the 
work with street children. Most projects involved nongovernmental organizations linked to 
the Catholic Church, and the program aimed to promote exchanges among groups that 
previously worked in isolation. The goal of the project was to allow for the needs of the 
children to emerge, such as education appropriate for their reality, the ability to earn 
income, the need for recreation and affection, and the ability to overcome the trauma of 
abuse and violence. These guidelines became the criteria for future programs.

19 
Most 

importantly, leaders emerged who were recognized on a national level and had skills at 
political compromise as well as an understanding of the needs of marginalized youth. 

Conferences and Congresses 

In 1984, The first Latin American Conference on Community Alternatives for Assistance to 
Street Children was held in Brasilia. The conference was organized as a means to exchange 
information on projects addressing the educational and income needs of children living on 
the streets, to form a cohesive identity, and to create political clout around children's rights. 
Through conferences and discussions, it was determined that nongovernmental 
organizations were not capable of caring for the millions of Brazilian children living in 
poverty and needing assistance, and that government must play a role in assuring children's 
well-being. In demonstrating its criticism of the antiquated and paternalistic child welfare 
system and Youth Code, the conference participants became a powerful source for social 
change. 

At the same time that Brazil elected its first civilian president since military rule, local, and 
then state-level, commissions were established around the street children's movement. The 
National Street Children's Movement was created in 1985 when a national coordinator was 
elected. The First National Street Children's Congress took place in Brasilia in 1986. The 
media gave extensive coverage to this landmark event which propelled the needs of 
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marginalized children into the limelight. Children articulately recounted personal 
experiences and identified concerns about violence in their families, in the streets by the 
police, in the courts, and in the child-welfare institutions. Children also discussed the 
violence associated with social and economic deprivation. Following the Congress, the 
need for major political, legal, and institutional ref onn of the entire child welfare system 
was acknowledged by not only child advocates, but by the larger society as well. 

The 1988 Constitution 

The drafting of the new constitution in 1986 and 1987 provided the formal opportunity to 
insert some formal guarantee of children's rights into the national fabric. To ensure the 
inclusion of these rights, however, a campaign was needed to make politicians publicly 
swear their support for the inclusion of children' s rights within the 1988 Constitution. The 
campaign included nongovernmental organizations as well as government policy workers 
interested in child and family issues. UNICEF played an important role in broadening the 
alliance of children's support organizations. Four Brazilian organizations led the fight: the 
National Front in Defense of the Rights of the Child and Adolescent, the Youth Pastorate of 
the National Conference of Brazilian Bishops, the National Street Children' s Movement, 
and the National Commission on Children and the Constitution. 

The National Commission on Children and the Constitution 

By September 1986, the National Commission on the Child and the Constitution was 
created by Interministerial Decree Number 449 and the campaign began. Participants in the 
Commission included Brazilian professional associations and local entities, including the 
National Front for Defense of Children's Rights, Youth Pastorate of the National 
Conference of Brazilian Bishops, and the National Street Children's Movement. The 
ministries of Education, Health, Social Welfare, Justice, Labor, and Planning signed an 
agreement of technical cooperation with UNICEF. The Commission worked closely with 
the constitutional convention. 

The Commission' s goals incorporated attempts to gain public support, communicate with 
members of Congress, and place children' s issues high on the public agenda. These goals 
were to be met through national meetings, public debates in several states, media support, 
mass gatherings/demonstrations of children in front of the National Congress and in major 
cities, the distribution of pamphlets and literature, lobbying of individual members of 
Congress, public hearings, and petitions signed by millions of Brazilian children. Private 
assistance was obtained through television, radio, and print media which donated 
advertising space for campaign messages. Public relations firms and the National 
Advertising Council contributed close to US$1.8 million.20 

The campaign was successful and when the Federal Constitution was passed ( 435 to 8) in 
1988, it included Article 227, which guaranteed the following civil rights to children: 

It is the duty of the family, the society, and or the state to assure the child and the 
adolescent, with absolute priority, of the right to education, to leisure, to 
prof essionalization, to culture, to dignity, to respect, to liberty, family and 
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community acquaintance, to be kept safe from all forms of negligence, 
discrimination, exploration, violence, cruelty, and oppression. 

21 

The National Forum of Nongovernmental Organizations in Defense of thi 
Child and Adolescent 

During the discussions surrounding the 1988 Federal Constitution, a coalition was formed 
to attend to the rights of children. The National Forum of Nongovernmental Organizations 
in Defense of the Child and Adolescent (DCA) worked to ensure that the Constitution gave 
priority to the needs and rights of children and adolescents~ This forum included the 
Catholic Youth Pastorate, Brazilian Society of Pediatricians, National Movement of Street 
Children, National Front for the Defense of the Child, and other individuals from 
government agencies, professors, human rights professionals, technicians, and others. The 
Forum had three basic principles: respect for each individual's identity, autonomy, and the 
dynamism of each of its member groups. The group held many seminars and conventions 
and presented its ideas to both chambers of Congress. 

ECA: The Legislative Initiative 

Three forces united to make ECA a reality: first, the legal world represented by progressive 
judges, lawyers, law professors, and legal advocates; second, the policy world represented 
by foiward-thinking policy analysts within FUNABEM and technical analysts of the state 
child welfare groups; and third, the social movements. Composed mainly of 
nongovernmental organizations and Rights Forum representatives, the social movements 
obtained the support of the Brazilian Bar Association, the Brazilian Society of 
Pediatricians, and the Association of Toy Makers, and a variety of other business 
organizations. The social movement was the most important of the three main actors. It 
convinced society of the need for participation, acted as a leader and united the many 
protagonists in developing a strategy for fighting and working. It further identified the 
major legal changes, institutional restructuring, and reform of the youth services. 

The first legislative initiative was put together by the Coordination of Guardians of Youth 
of the Public Ministry of the State of Sao Paulo as a substitute for the Youth Code. This 
group produced a plan entitled General Norms for the Protection of Children and Youth. 
After the proposal was presented to DCA it was sent to the Parliamentary Front in Defense 
of the Child and Adolescent, which was composed of representatives and senators of 
various political parties. 

The Parliamentary Front was headed by Congressman Nelson Aguiar. He introduced the 
legislation in the House on Febru~ 16, 1989, and it was co-sponsored by the leaders 
from ten politically diverse parties. 

Following the introduction of the legislation, the idea appeared in the national spotlight 
through debates, seminars, study groups, and conferences. Governmental agencies and 
policy planners associated with the area of children and adolescent programs began to 
analyze the proposals, particularly the federal and state child welfare agencies FUNABEM 
and FEBEM. Universities, human rights organizations, and private agencies also analyzed 
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the legislation and needs of children in order to offer suggestions to the DCA Through this 
effort, the initial legislation turned into the Children and Adolescent Statute, which was 
later extensively revised. 

23 

Composition of the Statute on Children and Adolescents 

Passed into law on July 13, 1990, the Children and Adolescent Statute (ECA), House Bill 
1506 and Senate Bill 193, was not based on a theory of assisting children in disadvantaged 
and marginal situations. Instead it was enacted to provide the fundamental constitutional 
protection to all children during their developmental years. The law defines a child as a 
person from birth to 12 years, and an adolescent is between the ages of 12 and 18 (and 
under certain circumstances, those 18 to 21 years of age). ECA holds that all children and 
teenagers, regardless of origin, social class or situation, merit without exception the special 
protection of the law. 

ECA: Its Guarantees 

ECA not only recognizes the rights of all children as citizens but proclaims it the duty of the 
family, society, and state to ensure those rights. In defining these rights, the statute does 
not distinguish between children and adolescents, nor between advantaged and 
disadvantaged children. Each Brazilian child is guaranteed the right to life and health, the 
right to liberty, respect, and dignity, the right to be comfortable in a family and a 
community, the right to education, culture, sports opportunities, and leisure, and the right 
to professiona1ization and worker protection. According to ECA, children are to be 
protected from violence and assured of justice because they are individuals in the midst of 
great social, psychological, and physical development 

24 

ECA and Judicial Power 

ECA considerably lessens the power of juvenile judges. Under the Youth Code, the 
juvenile judges had considerable power and could incarcerate children without sufficient 
justification or due process. From its inception, the framers of the law believed that under 
the Federal Constitution children and adolescents were entitled to specific rights. One of 
these rights includes the naming of an attorney for those who need the assistance of legal 
counsel but cannot afford to pay for such assistance. 

The statute specifically states that an individual who lacks material resources does not 
constitute sufficient motive for the loss or suspension of citizenship. This operates in direct 
contrast to the Youth Code, which stated that minors in uirregular or special conditions" 
could lose their political power and/or have their parents' custody or guardianship 
suspended by a judge. According to ECA, ~ternment of .minors is allowed only when the 
child ( 1) commits a seriously threatening crime or violence against a person, (2) repeatedly 
commits grave crimes, or (3) ignores a judge's orders. The law further stipulates that the 
period of internment cannot exceed three years. While ECA guarantees rights to all 
families, poor and marginalized families frequently lack the resources that middle-and 
upper-class famiHes have to ensure those rights. 
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ECA 's Administration at the Municipal Level 

ECA is the first law that truly attempts to confront the pressure and difficulties under 
which Brazil's young citizens live each day. 

25 
It not only defines the fundamental rights of 

each child and adolescent, but also creates mechanisms for guaranteeing them. 

ECA establishes four means for doing this at the municipal level. First, the law establishes 
the basic nonns for the municipalities to effectively protect children's rights as stated in 
ECA. Centers for the Defense of Human Rights offer legal assistance to children and 
adolescents whose rights have been violated; and to other institutions in legal work on 
behalf of youth. 

Second, the law creates Municipal Councils on the Rights of the Children and Adolescents 
(rights councils). These councils are to be composed of an equal number of governmental 
and nongovernmental representatives. They are charged with deciding how their 
municipality will implement the policy directives defined by ECA. The councils are to 
deliberate on all questions regarding the governmental and nongovernmental actions 
affecting children. Governmental and nongovernmental organizations dealing with youth 
are expected to register their programs with the rights councils and to specify the types of 
enforcement used in accordance with the law. The councils keep records of the 
information, changes to same, and communicate with respective judicial authorities as well 
as the other councils. Close to 2,000 municipal councils have been created in Brazil since 
the passage of the children's rights legislation, and the National Municipal Council for the 
Defense of Children and Adolescent Rights was installed on December 16, 1992.

26 

Municipal Funds for the Defense of Children and Adolescent Rights were the third item 
established within the municipal structure of ECA. These municipal funds are linked to the 
municipal councils and all monies associated with municipal defense of children's rights are 
channeled through the fund. Taxpayers can deduct 100 percent of the value of donations 
made to the fund from their gross earnings. An individual donation is limited to 10 percent 
of gross earnings, while a legal entity's limit is 5 percent. In allocating money, the fund 
must obey the directives of ECA' s plan for defending the rights of children and 

27 
adolescents. 

The final item defined by the structure of municipal law is the Guardianship Council. These 
are permanent, autonomous, non-jurisdictional entities, charged by society with ensuring 
the observance of the rights of the child and adolescent according to ECA. These councils 
are composed of five members elected by the municipalities for a three-year term and are 
eligible for re-election. Each member must be at least 21 years of age, possess moral 
decency, and reside within the municipality. The quality of the councils directly 
corresponds to the quality of the representation on the council. For this reason, the law 
states that the council should be composed of members with experience in the field of 
children and adolescent rights. 

Guardianship councils assist individuals or families who have had or are experiencing a 
threat to their rights. They act as mediators between the local community and the legal 
structure-requisitioning public services in the areas of health, education, social services, 
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social security, and labor, and represent accused youth against violations of the rights 
specified in the Constitution of 1988.

28 

Municipalities are responsible for the functioning of each of these councils, and municipal 
law defines scheduled meetings of the guardianship councils. The budgetary law of the 
municipality is responsible for the allocation of those resources necessary to the functioning 
of the council. Relatively few guardianship councils have been created in the municipalities, 
and their creation depends in part on the level of installation of the rights councils, since it 
is these councils that establish the means and goals for individual communities. It is 
important to note that there is no subordination between the guardianship councils and the 
rights councils. Each operates in its own sphere, without conflict, because the first attends 
directly to the needs of individual people, while the second deliberates solely in matters of 
public policy. 

The municipal network of councils set up to administer ECA at the local level reflects a 
transfer of power in the targeting of child and adolescent policy. Where previous policy had 
been structured around a highly centralized and vertical administration, ECA has used 
municipalization to involve local governments and public power in the administration of 
children's rights. The power to define policies regarding children and adolescents has 
shifted from the federal and state levels. Under ECA, municipal policies must reflect the 
general rules established by the federal statute and the constitution, but they may be shaped 
in ways that mirror local needs. Decisions regarding the proper means of defending and 
guaranteeing rights for all local children are, therefore, the primary responsibility of the 
municipality. This is to be achieved through municipal law, and the various municipal 
councils sanctioned by ECA. 
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Factors Affecting the Implementation of ECA 

It is an acknowledged truth in Brazil that there is a gap between the rights and access to 
basic services guaranteed by ECA and the reality experienced by most Brazilian children. 
Some argue that it this a result of a "first-world" law attempting to be implemented in a 
"third-world" country. Others argue that it is a law designed for the twenty-first century 
rather than the present. Still others maintain that ECA is a golden rule, but wholly 
impractical in current Brazil. Whatever the theory, ECA has been unable to solve the multi
faceted problems of Brazil's youth. 

The passage of ECA has meant great changes for public policy, especially in regard to the 
opening of basic social policies. Assistance-providing policies were designed to attend to 
all who needed help through the actions of medical, psychological, and judicial assistance 
to victimized children, as well as social and legal defense of children and adolescent rights. 
While working toward the passage of ECA, ensuring the legal rights of the child was the 
primary objective, the ultimate goal. Today those rights are guaranteed by law and the 
realization of those rights for every child is the objective. 

In the initial stages of ECA' s implementation, state policy forums placed great emphasis on 
the number of councils created at the municipal level. Commissions and work groups were 
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created to install the rights councils as quickly as possible. As time passed, however, those 
involved realized that the mere establishment of large numbers of councils did not guarantee 
rights. Council membership has been arranged so that civil society is incapable of 
exercising its power. The commitment of the people in the councils was and continues to be 
of primary importance. H artificial councils were established solely to meet ECA's 
requirements, ECA' s goals of guaranteeing rights for children in all situations would mean 
nothing. 

In the principal capitals and largest cities where more grassroots organizing has occurred, 
civil society and government entities have resolved to meet in mixed forums. These forums 
have organized commissions and work groups. In many states this has been a pioneering 
experience and gratifying work between organized civil society and the state has occurred. 
In those areas where civil society is less organized and more fragile, forums and 
nongovernmental organizations must work for those victims of aggressive governmental 
action. 

In some localities, the performance of the rights and guardianship councils as well as state 
forums are hampered by interference from the established bureaucratic sector. 
Executive/legislative initiatives have created rights and guardianship councils by decree at 
the state and municipal levels and have purposefully done so without the participation of 
civil society. While the law states that the membership of the rights councils should be 
equally shared between governmental and nongovernmental representatives, when civil 
society has not played a role in the council's creation parity is distorted. In the state of Mato 
Grosso do Sul, for example, the executive branch presented the bill without any review or 
discussion by civil society. Their rights council was created with 23 members, only nine of 
whom were representatives of nongovernmental organizations. 

Such attempts by the state demonstrate a lack of understanding of the democratic process as 
well as a lack of respect for the legitimate position of nongovernmental organizations in the 
policymaking process. Furthermore, while the members representing agencies are 
competent and sensitive to the needs of children, they often lack the decision-making power 
in their agencies to create new policies for children. In these instances, public power is 
perceived to be omnipotent. This is no doubt a carryover from the days when the Youth 
Code gave absolute power to the public authorities of the state. 

The law dictates that the members of the rights councils have the experience and 
background necessary to transform the councils into significant policymaking bodies. 
However, technical inexperience in the nuts and bolts of policy formulation and in the 
negotiation of social policies is the norm in many of the councils. In addition, many of the 
members lack participatory experience in the democratic mechanisms for administering 
public goods and services. Little economic investment in the area of social policies and 
overall lack of interest in the consolidation of public funds for children and adolescents add 
to the councils' difficulties. 

Brazil has no tradition of socializing information and creating grassroots proposals to 
cabinet members and other state, local, or federal officials. Budget decisions by the 
government are not generally made public and are written by using regulations available 
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only to the executive and legislative branches. This leads to decisionmaking by society's 
elites. Yet openness of management to democratic participation is a basic ingredient in 
exercising citizenship for all. H the public has no say in how the objectives, methods, and 
cost priorities of public policy are design~ then so-called public policies are really only 
policies of the governing elites who direct the population. Without popular participation, 
policies can not be public. 

For public policies to reflect their name, entrance into the public space must be available to 
everyone. A controlling condition of the councils is their financial relationship to the state. 
Funding is one of the ways to demonstrate the division between state power and society. 
Society is called upon to help determine where th~ money should be spent and how it can 
best defend children's rights. Of the functioning councils, few had administrative funding 
plans one year after ECA' s implementation. 1bis was primarily due to the shackles 
imposed on them by the public authority of the state, and a further result of the lack of 
aggressive action by the councils to ensure that others conform with the law. In the state of 
Rio Grande do Sul, for example, the council administers the finances, signs the checks, 
and controls the volume of the budget, but the material management of that budget falls to 
the executive agency. The council is therefore directly linked and somewhat subordinate to 

30 
the state. 

The judiciary' s role in detennining citizenship rights is undeniable. Yet the judicial branch 
has been the sector most resistant to validating ECA' s attempts to end cotnlption of such 
rights and ensure equal access to all. Barriers to the implementation of guardianship 
councils occur most often in the judicial branch as some judges strongly oppose their loss 
of absolute authority over children's cases. Since the councils have assumed the role of 
caring for children and adolescents who have bad their rights threatened or violated, many 
judges have focused on the loss of their power rather than assuring that all citizens receive 
their basic rights. For this reason the judiciary has lost credibility on many levels. 

Judges can have an important role in the system when all the child rights players are 
actively participating. ECA guarantees each child representation by a lawyer throughout the 
judicial process. How~ver, there aren't enough lawyers to meet the needs of the children 
and adolescents in the system. The small number of public defenders attending to the needs 
of children and adolescents makes the progressive actions of the judge that much more 
important and rare when the judge is operating alone. In areas where the judicial districts of 
the state have attorneys specializing in child and adolescent rights and installed 
guardianship councils, the judges make rulings much more consistent with the principles of 
ECA. Conversely, in districts where such services do not exist, judges continue to present 
arbitrary rulings that persist in demonstrating instances where a child's liberty can be 
deprived. 

ECA guarantees the basics of health, education, and social welfare, but it is isolated from 
the reality of Brazilian life. Its success depends on the effective functioning of many other 
laws that are regulated by varying actors and interests. ECA guarantees every child access 
to education, health care, and necessary social assistance, yet each of those items is 
determined by its own bureaucracies, laws, and organizations. ECA is an extremely 
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advanced law, but its success depends on Brazilian society's ability to make diverse entities 
work together. 

As a result, implementing a social policy like ECA tests the structural and philosophical 
limits of society and faces two additional barriers. The first is the desire of economic 
groups with privileged interest to maintain the status quo. The rights established by ECA 
require fiscal and material resources and identify the multi-faceted problems of a society 
with disparate income levels. For example, many privileged elites do not wish to have their 
incomes decreased to assist the children of poor Brazilians. Nor do they wish to forgo a 
free university education for their children in order to create better lives for marginalized 
youth. Second is the inexperience of the Brazilian populace with regard to democratic 
participation. In a society shaped by the authoritarian policies of several repressive regimes, 
democratic participation is a novel concept, and many citizens may not know exactly what it 
entails. 

Furthermore, it is a general rule that individuals are not highly concerned with issues that 
do not affect them directly. In instances where they are directly affected, however, 
individuals can and will participate in the policymaking process. For this reason, Article 
204 of the Constitution, which ensures the right of the public's participation in the 
formulation of social policy, is particularly important. With regard to ECA, that 
participation comes through the rights councils at the federal, state, and municipal levels. 
Since ECA was enacted as a result of popular participation, the councils were a means of 
continuing this involvement. The efficacy of their implementation has varied throughout 
Brazil, depending largely on the resources available and the level of grassroots participation 
already established. 

In addition to the level of grassroots organizing experience, mistrust of the judiciary, 
closely monitored funding of the councils, and the inexperience of the council members, 
Brazilian tradition has also played a large role in impeding ECA' s implementation. 
Historically, Brazil has addressed the problems of children in the welfare state through 
clientalistic and paternalistic means. Child welfare policies have endorsed the incarceration 
of youth based on not just delinquency but impoverishment. These policies have placed 
children in institutions miles away from their families and often negated their identity as 
citizens. Furthermore, national policy has considered them to be less worthy of the 
privileges of their more affluent schoolmates, and of the basic necessities of childhood
secure housing, decent nutrition, access to health care and education, and the right to grow 
up in a famiJial setting. ECA faces significant barriers to changing that situation, but with 
time and practice Brazil will likely reach at least some of ECA' s goals. 

Conclusion 

Millions of individuals working together helped achieve the passage of ECA. It will take 
·millions more to ensure that ECA's promises are fulfilled. When the statute passed in 1990, 
it represented an unprecedented process of organization and direction on the part of civil 
society. Prior to the passage of the Statute on Children and Adolescents, the law had been 
used as an instrument of social control in Brazil. The children' s rights campaign, however, 
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taught community groups to use the tools of democracy by taking part in the drafting of 
legislation to protect their rights. While the guarantees of ECA are far from being realized in 
every comer of Brazil, the law is now an instrument of empowerment because the concept 
of children's rights has been legitimized and has practical applications. 

The movement for children's rights, as well as the accompanying legal and political 
reforms, arose from the broad process of democratization that is occurring in Brazil. The 
democratic movement on behalf of ECA created and expanded avenues for people to 
participate in their government in an ongoing manner. 

The continuing implementation of ECA will require a change of attitudes by government 
officials, juvenile justice workers, and the general public. Government is now legally 
obligated to guarantee children's rights and to promote their well-being. As individuals 
learn to use the law to legitimize their demands for better government services in heal~ 
education, nutrition, housing and social welfare, as well as in the legal protection of 
children, both the public and the government will have to weigh the increasing fiscal costs 
of meeting ECA' s demands with the greater social costs of failing to meet the needs of poor 
and marginalized youth. 
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Section Three: Housing and Urban Land Use 





Section Three: Introduction 

Within the larger focus of this policy research project, no policy area is as pertinent to the 
themes of allocation, effectiveness of government actions, and decentralization as that of 
housing policy. The issues of equity and resource allocation in the housing sphere have 
been present throughout Brazil's history, but they were exacerbated during the period of 
military rule and have continued into the Nova RepUblica. The marginalization of the poorer 
segments of society and the inadequate urban services that they receive provide one of the 
clearest examples of inequitable resource distribution in Brazil. In tenns of government 
effectiveness in dealing with this policy problem, federal attempts to improve low-income 
housing during the dictatorship saw only 25 percent of funds earmarked for the poor end 
up in their hands. Since that time, federal housing policy has remained largely absent from 
the national policy agenda, and this has contributed to a much more decentralized housing 
policy apparatus than at any previous moment in Brazil's history. 

It is within this context of greater state- and municipal-level responsibility that the four 
chapters contained in this section examine the low-income housing deficit and attempt to 
clarify the various policies adopted at each governmental level to reduce this deficit 

The first of these chapters, written by Beth Cohen, examines a municipal program in Recife 
that recognizesfavelas (shantytowns) as official neighborhoods and integrates them into 
the city's fonnal structure by providing land titles and urban services. Cohen traces the 
history of Recife's "favela problem" and itsfavela policy, and elaborates on the 
participatory nature of the policy now in force. She argues that vestiges of authoritarian 
politics still linger in Recife, but that the current urban policy appears more democratic than 
those of the past. Cohen suggests that actors in the housing policy arena-members of 
government, NGOs and neighborhood movements-as well as outside observers develop 
new methods and criteria for monitoring so-called participatory policies to determine which 
parties ultimately benefit from them. In particular, she suggests, they should attempt to 
understand the roles played by community leaders and elected officials. 

In Chapter 13, Mark Setzler offers an explanation for the current status of housing policy in 
Sao Paulo by analyzing the motives and strategies of principal policy actors in a game
theory model. Setzler argues that through a variable-sum policy approach, the municipal 
government of Sao Paulo was able to implement a dual housing policy in which the middle 
class benefited from formal housing policy, while the housing needs of the working classes 
were met by an informal market shaped and maintained by a variety of state and municipal 
government activities. This has resulted, however, in the exhaustion of usable land on the 
periphery, thereby requiring that the state and local governments act in an increasingly zero
sum policy environment. 

The following chapter, written by Kimberly Miller, examines the validity of the advocacy 
coalition framework for evaluating housing policy in Sao Paulo. Focusing on the 
importance of the Partido dos Trabalhadores, CEBs, and other grassroots social actors in 
the housing sphere, Miller hypothesizes that former activists who have come to hold office 
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in local government have played a major role in imp1oving wban conditions. This policy 
coalition is also largely responsible for creating conditions in which the physical removal of 
favelas is no longer a policy optio~ and where popular pressure is forcing governmental 
provision of basic urban amenities in Sao Paulo. Miller concludes that the advocacy 
coalition framework is more appropriate for descnbing policy ismJes in an established 
democracy than in one that is still being consolidated. With a limited amount of continuity 
between municipal administrations, competition between coalitions is fierce, producing 
little of the cooperation that might otherwise result in a positive-sum outcome for all parties 
involved. 

The section changes geographical focus as Duane Hinders analyzes the way in which self
help initiatives are being sponsored by governments in Rio de Janeiro. In Chapter 15, 
Hinders argues that the federal policy vacuum bas forced state and municipal governments 
to find new ways to increase the rates of return on limited housing investments and to 
create their own policy initiatives. One way that this bas been achieved is through land 
regularization programs and financial support of local extra-govemmen~ actors. Land 
regularization efforts in Rio de Janeiro, like that of uCada familia um lote" (a lot for every 
family) under the first governorship of Leonel Brizola ( 1982-1986), and provisions in the 
city's Organic Law have given inhabitants of low-income, irregular communities the 
requisite security to construct their own houses without fear of ejection from their occupied 
land. Hinders concludes that a new framework bas been established for self-help housing 
initiatives, using state and municipal funds and expertise to facilitate higher quality 
construction efforts. 

These four chapters are limited in geographic scope, focusing primarily on Brazil's two 
largest cities, yet they elucidate past and present policy initiatives that have been 
implemented in many other metropolitan areas. Coupled with local-level case studies, these 
chapters give ample attention to the potential role of the federal government in further 
reducing the low-income housing deficit in the future. In this manner, the section provides 
a clear overview of the themes of resource allocation, effective~ of state action, and 
relations between the three levels of government within the housing policy arena In doing 
so, the studies recognize a variety of concrete solutions that have been implemented at the 
state and local levels and that are worthy of future attention. 
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Chapter 12. Democracy and the New Politics of Community in 
Urban Brazil: Lessons from Recife 

Beth H. Cohen 

Introduction 

Brazil's twentieth-century urban history is intertwined with the history of its squatter 
settlements, more commonly known asfavelas. Favelas emerged in Brazil as a popular 
means of "self-help" housing in the 1950s, when millions of peasants moved from the 
agrarian campo (countryside) to increasingly modem and industrialized cities in search of 
new jobs and new lives. Many favela residents settled illegally on vacant urban land and 
planned to use these makeshift homes to gain a foothold in the city on their way to a better 
life. Yet Brazil's urban areas quickly became cUlades inchadas (swollen cities). With cities 
unable to absorb the housing and social needs of the new urban masses, these 
neighborhoods of wooden and tin shacks persisted and grew. While some favela residents 
have struggled successfully to build more stable ·homes and obtain basic urban services, 
many continue to live precariously. It is this image offavelas, pockets of slums perched on 
the sides of Rio de Janeiro's hills and pushed to the edges of Sao Paulo's high-rises, which 
defines and dominates Brazil's urban landscape today. 

Since the late 1910s,favela residents, backed by nongovernmental organizations (NGOs) 
and a progressive faction of the Catholic Church, have organized to protest urban 
injustices. The Brazilian state's increasing openness to civil society groups after the 
abertura (political opening) in 1979 sparked the rise of these urban social movements. 
Residents' associations (associafoes de moradores) and citywidefavela associations that 
pressed for land rights and urban services played a central role in these struggles._ 

The initial goal for many of these groups was "to get out of the mud," the physical state in 
whichfavelados (favela residents) were left after it rained on unpaved roads. Soon this goal 
was transformed into a broader political agenda that aimed to reduce the "urban 
contradictions" around the favelados.

1 
In this way favela groups became catalysts for 

physical changes in their streets and political changes in their cities. Conununities that once 
were considered "pockets of disease" and "hotbeds of rebellion" became viewed instead as 
"seeds of democracy" by local officials. 

The relationship between local governments and urban populations has become 
increasingly significant during the past two decades. While democratic transitions have 
occurred with some success at the national level, it is the city, home to more than 60 
percent of Brazil's more than 150 million residents, where citizens are made. As such, the 
role of the municipal government is especially crucial in shaping Brazil' s evolving political 
culture. Policies and practices at the local level have the potential to foster democratic 
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institutions (through elections and other formal means) and to encourage active citizen 
participation in issues that affect relevant aspects of people's lives. 

In some cities, the relationship between the local government and organized citizens has 
been transformed from a stance of protest t~ one of proposal. Progressive administrations 
in cities like Porto Alegre, Sao Paulo, and Recife have been noted for ways in which local 
authorities and neighborhood groups have joined together in parceria (partnership) to 
develop and implement "participatory programs" with political and practical objectives. 
These programs attempt to strengthen local institutions, distribute urban resources more 
equitably, and enhance the role of civil society through the participation of favela 
representatives and leaders in creating and executing local policies. By developing 
innovative approaches to gestao municipal (municipal administration) that aim to weave 
favela communities physically, legally, and politically into their urban fabric, these cities 
are trying to recreate Brazil's democracy on the local level. 

The emergence of participatory policies as a means for consolidating democratic 
relationships in urban Brazil has elevated the role of organized favela communities in the 
national sociopolitical arena. More than the pursuit of the direito de moradia (dwellers' 
rights), these efforts have come to represent a vehicle for bringing material and political 
democracy to poor urban residents. A variety of scholars and policy practitioners have 
recognized that cities are now "especially privileged sites for considering the current 
renegotiations of citizenship."

2 
In pursuit of such renegotiations,favela movements have 

spawned numerous "advocacy coalitions," made up of various representatives of the public 
and private sectors, that act as a kind of ''f avela lobby'' in Brazil's urban political struggles. 3 

As such, active favela residents and leaders are no longer seen as rebels in the fight for 
justice, but rather as community advocates, grassroots lobbyists, and key actors in the 
struggle to implement effective and equitable urban policy. 

By creating institutions that allow squatter residents to make important decisions about the 
physical consolidation and social organization of their communities, participatory policies 
aim to instill a sense of active citizenship in formally marginalized populations. However, 
the mere existence of policies that claim to be participatory does not ensure that political 
culture .is being transformed. Scholars and practicioners must develop methods and criteria 
for examining such initiatives. As Holston and Appadurai (1996) state eloquently, there is 
an "urgent need to develop a framework of investigation which considers that cities are 
challenging, diverging from, and even replacing nations as the important space of 
citizenship-as the lived space not only of its uncertainities but also of its emergent 
forms. "

4 
It is important to examine shifts in the relations between "the world of exclusion 

and centers of power" to understand the nature of "these new/old relationships and the 
political culture that they reproduce. "

5 

In this chapter I take a closer look at such "emergent forms" in Recife in order to examine 
the new/old relationships that are formed/perpetuated by institutionalized participatory 
programs. To present these cases in their proper context, I divide the chapter into four 
sections which depict both the theories and realities of participatory policies. The first 
section describes a variety of current thoughts on the meaning of participation in Brazil's 
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transition to democracy. I introduce Recife as an example of a city known for its 
participatory urban policies, and I describe some of the theoretical trends in studies of 
citizen participation and squatter settlement leaders. In the following two sections I describe 
the origin and institutionalization of the Plan for the Regularization and Urbanization of 
Special ~nes of Social Interest (PREZEIS), a pioneering participatory policy in Recife, 
and I characterize the role of favela leaders in the development of this new urban institution. 
Finally, I provide insights into specific challenges that particular leaders face as 
intermediaries between the poder pUblico (government) and the povo (people). In depicting 
the diversity of Recife's community leaders, I suggest some of the new/old roles of these 
pivotal actors in transforming the urban policy arena. By exploring the ways in which new 
forms of institutionalized participation affect the strategies that community leaders adopt to 
obtain urban resources from the local government, I hope to uncover some of the 
challenges and potentials of community and policy in interaction. 

Participation, Community Leadership, and Democracy in Brazil 

A variety of authors have addressed the significance of institutionalized participation in 
Brazil's transition to and consolidation of democracy. Pedro Jacobi writes, 

... the major challenge in the context of the Brazilian transition [to democracy] is 
to establish new rules of co-existence (regras de convivencia) between the State and 
the general population, looking to increase the participatory mechanisms and 
amplify the process of democratizing the State, more specifically in municipal 
d . . . 6 a m1n1stration. 

Most scholars and practitioners agree that the new role for civil society in Brazil' s transition 
to democracy, especially for the urban poor, requires a level of education and involvement 
tbat only active participation can provide. 

7 In Brazil, this task is especially daunting. The 
masses have generally been excluded from the requisite sources of know ledge and thus 
have been unable to make informed decisions as citizens. Community leaders, who 
generally have a higher level of involvement with the local power structure than most urban 
residents, can play a significant role in educating and informing other residents. They are 
also in key positions to rupture or reinforce the practice of clientelism and the exchange of 
favors. In these ways, community leaders can have a significant effect on the 
democratization process by facilitating more direct, participatory democracy, or by 
perpetuating patterns of exclusion and inequality. 

Participation and Policy in Interaction in Recife 

Nowhere is there a better example of the significance of participatory policy in a highly 
polarized and dynamic urban environment than Recife. Recife is a city with a history of 
profound social and economic challenges. With 3 million residents in the metropolitan 
region of this Northeastern capital, Recife has the highest relative and third-highest 
absolute number of favela residents in Brazil. 

8 
The abundance off avelas in Recife is further 

complicated by the fact that many squatters have settled in or next to one of the city's 
several bodies of water (ocean, canals, and rivers), producing a variety of health and 
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environmental challenges along with the problem of decent housing. In addition, only 31 
percent of Recife's households have access to basic sewage treatment. While a great deal of 
dispute exists over the number of Jave/as in Recife because of methodological variation, 
most studies agree that at least half of the city's population resides in informal settlements. 

Recife has been challenged by "the favela problem" for many decades, yet the demand for 
viable solutions to the city's miserable living conditions became intensified in the post
ahertura period and eventually developed into one of Brazil's most widely-cited and 
participatory programs. The rise of Recife's squatter settlements in the context ofRecife,_s 
physical and political development, the responses of the local governments, and the 
eventual development of PREZEIS will be described below. The evolution of this policy 
and the scope and limitations of its implement.ation in Recife will remain important areas of 
study as Brazil's transition to democracy becomes consolidated. The possibilities of social 
and political transformation in Recife, where much of the population has been both 
physically and politically marginalized, is an important case for other cities in Brazil and 
also for other countries that wish to establish or enhance the strength of democratic 
institutions through the implementation of participatory programs at the local level. 

Citizen Participation, Local Leadership, and Power in the Urban Planning 
Process 

While the idea of citizen participation in the urban planning process has generated a great 
deal of controversy, understanding the reality of participatory programs in a variety of 
settings has proven more difficult because of the inherent diversity in implementation. In 
terms of theory, there are generally opposing points of view known as the ''top-down" and 
"bottom-up" approaches. The ''top-down'' approach views community participation in 
policy development and implementation as a tool for strengthening state power. Non
democratic regimes have used top-down generated participation in the urban planning 
process to co-opt or control civil society actors by legitimizing the power structure upon 
which the planning process is based, rather than creating opportunities for real change.9 On 
the other hand, community participation that evolved from grassroots or bottom-up efforts 
are seen as valuing not only the participation, but also the devolution of control to popular 
groups. These programs are not only founded upon community input, but also frequently 
aim to significantly alter the redistribution of power or resources.

1 

These top-down/bottom-up distinctions are often false in today's mban policy arena. While 
community participation in the urban planning process can emerge from top-down or 
bottom-up initiatives, the dynamic processes that result from the merging of these forces 
and the conditions that propel them in one way or another is a worthwhile point of study. 
This point is especially compelling in the context of the transition to and the consolidation 
of democratic structures in Latin America. As local officials and comIDtmity-based 
organizations become more interested in partnership (rather than using participation simply 
as a political tool), bottom-up and top-down actors merge into a dynamic relationship in 
which negotiation, mediation, and mutual impact are possible. While vestiges of 
authoritarian regimes or nondemocratic practices such as clientelism and cmporatism will 
invariably persist (at least in the initial phases of transition), the language of opposition and 
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static categorization fails to capture the kinetic aspect of state-society interactions and the 
complex interrelationships that emerge in societies that are undergoing political and 
economic transition. 

As a result, in looking at participatory programs, it is crucial not only to consider the 
general state-society nexus and the sociopolitical context of these programs, but also to 
simultaneously explore their internal dynamics. Because citizen participation as a policy 
instrument generally requires the active involvement of local representatives, the 
significance of these individuals or groups as the axis of power between the state and the 
community is a meaningful point of study. However, one of the most-often overlooked 
aspects of a participatory program is the way in which the community representatives 
articulate themselves within participatory structures (both inside and outside their 
communities). Often, the motivations and methods of these actors will provide considerable 
insight into how a particular program affects the internal political structure of a given 
community, its access to resources, and its implications for the larger urban political arena. 
The role of community leaders was characterized by many scholars during the late 1970s 
and early 1980s but is not as clearly understood in the new environment of democratic 
transition. The following section reviews some of these concepts and suggests that former 
categories are no longer relevant or productive for understanding the role of community 
leaders in a less oppositional climate. 

Clients and Radicals: A Critique 

During the periods of large and frequent land invasions, squatter-state relationships were 
often fostered by self-appointed invasion organizers who led groups of rural or urban 
migrants to settle on a vacant tract of urban land These individuals often served as the 
middlemen who negotiated with local officials for collective urban goods and services. 

11 

Many local officials granted a variety of these requests in order to gain a local power base. 
Cornelius and Craig explain the logic underlying these "patron-client" relationships: 

... the "patrons"-persons having higher political status-provide benefits 
(protection, support in struggles with political opponents, chances for upward 
political or economic mobility) to their "clients"-persons having lesser political 
status. In exchange, the "clients" provide loyalty, deference, and sometimes useful 
services like voter mobilization and political control to their patrons within the 
official party or bureaucracy .

12 

In The Myth of Marginality: Urban Poverty and Politics in Rio de Janeiro, Perlman also 
mentions the role of local leadership as a "political broker or middleman standing guard 
over the critical junctures or synapses of relationships which connect the local system to the 
larger whole."

13 
Based on fieldwork conducted during the military dictatorship, Perlman 

describes how the "derivative power" flowing from sources outside the domain of the local 
leader can ''be used effectively within the settlement to maintain control and to discourage 
serious challenges to authority."

14 

The role of community leaders in helping to shape the new rules that Jacobi mentions is 
more significant and more complex than that of "clients" and ''radicals" which critics and 

301 



scholars have acknowledged in the past. While previous leader-state relations were guided 
primarily by informal rules that lacked a system of public accountability, current relations, 
while still affected by informal negotiations, are becoming subject to rules and practices of 
democracy (such as transparency and competition). While these institutions are in the 
nascent stage, they are setting the foundation for the creation of objective and democratic 
criteria in the use and occupation of urban space, both physical and political. 

As such, it is valuable to recognize these new spaces and to develop ways to study and 
understand their meaning in today's dynamic urban context. The following section turns to 
Recife, where the institutionalization of participatory policy resulted from a process of 
negotiation between local policies and citizen demands. I describe both the evolution of 
these efforts and the "new rules of coexistence" that are developing in Recife's public and 
private spheres. 

The Institutionalization of Participatory Policy in Recife 

Between 1979and1981, there were 80 new land invasions by approximately 250,000 
people in Recife's Metropolitan Region. During this time, as government controls loosened 
and squatter settlements had more freedom to make demands, squatter issues became 
highly politicized. Between 1979 and 1985, more than half of Recife's 151 neighborhood 
associations were founded to challenge the city's norms and modify existing property laws. 
Initially, these movements were characterized by their oppositional stance toward the state. 
In the 1980s, as local agencies became more flexible in dealing with the demands of 
neighborhood associations, leaders of social movements and neighborhood associations 
struggled to establish "alternative" institutional arrangements with the local government that 
would give them more say in policies that affected their communities and others like them. 15 

After years of protest and then negotiation and proposal, social movement representatives 
became actors in Recife's policy arena. While limited concessions to land and services had 
been given previously, the first major conquest of Recife's Popular Movement was 
embodied in the 1983 "Law of the Use and Occupation of Urban Land,'' which defined the 
manner in which land could be occupied in the city's various zones. This law created_ a 
classification called liJnas Especiais de Interesse Social (ZEIS-Special Zones of Social 
Interest) which grants permanency and urbanization to the chosen settlements. The 27 
favelas that became ZEIS or "Special Zones" in 1983 were chosen by Mayor Joaquim 
Francisco's administration (1983-1985). They had all existed for over 15 years and had 
been particularly active in the preceding years. The designation of these communities as 
Special Zones meant that urban services would be forthcoming and that the permanence of 
the favela community was guaranteed by a variety of zoning and titling measures which 
precluded expulsion by the real estate market. 

While this initiative was slow to fulfill its commitments, and did not address the needs of 
Recife's otherfavelas, it was significant for its legal recognition of squatters' rights. 
Recife's Assistant Secretary of Planning notes that despite its limitations in implementation, 
the 1983 law was significant because it reversed the previous policy of removing or 
ignoringfavelas as if they didn't exist.

16 
Even more significantly, it created a specific 
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zoning category for favela.s, integrating them as legitimate and legal entities into the formal 
urban structure for the first time. 

The Legal Origins of PREZEIS: Reviving the "Dead Letter" 

Recife's community groups and NGOs recognized the significance of the 19~3 law and 
organized to demand its full implementation. In order to invigorate the ZEIS law and 
transform it from a letra morta (dead letter) to a meaningful document, the Justice and Peace 
Commission (CJP) invited representatives of the Movimento Popular (Popular Movement), 
NGO representatives, and city officials to craft legislation to enforce the 1983 law and to 
extend urban rights to the rest of Recife's/avela population. In March of 1987, after almost 
two years of deliberation and negotiation, Jarbas Vasconcelos, Recife's first democratically 
elected mayor since the abertura, signed PREZEIS into law in front of 2,500 favela 
residents and supporters at a special session of the City Council.

17 

While other administrations had negotiated with squatter groups for strategic support, 
PREZEIS transformed favela policy from a political tool to a legal right. According to 
Salvador Soler Lostao, Recife's current Secretary of Social Programs and one of the 
activist lawyers who was a key player in the law's elaboration, ''PREZEIS was one of the 
few laws in Brazil that was created by the population and approved by the state, rather than 
the other way around."

18 
As a result, other squatter communities in Recife for the first time 

could be designated as "Special Zones," a status which would entitle them to channels of 
personal security and political status that they had previously been denied. Yet PREZEIS 
represented more than a new strategy for Recife's urban planners. Official documents 
describe the program as "an investment in the development of citizenship in the Special 
Zones" and claim that PREZEIS is not only an urban planning tool "but an institutional 
channel to administer the areas within the municipality'' that allows citizens to "learn and 
relearn democracy." 

How to Transform a Favela to a Special Zone 

As the previous comments indicate, PREZEIS is public policy with a philosophy. Each 
community is encouraged to form an Urbanization and Legalization Commission, more 
commonly known as a COMUL, to meet biweekly to discuss the strategies that it wants the 
city and the community to adopt in order to affect the area's urbanization and legalization 
process. In areas that opt to fonn COMULs, the community elects two representatives who 
will be in charge of intermediating the negotiations between the community and the local 
urbanization company (URB). Generally, the COMUL representatives are two active 
members of the residents' association's directorate such as the president and vice president. 

In addition to the two community representatives, each COMUL has five other members. 
They include one representative from the Secretariat of Legal Issues, one representative 
from the URB, one representative from the municipality responsible for the project, one 
representative from the local chapter of the Brazilian Lawyers' Association, and one 
representative from an assessoria, or NGO, that assists the Popular Movement. Once the 
Urbanization and Legalization Commission is formed, community representatives interact 
each week with local officials to discuss complex legal and technical issues. While the level 
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of understanding of these ~s varies among the community leaders, the COMUL 
meeting provides a learning experience for all of the participants. 

PREZEIS: Transforming and Transformed 

The significance of the collaborative efforts betweenfavela com1D1mities and other key local 
actors to Recife's formal political and physical development includes a variety of tangible 
and intangible factors. The way that the PREZETS program affects the dynamic between 
leaders and the larger political context of the city, as well as how it transforms the 
relationship between leaders and community members, is discussed below. Also mentioned 
is how these changes affect the perceptions of community members-both the leaders and 
the poder pUblico. 

One of the most compelling aspects of the program is the official recognition (in deed as 
well as word) that squatters, as full citizens, have the right to decent living conditions. In 
addition, City Hall has given squatter strategies official legitimacy and value for the first 
time by granting real land titles to many favela communities. Key to this program is the fact 
that official channels have been constructed both to facilitate and to monitor the 
management of these efforts. While squatters have always demanded a variety of rights, 
and local officials have spuriously recognired some of these demands when it has been to 
their own advantage, the PREZEIS program has granted favela communities the direito de 
cobrtmfG, the right to bold local officials accountable for fuJfilJing their promises. 

In this way, integrating participation fwthers democratic institution-building in a 
cooperative effort between the state and civil society. Here, cooperation does not have to 
mean co-optation; in fact, it encourages the opposite. One official comments that rather than 
petceiving PREZEIS as a ''loss of autonomy," community representatives must understand 
its potential for gains through its channels of negotiation. He adds that this process udoes 
not exclude conflict, very much to the contrary, it ~ it."19 

As all parties involved in 
the PREZEIS program know, both the political and material aspects of PRF.ZEIS are slow 
processes which are often frustrating and frequently take a few steps backwards between 
the steps forward because of disjunctures between policy and practice. 

The PREZEIS Forum: A "Very Important Space" 

While city officials were pleased with the new program's structure, community participants 
felt the urgency of their tasks and wanted to devise a way for their efforts to produce more 
immediate results. In 1988, after believing their participation was limited by the fragmented 
structure of PREZEJS, COMUL representatives established the PRFZEJS Forum to 
provide an institutional space for favela leaders, officials, and NGOs to meet biweekly and 
discuss common practical and political issues. COMUL representatives, who acted as a link 
between the city and the community, now had a more effective means by which to 
represent their communities, as well as to educate and involve their neighbors in the 
wbani:ration and legalization processes. 

Once established, the Forum gradually became an effective public venue for the 
communities involved in the PREZETS program While it faced both administrative and 
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political challenges, this body became fundamental to the consolidation of the PREZEIS 
law. 20 Its role became especially crucial during the two administrations that proceeded 
Vasconcelos's second mayoral term (1993-present). During the second JoaquimFrancisco 
Administration (1988-1990) and that of his successor Gilberto Marques Paulo (1991-
1992), City Hall demonstrated little enthusiasm for fulfilling the PREZEIS law. 

While the heads of these two administrations claimed that they were strapped financially, 
many lesser officials remained active supporters of PREZEIS. Little material progress was 
made during these administrations, yet leaders and assessores continued to meet in their 
COMULs and in the Forum to further the individual goals of their communities and to gain 
additional strength as a unified body. 

In 1993, Jarbas Vasconcelos, the prefeito (mayor) who signed PREZEIS into law, was 
reelected Mayor of Recife and devoted significant resources to supporting the program his 
administration had developed six years earlier. Between 1993 and 1995, PREZEIS 
increased by 15 communities, making the total 49. That year Vasconcelos also promised to 
dedicate significant resources to the Fundo do PREZEIS (PREZEIS Fund). In 1994, this 
fund provided sufficient resources to commence infrastructure projects in the eight f avelas 
that were voted as "priority communities" by the Forum. 

In January 1995, 16 of the 49 PREZEIS communities had active commissions. Just four 
months later, seven new COMULs had been established, with two more waiting for 
approval. Later that year, eight PREZEIS communities began to see changes around them. 
In some, streets were tom up to install sewage lines and then paved over for the first time. 
In others, houses were equipped with toilets and internal plumbing. Yet for these 
communities, PREZEIS meant more than "getting out of the mud"; votes on new street 
names and certificates that secured the right to legally reside on their land represented for 
favelados a new sense of ownership and pride in their neighborhoods. For the remaining 
40 communities that were not chosen as priorities, frustration and ambivalence are felt 
about participating in PREZEIS. In these favelas, community members and leaders are 
critical of City Hall's motives. However, even the most cynical leader contends that the 
PREZEIS Forum continues to be "a very important space" for democratic interaction in 
Recife. 

PREZEIS: Continuing Challenges 

PREZEIS continues to be transformed by the results of Forum discussions and initiatives. 
While the directorate generally sets the agendas of common meetings, community 
representatives are encouraged to add issues to the agenda and voice their opinions freely. 
However, some representatives, while leaders within their communities, are reluctant to 
articulate their views in the general meetings. For some this represents a lack of confidence, 
for others a lack of interest, and for others still, there is a lack of substantive knowledge of 
the issues at hand. As a result, a variety of initiatives have emerged that attempt to "train" 
leaders. Sessions are geared to educate leaders on complex legal and technical issues so that 
they can participate meaningfully in Forum meetings and then effectively communicate 
these issues to their communities. 
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Many of these efforts have been undertaken by the NGO assessorias whose primary 
function is to prestar servifo (lend assistance) to the organired Popular Movement. NGOs 
have published educational materials for leaders and communities. Along with socially 
educational assistance, technically oriented NGOs hold training courses taught by their 
engineers and architects to familiarize leaders with the basics of the url>aniz:ation process. 
Additional training for the representatives has been developed by the Forum itself. Because 
of the traditional lack of coherence and transparency in budgetary, legal, and technical 
dealings, three camaras, or working groups, were created in 1994 to discuss these issues. 
While the working groups are dependent on the participation of community members, 
organizational and technical expertise are mainJy provided by NGO representatives and 
URB staff at this initial phase. Yet as everyone involved in PREZEIS comments, ~'this is a 
learning process for all of us." 

PREZEIS Representatives and Their Communities: Creating Democratic 
Linkages? 

As the previous section demonstrates, as a result of PREZEIS leaders are not only officially 
recognized as representatives of their communities, but through participation in the 
COMULs and the Forum, they obtain some of the skills and tools necessary to set agendas 
and direct policies. While institutionalized pathways have been developed to open channels 
of communication and debate, mechanisms to implement the principal objectives of the 
program-to ititegratefavelas both physically and politically into Recife's formal urban 
structure-have been more difficult to establish. The ability or willingness of leaders to 
translate the achievements of PREZEIS to the community level varies a great deal. 
PREZEIS has contributed to the leaders' role as a watchdog/partner in overseeing 
municipal resource distribution, and has established their formal participation in local 
government. It is important to note how leaders' efforts contribute to the well-being of 
favela populations. Do PREZEJS leaders act more democratically than other leaders and 
share the information and power that they have gained by their participation? How do the 
individual objectives and strategies of these "community mayors/' as one leader termed 
himself and his colleagues,

21 
affect Recife's political culture? 

These questions are addressed in the following section, which depicts various struggles 
and opportunities that face COMUL representatives in some of Recife's Special Zones. My 
intent in this chapter is not to reach any final conclusions on leadership. Rather, I hope only 
to begin a process of questioning and examination by provoking new ideas and 
perspectives on the diversity and significance of community leadership in participatory 
programs. 

Favela Leadership in Recife: New Roles and Responsibilities 

In Reeife, many favela leaders who emerged during the Urban Social Movement era have 
become players, rather than protesters, in the urban policy network. In addition, the new 
climate of parceria (partnership) has produced a variety of new leaders who are attracted by 
the material and political gains that have become available to organized communities. 
PREZEIS recognizes that the physical and political development of squatter settlements are 
often closely linked. The local state's role in nourishing this connection is one key to 
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creating the "new rules of coexistence" between the state and the general population that 
Jacobi cites as essential to Brazil's democratic transition.

22 
Yet civil-society actors as well 

must work towards these challenging goals. 

The role of community leaders is especially vital to this process. As COMUL 
representatives, leaders are faced with a variety of new challenges and responsibilities. 
They have a duty both to the communities they represent and to the new institutions that 
they are helping to shape. However, each leader has motivations and strategies that are 
formed by their individual experiences and perceptions. While there is room for diverse 
styles and strategies in representing their communities, all PREZEIS leaders must 
ultimately fulfill certain technical roles that override individual preferences. 

For example, because community residents often require training to use and maintain new 
systems, the local representative must actively involve the community for the project to be 
successful. Here, the relationship between physical infrastructure and community 
participation is interesting for a variety of reasons: (1) it provides a point of collective 
mobilization; (2) it establishes the legitimacy of residents' rights by requiring them to 
participate in making decisions that affect their communities; and (3) it demonstrates the 
local authorities' willingness to provide the connnunity with the infrastructure and services 
that all citizens deserve. In order to establish these linkages successfully, however, they 
must be conscientiously fostered. To understand how different types of leaders approach 
these tasks and the challenges that accompany them, I look at PREZEIS representatives in 
three squatter settlements: Pina, Joao de Barros, and Entra Apulso. 

Urban Consolidation and Political Democratization in Pina: Contradictions 
of an Authoritarian Leader 

The community of Pina, one of Recife's largest and most consolidated squatter 
communities, sits on more than 42 hectares in the city's Southern zone. Just three blocks 
from the beach, Pina is a poor community of 42,000 residents who live in the midst of rich 
surroundings. Most of Pina' s residents have family members who arrived in the area 
during the 1950s. Early settlers filled the swamps and tidal waters with shells and debris to 
create landfills to support their shacks and huts. While Pina had always had an active 
population with a variety of social and educational groups, the late 1970s and early 1980s 
were periods of intense political participation and mobilization. Threatened by Recife's real 
estate and infrastructure boom in the 1970s, when large hotels and apartment buildings 
sprang up in the nearby Boa Viagem beach district, residents fought for land titles and other 
urban rights through protests and marches. During the time, Pina's Residents' Union 
(UMP-Uniao de Moradores) adopted the logo of a raised fist inside a house with the 
caption Pina e luta e resistencia (Pina is struggle and resistance). 

In 1988, after years of "struggle and resistance" as well as savvy negotiation, Pina 
eventually received funds from Brazil's National Bank for Economic and Social 
Development (BNDES-Banco Nacional de Desenvolvimento Economico e Social) to 
finance Projeto Pina, a series of public works that paved streets, dug drainage canals, and 
built schools and day-care centers in the community. Through these works, the community 
became transformed from afavela (squatter slum) to a bairro popular (poor neighborhood). 
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While Pina' s leadership has successfully addressed many of the area's physical needs, one 
of the biggest challenges facing· this community today is political. Years of activism and 
power plays with local officials have divided the community by encouraging leaders who 
want power and will do almost anything to get it. While Pina has benefited greatly by the 
efforts of dedicated local leaders, years of oppositional community activism and protest 
have proven problematic in bringing the community to understand the democratic 
transitions that have been going on around it. Pina' s internal election process and 
community politics maintain strong vestiges of non-democratic ways. 

Because of partisan tactics within the community's internal chapa (slate or single-party 
ballot) system, Pina became sharply divided during community election periods at the end 
of 1994. Walls all around the community displayed messages and advertisements for each 
of the parties represented, Chapa 1 (the party in power) and Chapa 2 (the opposition party 
whose presidential candidate was a former community president). The painted walls 
outside many homes in the community revealed which chapa the residents suppo~ 
alienating those affiliated with the other side. Chapa. 2's slogans were typical of opposition 
parties decrying those in power and pressing for change and democracy. Chapa 1, on the 
other hand, reminded residents of all this party had accomplished during their 12 years in 
power. They implored residents to "remember those who helped the community get out of 
the mud" and warned voters of opportunists who lack commitment to the "community's 
history of luta e resistencia." Because of the divisiveness of chapa election strategies, 
friendships were affected and families became divided when chapa allegiances were 
revealed. Candidates even became suspicious of non-aligned outsiders spotted chatting 
with members of the other chapa. 

The chapas were equally covetous of PREZEIS control. On walls and in flyers, both 
chapas claimed they would expand the size of ZEIS and continue to fight for the continued 
urbanization and legalization of the community. In order to publicize the benefits they 
would bring to the community and attract resident support, both chapas threw street parties 
with live music; paraded down streets with banners, chants, and songs; handed out flyers 
that contained lists of promises and supporters; and spoke on community radio programs 
denouncing the opposition. While Chapa 2 representatives claimed that they had no partisan 
or personal aff"tliation to a political party or elected official, several well-known politicos 
lent support by attending their meetings. Likewise, Chapa 1 financed the campaign through 
gifts from a variety of officials. However, the community was not beholden to the donors. 
It simply took what it could from them (i.e., cars with loudspeakers to lead Chapa 1 
parades down the street, T-shirts to wear, and beer to drink along the way). 

The reputation of Chapa I's primacy COMUL representative was mixed. He·had a great 
deal of power, connections, and know-how to get things done. However, he was highly 
protective of this power. While other members of the chapa had a general understanding of 
the PREZEIS program, many claimed, "he was the one who really understood." While 
some meetings were held to inform the community about PREZEIS, the leader often used 
these forums as opportunities to gain personal support rather than to educate. 
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Chapa 1 's hard work has visibly benefited Pina in many ways, yet its record on 
encouraging participation has been greatly criticized. Members of the community and 
colleagues who have come into contact with Pina' s leader in the context of PREZEIS often 
remarked upon his heavy-handed leadership style. Community-wide meetings of the UMP 
were dominated by his lengthy monologues and impassioned diatribes. After dedicating his 
career to community activism and organization, Pina' s president had a difficult time 
loosening some of his control over the community, often stifling the participation and 
advancement of other community members. Community members who benefited from their 
interaction with this leader were those who pledged their support to his presidency and 
subsequent reelection, even if they were quietly cautious of the potential results. 

When Chapa I lost the election by 827 votes to 1,441, people claimed that despite the 
benefits that its leader had brought the community in the past, Pina' s residents had had 
enough of him; they were tired of his taking control of everything, and they wanted their 
community back. Chapa 2 is now in control of the COMUL and, according to a variety of 
sources, there is infighting and conflict within the group. One URB representative 
explained that Chapa 2 has had difficulties because of their lack of experience. Another 
remarked that because Chapa 1 's president dominated everything, when he lost the election 
a big void was created in the community's leadership and knowledge base. They suggest it 
will take some time before Chapa 2 representatives will be able to fill in this empty space. 

For now, this intense personalization of community politics has caused a backlash both 
within the Residents' Union and the Forum, as both colleagues and neighbors lost interest 
in this fighter who had not yet learned to practice the democratic ideals that he preached. He 
is an example of what can happen when community leadership becomes concentrated in 
one individual for too long. While much of the community' s material advances can be 
attributed to this leader's efforts, his tight grip created difficulties for other leaders within 
the community. What will happen with Chapa 2 as Pina's link to PREZEIS is unclear. The 
COMUL representatives experienced problems initially and will continue to struggle as 
long as they follow the patterns set by Chapa 1 's old-style personalist politics. 

The Struggle for Resident Participation and Community Change in Joio de 
Barros: The Challenge of a New Leader in a Dynamic Context 

The community of Joao de Barros is part of Santo Amaro, one of Recife's oldest squatter 
settlements. Like much of the city's favela population, early residents in the 1920s begun to 
create landfills upon which to build small wooden shacks covered with straw. When the 
administration of Governor Agamemnon Magalhaes attempted to relocate Santo Amaro' s 
population to the periphery of Recife during the beginning of the dictatorship in the mid-
1960s, many residents moved to what was formerly the island of J oao de Barros and filled 
in the surrounding area. 

With only 1,420 residents, Joao de Barros has few resources. There is no community 
organization other than the Residents' Council, no school, and no posto medico. In 
addition, there are no paved roads in the community, and drainage systems are inadequate. 
Open canals in the middle of the community's narrow dirt roads are often filled with 
wastewater and other refuse. Participatory policies are difficult to implement in 
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communities like Joao de Barros because of the socioeconomic burdens that occupy most 
community members' time. Most Joao de Barros residents are more concerned with 
survival than they are with land titles and paved roads on a day-to-day basis. While many 
favela communities become mobilized around a particular issue such as tenure security or 
urban service acquisition, some squatter areas have been less inclined to organize. Often it 
is the poorest communities, and thus the ones who are in most need of public-sector 
attention, that have failed to articulate demands and gain state assistance. As a result, in 
areas where the level of community participation is relatively low, the motivations and 
strategies of leaders are essential to effecting change. 

Joao de Barros is an example of such a place. While this community is centrally located, 
the signs of modernization, such as tall buildings and fast-food restaurants, that can be seen 
from the favela contrast sharply with the rural feeling of the small settlement. Yet because 
of recent attempts by one local leader to organize the community and become active in the 
PREZEJS program, City Hall's attention to this settlement has produced visible impacts in 
improving the area's physical consolidation. Because Joao de Barros has no cadre of 
entrenched leaders with ties to various candidates and parties, and no history of organized 
"struggle and resistance" against the poder pUblico, PREZEIS has provided this community 
with an opportunity to become both internally organized and articulated into the formal city 
around it for the first time. 

In 1987, a 28-year-old resident of Joao de Barros read about PREZEIS in a popular 
journal. He resolved to organize his neighbors to solicit status as a Special Zone for the 
community. Later that year, he was voted President of Joao de Barros and the community 
was approved as a ZEIS. Although participating in PREZEIS had produced few concrete 
results for this community in the first seven years with a COMUL, involvement in 
PREZEIS finally paid off for Joao de Barros in 1994 when it was voted the top priority for 
the first dispersal of ZEIS urbanization funds. 

One key infrastructure priority for Joao de Barros is community-wide sewage treatment In 
Recife, only 30 percent of the homes have proper sewage systems. As a result, when Joao 
de Barros was chosen to receive PREZEIS funds for sewage and drainage, the president 
called a meeting to discuss the residents' willingness to install toilets, which would be 
necessary for the sewage system to function correctly. Although the several meetings to~ 
discuss the transformations that would occur resulted in a community vote of 85-0 in 
support of the new system, the president predicted that keeping the system functioning 
would be a challenge because of the new habits that community members would have to 
adopt. Community leadership assumed the responsibility for overseeing this process and 
acting as mediator with the local urbanization company. 

In addition to improvements to the community's sanitation infrastructure, involvement in 
PREZEIS has brought other avenues of participation to the area. Apart from the two main 
roads in the community, no street names existed in the settlement. As part of the urban 
consolidation process, the community's residents voted on official street names, raising the 
level of participation in the area and giving residents a sense of ownership in the progress 
in their community. Since the community has been involved in PREZEIS, residents have 
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become aware that organizing seives a useful purpose and that the poder pUblico will listen 
and respond Since the favela became a ZEIS, meeting attendance rose from approximately 
35 people to 90 because, as one resident explained, "people want to know what is going on 
in their neighborhood; they want to know their rights." 

While community participation and interest have increased, general mobilization remains 
low and it is especially challenging to find other residents who are willing to talce over as 
leaders. Many residents continue to shun participation because of lack of interest or 
cynicism. In addition, many community members are still wary of individuals involved in 
organized politics, inside the community or out. While he sometimes feels that he receives 
more positive recognition outside of the community than from within, this community 
leader's presence at Forum meetings and his hard work has paid off for his community. 

Interestingly, the leader of Joio de Barros has emerged as one of the most capable and 
respected leaders within the PREZEIS Forum, yet he claims he has no interest in politics 
outside the community. He shuns political connections and deals with politicians solely as a 
means for community improvement However, be is in no sense a "radical." While be has 
always supported the struggle of other favelas to change Recife's norms, he has never been 
a militant member of the organized social movement, as many other COMUL 
representatives have been. (1bis might be a result of the fact that he was a teenager during 
the heyday of Recife's organized social movement and became politically active only after 
Brazil' s authoritarian regime bad ended.) Thisfavela president is wary of old-time 
clientelistic politicians and believes in PREZElS's potential as an institution that can change 
some of the ways in which politics in Recife are conducted. 

The leader of Joio de Barros has not only contributed to enhancing PRE.ZEIS as an 
institution through his participation, but he has also helped to spark participation and 
awareness of local events within his community. Most important, however, his ability to 
further the community's physical and political consolidation comes from his participation in 
PREZEJS, rather than from clientelism or individual politics. As a result, he explains, Joio 
de Barros now acts "as a mirror for URB." He predicts that Joio de Barros will also be a 
guide for PREZEIS and the democratic objectives that it espouses. 

Finding a Space for Entra Apulso: Two Leaders and Two Strategies in the 
Favela that Wouldn't Give Up 

The small/ave/a ofEntra Apulso is located in the highly valorized beachside area on the 
south side of Recife, Boa Viagem. Although settlers arrived many years before Boa 
Viagem had been invaded by the high-rises and hotels, most nearby favelas disappeared as 
a result of City Hall's removal and disappropriation efforts in the 1970s. When many 
current residents arrived in Boa Viagem during that period, Mayor Augusto Lucena would 
descend in a helicopter to see the huts that had been erected there. Believing that this fast
growing beach community should not be marred by the existence of poor squatter homes, 
Lucena ordered the shabby structures to be tom down. Yet each time city employees 
destroyed the squatter's homes, the favelados would rebuild them at night. The city 
officials were amazed by the persistence of the poor and remarked that "eles estfio entrando 
a pulson (they have pulse, life, real tenacity). Since then, the remnant/ave/a has been 
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known as Entra Apulso and has continued to distinguish itself as afavela that won't give 
up. 

Today, Entra Apulso, with 1,097 families residing on 1.7 hectares, is the only favela left in 
Boa Viagem. Wooden houses with cement or clay floors line the crowded and unpaved 
streets, which fill with water after it rains. While the community is poor (most households 
earn less than two minimum salaries), there is a great deal of activity and movement in the 
area; groups of children play outside, and informal commerce in the form of small 
storefront cantinas and repair shops appears to thrive. Nonetheless, Entra Apulso faces 
serious socioeconomic challenges which provide sharp contrasts to the surrounding high
rises. Unlike their fully-mbanired neighbors, only 40 percent of the favela 's families have 
water ·inside their homes and 32 percent do not have toilets. Most homes have electricity, 
but many of the hookups are pirated and pose safety haz.ards. 

In light of the area's dwindlingfavela population, the Entra Apulso Residents' Association 
(unofficially assembled since 1978 and officially established in 1983) has actively fought to 
preserve the community and to improve its physical inframucture. There have been many 
times, however, when the group did not believe they would ever be eligible for land titles 
because of the community' s location next to some of the city's most desirable real estate. 
Th.is apprehension intensified in the early 1980s when Recife' s posh "shopping center" 
was erected next to thefavela, adding even more to the area' s value. Moreover, the original 
plans showed a new condominium complex next to the mall, which would have meant the 
end of Entra Apulso. 

After the inception of the mall plan, however, the community did not passively await its 
fate. One of the founding members of the Residents' Association, who cunently serves as 
COMUL co-representative, attended meetings with the management of the shopping center 
to negotiate on behalf of the community. According to him, the mayor at the time wanted 
300 families relocated in order to allow more room for the mall's parlcing lot and 
construction plans. The community refused to budge, and the shopping center modified its 
plans. 

When it was proposed in 1987 that a road be built through Entra Apulso to accommodate a 
bus line to the mall, the mayor encouraged the shopping center' s management to come to an 
agreement with the favela. After a long negotiation process, the community agreed that the 
road could be built on two conditions: (1) that Entra Apulso would become a ZEIS, and (2) 
that the mall developers would provide new homes to those families who were removed in 
order to make way for the road. According to one leader, the residents refused to move 
from their homes until the area was declared a Special Zone. The mall has subsequently 
helped the favela with money for community events such as youth programs and job 
training. 

In contrast, negotiations with City Hall have been less smooth. Entra Apulso bas been a 
ZEIS for eight years and it is currently ranked fourth on the priority list to allocate 
PREZEIS resources. However, the community has seen no material or infrastructure 
changes and has experienced constant frustration in the legaH:iation process. Some of the 
infrastructure delay is a result of technical problems that the state water and sewage agency 
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is experiencing in the area. When Entra Apulso received votes in the Forum in 1994 to be 
one of the eight favela zones to receive PREZEIS resources, the community decided that 
the money should go toward the installation of proper sewage treatment systems. 

Entra Apulso is one of the few communities with COMUL cq-representatives who play 
equal roles. Sometimes this breeds cooperation, and sometimes it leads to conflict, yet this 
pair has contributed significantly to protecting the community's land tenure and furthering 
its urbanization status. One representative became involved in community activities in 1990 
after the community became a ZEIS. He says he was interested in the program and wanted 
to learn more about its ability to protect the area. The other's motivations were similar. He 
had lived previously in a nearby favela that was removed by real estate interests and, as a 
result, he wanted to protect his new home in Entra Apulso from the same fate. Both leaders 
have their own businesses, a status which gives them the flexibility to devote time to 
community matters and to approach their involvement as a contribution to the community, 
rather than as a career. 

One of Entra Apulso' s COMUL co-representatives states that he generally tries to avoid 
compromising positions with politicians. He claims that the other co-representative, 
however, is more willing to strike bargains or act in a conciliatory way to gain favor with 
city officials, and he acknowledges that sometimes this is necessary to see results. He 
states forcefully, 

The popular movement today is fragmented and corrupt. ... Sixty to seventy 
percent of the people involved in the popular movement are out for self-interest 
rather than general interest [and] are now employed at the URB. People who are 
supposed to be representing the popular movement are living in cushy casas de 
tabua -all contradictions. That's what a lot of people are doing. They become part 
of the contradictions. On its own, the popular movement didn't change anything in 
terms of political opening in Brazil. The system came to them, legitimized them, 
raised them to importance. Why? Because it was trying to get legitimacy itself. 
They need each other. The city council members find leaders to get reelected. They 
fuel each other's careers. Where does the community fit in?~ 

This leader's cynicism stems largely from the fact that some leaders use the movimento 
popular and the PREZEIS Forum as launching pads for political careers and personal 
enrichment. He stresses that PREZEIS is an institution with specific goals; it should not be 
subject to the politicization and opportunism that has plagued Recife~ s popular movement. 

Yet he also adds that in many ways, PREZEIS' democratic goals are furthered: "with 
PREZEIS the pod.er pUblico gives us more respect than before. We are integrated with the 
pod.er pUblico. We have the direito de cobr<mfa (the right to collect on promises and 
obligations); now there is more space to discuss and vindicate." 

On this point, the two leaders agree that PREZEIS is significant because it is an important 
space for developing a democratic system in Recife. In addition, PREZEIS has increased 
the level of participation within the community. "In the last election," they boast, "there 
were 880 voters of 1, 100 houses." While both leaders lament that the community still 
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doesn't fully understand PREZEIS and that more community education is needed, they do 
agree that many residents are more aware of their rights as "real citizens" as a result of 
PREZEIS. 

The Institutionalization of Participation: Democracy in Action? 

PREZEIS attempts to create a democratic structure for state-society interaction, yet the 
political exchanges that occur outside the walls of the URB are often more significant for 
detennining the distribution of urban services than the procedures established within. This 
important space that has become a classroom of democracy for its active participants has a 
variety of effects on Recife's political culture. Yet PREZEIS and its participants cannot 
alone reverse the nondemocratic culture around them. The cilrrent fragility of the popular 
movement and the institutions that have developed since 1979 reflect the fragility of 
Brazil's larger democratic process. A lack of more firmly-established institutions allows 
clientelism and authoritarian ways to continue. Uneven power structures often force leaders 
to accept trocas (exchanges) in order to see results, as real negotiation is difficult for those 
on the "wrong side" of the walls and barriers that have come to characterize urban Brazil. 
At the same time, however, while PREZEIS and other participatory institutions cannot 
control extra-institutional relationships and inter-community politics, they do provide a 
variety of models and incentives for developing "new rules of co-existence." 

The preceding case studies reflect the immense diversity that exists among COMUL 
representatives and the new/old rules that have been created/perpetuated. While it is difficult 
to pinpoint how participation in PREZEIS has affected these leaders' political relationships 
and strategies, it is possible to evaluate how their personal strategies and objectives mesh 
with those of the prevailing political culture as well as those of citizen participation 
initiatives. 

In Pina, there was a tension between the material and political benefits achieved by an 
authoritarian, insecure community president. This leader did a great deal to attract the 
attention and resources of the local government to attend to community needs. Yet his fear 
of losing power caused him to tighten his grip on community events almost to the point of 
strangulation. Gradually, residents began to view this leader as a strongman who inhibited 
democratic participation and thwarted the decentralization of community power. His 
nondemocratic leadership strategies destroyed his legitimacy both within and outside of the 
community. As a result, Pina' s residents elected his opponent after a contentious election. 

In contrast to Pina' s fiercely competitive leaders, the president and COMUL representative 
of Joao de Barros is still hoping for someone willing and able to take his place. In Joao de 
Barros, PREZEIS introduced an element of participation and involvement where there was 
little before. Community interest was sparked by the leader's efforts and the PREZEIS 
resources that proved his labors worthwhile. After years of being subject to the whims of 
governmental authorities and real estate market forces, the residents of Joao de Barros 
gained control over their community. Yet political power, foreign to most of the local 
residents, will not be grasped immediately. Multitudes of broken promises over the years 
have bred skeptics and encouraged apathy. 
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In Entra Apulso, two leaders, pragmatic negotiators in different ways, attempt to preserve 
the physical integrity of their increasingly valorized neighborhood and raise the quality of 
life of its residents. Through dedication to their community and to PREZEIS as an 
institution, both leaders, while cynical and jaded at times, continue to fight for land rights 
and infrastructure in the face of technical and legal adversity. Through the steady leadership 
and skillful negotiation strategies of the two men, Entra Apulso has adapted to and even 
thrived because of the presence of Recife's exclusive "shopping center" next door. Even in 
the shadow of McDonald's and luxury department stores, Entra Apulso is a Special Zone 
that has maintained its pulse and articulated itself as a ''player" in a league with much larger 
and better-equipped teams. 

In all of the above cases, democratically elected leaders have demonstrated various types of 
behavior and experienced difficulties in dealing with local officials, as well as in motivating 
the residents of their communities. While disinterest and free-ridership will be present in all 
settings, effective leaders will motivate community members to become involved and 
informed. Other leadership tactics, however, such as control over information and decision 
making, and making deals with local officials to further one's own power or career 
options, can inhibit participation and undermine the democratic goals of participatory 
programs such as -PREZEIS. 

To make sense of observations in the field, we must continue to ask questions and look for 
new models to analyze the political relationships emerging from the fact that in many cities, 
favelas are the site of democratic transformation and citizenship-building. As the case 
studies prove, democratic process does not ensure democratic substance. In a climate 
where most community representatives are popularly elected, it is necessary to create new 
models that capture the diverse leadership styles and strategies of today' s community 
representatives. Likewise, new categories must be developed to examine the complexities 
of leader-state relationships. While polarized terms such as "co-opted" or "autonomous" 
might have been useful for studying leader-state relations in more oppositional times, the 
present context requires a new vocabulary to discuss the types of partnership and 
negotiation that leaders engage in with the state on behalf of their communities. As one 
NGO representative commented, ''PREZEIS is schizophrenic-both democratic and 
clientelistic at the same time."

24 
Likewise, as observers and critics of policies and politics, 

we must develop methods to capture the dynamism, and even "schizophrenia," of local 
processes in order to better understand which circumstances enhance the democratic aspects 
of participatory programs, and which bring out their dysfunctions. 

In conclusion, it is clear that PREZEIS has produced many diverse, and even 
contradictory, trends. Yet it is by most accounts a "work in progress" that is on the 
caminho certo (right path). The cases described above demonstrate that while vestiges of 
authoritarian political relationships continue to exist in Recife, both the participants in and 
structure of PREZEIS have the potential to reward leaders and other key actors who 
participate in democratic institutions, and ultimately to reject those who are stuck in the 
oppositional and undemocratic mud of the past. 
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Chapter 13. From Corlifos to Favelas: Housing Policy in Sao 
Paulo in the Twentieth Century 

Mark Setzler 

Introduction 

The twentieth century has been a period of profound change and challenge for the city of 
Sao Paulo. Change, in the form of a century of economic, demographic, and political 
evolution, has transformed Sao Paulo into a modem, industrialized city essential to the 
prosperity of Brazil as a whole. The economic shocks of the 1980s and an increasing 
presence of industrial growth in other areas of Brazil notwithstanding, as late as 1994 the 
city and its surrounding communities continued to generate a full one-third of the entire 
industrial output of Brazil and to produce 41 percent of the national GNP.1 Interrelated with 
the remarkable growth of the city's industrial base throughout the postwar period, massive 
urbanization has produced a population explosion in which the number of persons living 
within the metropolitan area has more than doubled within the last two decades. 

2 
While the 

Sao Paulo labor market has remained saturated since the beginning of the 1980s, 3 in
migration nevertheless has produced a two-fifths increase in population within just the last 
ten years.

4 
There are signs that overall rates of growth, particularly in the central areas of 

the metropolitan area, are beginning to slow somewhat, but the region as a whole has 
continued to expand even as the job market has contracted.

5 
At the mid-1990s, the 

population of Sao Paulo stood at 15.8 million inhabitants with no apparent end to the 
growth in sight. 

6 

Such levels of rapid growth have placed enormous demands on limited social resources. In 
no area is the difficulty to meet basic social needs more evident than in national, state, and 
local efforts to generate adequate supplies of housing in Sao Paulo. Of the 8 million unit 
housing shortage in Brazil, one-fourth of the entire national deficiency occurs within the 
state of Sao Paulo.

7 
Within the metropolitan area alone, there is a housing deficit of some 

800,000 units. In addition, a 1991 estimate by Sao Paulo housing authorities indicates that 
7.7 million city residents live in structurally deficientfavela (shantytown) housing, cortifOS 
(multi-family tenements), precariously built homes, or nonurbanized subdivisions lacking 
essential basic services. In sum, nearly 70 percent of the 12 million residents of the 
municfpio of Sao Paulo live in a precarious housing situation. 

8 
Although the rate of 

municfpio and state government-constructed housing in the greater metropolitan area has 
increased quite dramatically in the decade following military role, official housing 
production policy remains at all levels of government largely symbolic and thoroughly 
incapable of meeting either Sao Paulo's immediate or forthcoming housing demands. 9 

Despite governmental production efforts, a dramatic fall in the purchasing power of 
Brazilians over the last several decades has occurred within a context of ever-increasing 
competition for scarce housing resources in Sao Paulo. The consequence of these trends 
has been to push housing prices much higher than many residents can afford (Figure 13.1). 
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In no area is the inability to secure adequate housing and urban infrastructure at an 
affordable price better evidenced than in the ongoing explosion in the population of Sio 
Paulo'sfavelas which have increased from one percent of the city's population in 1973, to 
8 percent in 1987, to 19 percent of all Paulistanos in 1993.

10 

Figure 13.1 
Price of Land, Cost of Living Index, and Real Purchasing 

Power in the Sao Paulo Metro Area, 1959-1991 
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Source: COGEP 1979; DIEESE 1979; EMBRAESP, various years. Cited in Lucio Kowarick and Milton 

A. Campanario, ''Industrialized Underdevelopment: From :Economic Miracle to Industrial Crisis," in Socicil 

Struggle and the City: The Case of Siio Paul.o, ed. L. Kowarick, trans. W. H. Fisher and K. Mundy (New 

York: Monthly Review Press, 1994). 

Despite recurring policy initiatives by all levels of government in Brazil, why has 
government-financed housing production in Sao Paulo fallen so short in meeting the needs 
of city residents? This chapter offers an explanation for the current conditions in the Greater 
Sao Paulo Metro Area by analyzing the central motives, strategies, and events that have 
influenced the major actors in housing policy in Brazil and Sao Paulo throughout the 
twentieth century. The first section of the paper challenges conventional understandings of 
housing policy, offering an alternative definition and analytical model by which to better 
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examine policymaking in housing as it has historically developed in the Brazilian context. 
The second section of the chapter attempts to understand the historical development of 
housing policy in both Brazil and Sao Paulo as consistent with a game theoretical model of 
competing state and society actors maximizing their preferences. It does so by identifying 
the historical origins and rank-ordering of policy preferences for key actors in housing 
policy. It also outlines the preference maximization strategies employed by these actors in 
housing issues. Finally, the last section of the chapter examines a series of events, 
including both the transition to decentralized democracy in Brazil and the "exhaustion" of 
further peripheral expansion in Sao Paulo, as central elements in understanding the 
structural transformations and continuities that characterize contemporary Brazilian housing 
policy. 

Self-Help Housing and Housing Policy 

In light of highly visible policy failures as well as the general deficiency of governmental 
funding relative to the enormity of the housing shortage in Sao Paulo, critics have 
alternately assailed housing policy within the greater metropolitan area as either a "no
policy" or a policy of "urban laissez faire."

11 
Housing policy understood as a no-policy 

indicates a complete absence of governmental activity in the planning and provision of 
housing, while urban laissez faire suggests an intentional government strategy of minimal 
assistance and regulation in favor of allowing market forces alone to drive housing 
production. Neither of these characterizations accurately assesses the role of government in 
housing policy in Sao Paulo. To the contrary, careful examination of national, state, and 
municipal activity reveals an active state that for a half of a century or more has carried out a 
complex array of policies. These policies, taken together, comprise two different, yet 
interconnected governmental strategies in the provision of housing. 

Defining Housing Policy 

The first strategy of housing policy in Sao Paulo-the actual construction, marketing, and 
financing of homes by the government-began under the national administration of Genllio 
Vargas in the 1930s and continues to the present through a variety of programs at the 
federal, state, and municipio levels. This first approach has constituted the most visible 
sphere of state activity in housing and until only recently has received almost all of the 
governmental resources devoted to the production of housing units. Nevertheless, the great 
majority of housing construction within the greater Sao Paulo metropolitan area has 
occurred with little or no assistance from governmental financing and production programs. 
Indeed, most housing construction in Sao Paulo in the last century has not even occurred in 
the formal housing sector at which traditional housing programs are targeted. Instead, the 
large bulk of living units in Sao Paulo have been produced through self-help construction 
in the informal housing market. 12 

• 

Given the centrality of the informal market in meeting housing needs, a second sphere of 
state activity in housing policy is comprised by policies to promote self-help construction in 
the ostensibly illegal subdivisions and infavelas of Brazil's informal market.13 Precisely 
because it falls outside of what is generally defined to be housing policy, the production of 
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housing as a consequence of governmental actions taken within housing-related urban 
policy arenas is much less studied than conventional public housing programs. Housing 
policy, nevertheless includes a scope of initiatives that is broader than the simple · 
production of housing units. There are a number of overlapping structural and urban 
service requirements essential to form even minimally adequate shelter. In their 1990 study 
of living conditions in Sao Paulo, housing analysts from the State Foundation of Data 
Analysis (SEADE-Fundafao Sistema Estadual de Analise de Dados) suggest that housing 
policy can not be fully evaluated as distinct from a variety of related urban policies and 
conditions. Specifically, the SEADE researchers present a model for classifying housing 
conditions that, in addition to traditional structural integrity issues, incorporates security of 
land tenure and ownership, provision of basic utilities, and sufficient familial space as 
necessary measurements of housing quality.

14 
Uti1izing the conception of housing 

production as an integrated component of a broader framework of overlapping and 
mutually influencing urban policies points to a number of areas of state activity in housing 
often overlooked by analysts. Careful examination of the nature of governmental activity in 
a host of housing-related issues in Sao Paulo reveals a clear pattern of state intervention 
toward specific policy outcomes in the production of housing. Simply put, governments 
have manipulated a broad range of policy arenas to induce and discourage different 
individual choices and patterns of behavior in exercising housing options.

15 

Self-Help Housing Production as a Housing Policy 

Obscured by dozens of insufficient, yet highly visible national, state, and municipal 
housing programs, the primary governmental response to housing shortages in Sao Paulo 
throughout the twentieth century has been to encourage the creation of "illegal" 
subdivisions of lower-income housing. Through governmental activity in such areas as the 
provision or withholding of basic utilities, the degree to which building and zoning laws 
are enforced, and the placement of both public works projects and transportation routes, 
governments have created a variety of incentives conducive to self-help construction at the 
outer-limits of the city. 

16 
As one observer notes, the singular emphasis on construction and 

financing programs by politicians seeking to maximize public favor in the context of limited 
housing resources constitutes "a flagrant contradiction" in regard to the relative importance 
of alternative modes of state intervention into housing production markets in Brazil. 17 Self
help construction at the periphery of the city in Sao Paulo has existed regardless of regime 
type and within a political dynamic that is fundamentally different from that shaping state
sponsored housing construction. Indeed, as of 1979, more than 3,500 clandestine 
subdivisions of self-built housing had already been established in Sao Paulo, covering an 
estimated 35 percent of the total urban space of the municipio.

18 
Because of periodic 

programs granting amnesty to illegal subdivisions, the total official number of illegal 
subdivisions has appeared to decrease over the last several decades. In terms of overall 
housing production in the metropolitan area, nevertheless, most available estimates of 
housing production suggest that self-help construction at the periphery is responsible for a 
minimum of 60 percent of existing housing reserves.

19 
These estimates are borne out in the 

data available on growth rates for the periphery of the metropolitan area vis-a-vis 
population growth within the nucleus of city. Between 1970 and 1980, for example, the 
population of the periphery grew at nearly twice the rate of the population located at the 
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center of the city. Although overall growth rates slowed somewhat between 1980 and 
1991, peripheral population expansion has still occurred at a rate three times of that in the 
nucleus of the metropolitan area.20 

Despite the emphasis on conventional state housing policies found in both political rhetoric 
and many policy analyses, state production of housing during its peak period of 
production-1964 to 1985 under the military regime-generated only a minute 2.5 percent 
of housing units in the metropolitan area.21 While there is some amount of variance in 
estimates of total self-help hous~g production levels, available evidence clearly indicates 
that self-help at the periphery until only recently has constituted the primary means of 
housing construction in Sao Paulo. A full evaluation of housing policy in Sao Paulo clearly 
must assess the impact of the many traditional state initiatives explicitly devoted to the 
fmancing and construction of dwellings. Focusing on such policy features alone, however, 
ignores substantial evidence which suggests that official housing production and finance 
programs have historically served a secondary role to that played by a de facto housing 
policy of encouraging self-help construction, particularly with respect to housing for the 
popular and working classes. 

The Development of Housing Policy in Sao Paulo as a Variable-Sum Policy 
Game 

Given the well-known limitations to direct government housing production and fmancing, 
how are we to account for the persistence of these conventional programs in the face of the 
state's oveiwhelming reliance on self-help construction to actually produce most housing in 
Brazil? A possible answer to this query is that the dual-strategy (formalfmfonnal) 
governmental approach to chronic housing shortages in Sao Paulo has interacted to form an 
overlapping body of essentially variable-sum housing policy in which all sectors have 
benefited, albeit unequally, from state activity in the housing arena. Drawing from game 
theoretical models of non-cooperative interaction between competing actors-in this 
instance, the division of limited housing resources among competing groups in Sao 
Paulo-distributive public policies can be placed into two types: variable-sum and zero
sum games. Variable-sum games are situations in which the strategic actions taken by 
actors competing over a given set of social goods can affect the quantity of total goods 
available for division. Non-cooperative game theory suggests that within the context of a 
variable-sum game, competing actors will struggle over the division of goods but 
nevertheless rationally cooperate in those areas where doing so will expand the total amount 
of available goods. According to the theory, in the instance that the gains for each actor 
would be larger through cooperation alone, competition is likely to be forsaken altogether 
in favor of cooperative division of goods. Zero-sum games, on the contrary, are situations 
characterized by a finite number of goods in which the gains of one actor directly translate 
into a direct loss for all other competing actors. Zero-sum games are thus highly 
competitive, and tend towards both "pure conflict" and the complete absence of 

• 22 cooperation. 

Applying non-cooperative game theory to the development of the Brazilian state's dual-· 
strategy approach to housing policy in Sao Paulo reveals the presence of both zero-sum and 
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variable-sum components. This combination of strategies maximizes state influence with 
respect to its different constituencies while minimizing the risks of social strife. In the 7.Cl'O

sum government programs of housing production and finance in the formal housing 
market, state assistance has remained almost exclusively available to well-off BraziJians. 
The persistence of this component of Brazilian housing policy demonstrates the degree to 
which the politically potent mban middle c~, under a variety of regime types, have 
successfully captured the bulk of state resources at the expense of popular and working 
classes. Conversely, the network of state policies shaping the growth of the informal 
housing market more clearly resemble variable-sum policymaking. The arrangements that 
have evolved over several decades of interaction between the state, industrial interests~ and 
the residents of "clandestine" subdivisions and favelas have created important material 
incentives for each of the key actors to cooperate in the production of housing. As a 
consequence, government housing policies conducive to the production of self-help 
housing in the unofficial market have evolved over time to benefit a much larger portion of 
the Brazilian population than is the case with official programs. This is the instance even 
though the quantity of state resources devoted to these policies has been much smaller than 
the amount invested in housing production programs. 

While it is necessary from a conceptual perspective to distinguish between the :zero-sum 
and positive-sum components of housing policy in Sao Paulo, it is equally important to 
note the degree to which both have worked in tandem into the present era. In particular, the 
two strategies have worked together to reproduce the labor force in Sao Paulo with a 
relatively minimal degree of social resistance relative to the enormity of the housing 
problem. Although outbursts of political mobi1ization around the issue of housing have 
occurred sporadically throughout the twentieth centmy, the variable-sum nature of overall 
governmental housing policy has thus far successfully channeled the bulk of popular 
protest into participation into the informal housing market At the same time, the 
development of housing production and finance programs have assuaged the more 
politically threatening urban middle classes by providing access to the generous housing 
finance arrangements of official state housing policy. 

Identifying Actor Preferences in Housing Policy in the Self-Help Literature 

On what grounds do governments, industry, and the poor share an interest in creating and 
maintaining an informal housing market? There are a number of debates raised in the vast 
theoretical literature on self-help housing that help to clarify individual housing preferences 
vis-a-vis state efforts to either induce or preclude activities within the informal housing 
sector. The most immediately relevant of these debates surrounds the degree to which self-

. help housing may function either as a mechanism of community empowerment or one of 
social control. Critics of self-help housing have argued that the practice amounts to little 
more than the covert maximization of labor exploitation of the worlcing class for the benefit 
of industrialists and their government allies. From this perspective, self-help housing 
reinforces low wages precisely because laborers and their fami1ies are compelled by 
inadequate wages and state policies to assume the burden of their own reproduction and 
maintenance. As one critic succinctly has put it: 
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[State preferences] had as a by-product the unrestrained realization of the logic of 
private accumulation, subordinating the question of land use and houses to the logic 
of private enrichment. If the small-lot system guarantees labor force reproduction 
and is profitable, the state can do no better than to let it be .... The state's function 
of guaranteeing the social relation between labor and capital is fulfilled by inaction. 23 

In addition to the contention that entire working families are forced to employ self-help 
housing as a consequence of lower-than-subsistence wages, critics also argue that self-help 
is used to either co-opt the poor into clientelist networks or to undermine radicalism by 
giving otherwise alienated groups a stake (albeit a minimal one) in the preservation of the 
state in general and specific governments in particular.24 

Conversely, the community empowerment position suggests that home-ownership 
constitutes a critical advancement for the poor. Self-help housing, from this perspective, 
functions as a protection against economic uncertainty (making the worker less immediately 
dependent on the employer) and a cushion against prohibitively high rents.25 Contrary to the 
exploitative mode of labor that characterizes the formal labor market, self-help construction 
neither alienates the worker from the product of his labor, nor does self-help transfer labor 
profits away from the worker. A 1979 study, for example, found that anywhere from 33 to 
87 percent of self-help houses in Sao Paulo's suburbs were later sold on the informal 
housing market, with most sellers either successfully recouping their total inputs or making 
a profit. 

26 
The empowerment literature also sees as highly favorable the insertion of the self

help builder into a larger community of self-help builders that may make collective demands 
for services, legal recognition, and representation from the state. Thus, while self-help 
construction of a dwelling may be an extremely onerous task, often requiring years of 
living in conditions of squalor to adequately fund the project, building one's own home 
may also serve as the first step in the development of political consciousness. 

27 

The fundamental point to be drawn from both sides of this debate is the degree to which 
both the state, as well as popular and working classes seeking shelter, have a shared basis 
from which to view self-help construction as beneficial to their own interests. On the one 
hand, the state has clear preferences in protecting both the reproduction of labor and the 
interests of fmance and industry. The state also clearly maintains interests in maximally 
extending social control, cultivating and rewarding political supporters, and defusing 
demands for disruptive social change. 28 Individual housing preferences, on the other hand, 
are shaped by such factors as the relative costs of different modes of housing production, 
access to transportation and urban services, security of land tenure, and availability of 
alternatives. By allowing and encouraging self-help housing at the periphery and infavelas 
through the provision of basic services and periodic municipal amnesty programs, officials 
in Sao Paulo have created an informal housing market that, until only recently, sufficiently 
lowered the opportunity costs to home-ownership so as to attract millions of workers into 
the periphery. 
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Primary Actors, Preferences, and Legacies in Housing Policy 
from the 1930s to the 1980s 

The particular policy forms that state and individual preferences have taken in the present 
era have roots in the past. Turning to historical analysis as an approach for identifying the 
emergence of key actors, policy legacies, and constraints that have shaped Brazilian 
housing policy throughout the twentieth century, this section attempts to locate the origins 
of contemporary state and individual preferences. The particular qualities of the historical 
trajectory of housing policy in Sao Paulo have given rise to certain influential actors in 
housing policy while precluding the emergence of others. In a similar manner, the 
evolution of the relationship between national, state, and local governments and the 
residents of peripheral subdivisions and favelas has over time served to shape the content 
and ordering of policy preferences for both sets of actors. Fmally, as will be seen in an 
overview of housing policy under both the populist and military-authoritarian eras of rule, 
this section examines the numerous policy legacies established in the development of 
housing production and fmancing policy in Sao Paulo. Such legacies have fixed, in 
important ways, the expectations, preferences, and perceived alternative options for both 
past and current generations of Paul.istanos and the state.

29 

The Emergence of Authoritarian Paternalism: Housing Policy Under 
Populism 

Prior to the 1930s, the construction and distribution of housing within Brazil was left more 
or less exclusively to private enterprise. During the first decades of the twentieth century, 
only 20 percent of the buildings in Sao Paulo were owner-occupied, with cortifos 
constituting the primary form of worker housing. During the period, private initiatives 
generally produced sufficient quantities of low-income rental housing to meet the demands 
of Sao Paulo's blossoming industrial base. 

30 
Despite the Brazilian state's minima] role, the 

prevalence of tenements in Sao Paulo established two fundamental and enduring legacies. 
In the first instance, the cortifos-like subsequent favelas and illegal subdivisions-
sheltered a large (often excessive) workforce within the easy reach of expanding industry, 
thus allowing for maximal labor extraction from entire famiJies at a minimal expense to 
industry. Second, the cortifos successfully accommodated large numbers of workers at an 
extremely reduced per-worker cost vis-a-vis possible housing alternatives, thus negating 
any immediate requirements for higher wages to sustain and reproduce the work force.

31 

The 1930 Revolution and the rise of Genllio Vargas dramatically altered the role of the state 
in housing policy. Necessitated by Vargas's desire to deepen and legitimate bis 
dictatorship, the "populist class pact" between the regime and urban sectors of Sao Paulo 
during the Vargas era constituted a fundamental departure from the previous dominance of 
the landed interests. With Sao Paulo's population surpassing 1 million inhabitants during 
the first years of the new regime, urban workers comprised an untapped political resource 
of immense potential-a resource that Vargas immediately moved to co-opt in his 
consolidation of power. The primary mechanism of the populist state's incorporation of the 
emerging urban class in Sao Paulo took form in the creation of a welfare state in which 
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limited government resources were directed almost exclusively to the benefit of key 
electoral bases for Vargas and his successors.

32 

Early Official Housing Programs 

In addition to the well-documented intervention by the Brazilian state into the previously 
unregulated relations of labor and capital~ the Vargas government also initiated a series of 
initiatives which aimed to mitigate organized worker demands for inexpensive housing. 
Beginning in 1938, Retirement and Pensions Institutes (IAPs-lnstitutos de Aposentadoria 
e Previdencia) were established to service workers within certain occupational groupings. 
The IAPs initiated the first national system under which the government participated 
directly in the construction and financing of homes. In 1946, fmanced by a tax on real 
estate transfers, the Popular Housing Foundation (FCP-Fundafiio da Casa Popular) 
further expanded the role of federally-supported housing construction and financing 
initiatives, building some 143 housing estates containing approximately 17,000 units over 
14 years. 33 Although agencies such as the IAPs and FCP constituted an important 
component in the development of the Brazilian government's role in the provision of 
housing, none of the assorted federal programs pursued from 1930 to 1964 addressed 
·more than a fraction of total housing needs.34 Despite the serious housing shortages 
emerging dwing this period in Sao Paulo, national housing initiatives were particularly 
limited in the Southeast as a consequence of the region's under...;representation in politics at 
the national level. 35 

Responding to the lack of federal funds invested in Sao Paulo housing, the first housing 
agency administered by the state of Sao Paulo-the State Housing Fund for the People 
(CECAP-Caixa Estadua/. de Casa para o Povo}-was established in 1949.36 The state 
program, however, only reinforced the policy legacies of the national housing programs 
occurring in the same era. Initiated by the patronage machine of _Governor Adhemar P. de 
Barros (who interestingly enough had campaigned on the slogan "he steals but gets things 
done") CECAP constructed fewer than 10,000 units of housing between 1949 and 1970 
and in the final measure was involved more in favela removal than housing provision. 37 

As 
in the instance of early national housing programs, political corruption and electoral 
ambitions, rather than objective housing needs, drew the attention of policymakers in the 
early state-sponsored housing programs. 

The most important policy legacies from the initial programs of national and state 
intervention into the housing market are not to be found in the limited nwnbers of homes 
produced by the programs, but are instead rooted in the paternalistic and clientelistic 
qualities that characterized each of the programs. It is fundamentally important to note that 
national and state housing production policy placed politically defined preferences ahead of 
objective determinations of housing needs even at its very point of conception. One finds 
from the offset of housing policy in Sao Paulo a clear contradiction between the populist 
Brazilian state's claim to legitimacy as a provider of housing and the limited amount of 
resources actually made available for official state housing programs. 38 
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The Origins of Self-Help at the Periphery in sao Paulo 

Unable to meet its ambitious pledges to provide housing for all Brazilian workers with its 
limited housing prcxluction and financing programs, the Vargas regime rapidly turned to 
other forms of state intervention to alter the existing housing market. The most far-reaching 
of such interventions was the 1942 Tenancy Law which provided for strict regulation of the 
rental housing market. The Tenancy Law, intended to redistribute industrial profits toward 
the working classes in exchange for political support, had the adverse consequences of 
stymieing housing construction for several decades and producing a complete restructuring 
of urban housing provision in Sao Paulo. By freezing rent levels and severely limiting the 
ability of property owners to evict tenants, the law provoked an enormous exodus of capital 
from the previously robust housing rental industry. Thus, by the end of the 1940s, 
significant and continuous housing shortages had begun to occur in Sao Paulo. In spite of 
the deleterious outcomes of the rent fixing policy on housing supplies, however, 
widespread political support among the urban classes made its elimination impossible under 
the scheme of electoral politics. 
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The enduring legacy of the housing shortages prompted by Tenancy Law in the period 
from 1945 to 1964 is manifest in the transformation of Sao Paulo from a city of housing 
renters to one of homeowners. From the perspective of individual preferences vis-a-vis 
alternative modes of housing production, the perceived opportunity costs for purchasing a 
home decreased substantially during this period as a consequence of the municipality's 
generally positive responses to illegal subdivisions and innovations in both transportation 
and the provision of urban services. Such innovations and extended services made 
purchasing a home farther from the city more attractive and viable than previously was the 
case. In particular, the replace~t of streetcars by city buses throughout the populist 
period combined with lax enforcement of city zoning laws at the edge of the city produced 
conditions favorable to the emergence of large numbers of "clandestine" subdivisions. 
Although the lots failed to meet a variety of zoning and structural requirements, the 
municipio explicitly encouraged their existence as its primary response to housing 
shortages. Governor de Barros~ 1946 statement, "go ahead and build your homes without a 
permit, City Hall will nnn a blind eye,"«) was reinforced both by the city's inaction towards 
developers' indiscreet efforts to illegally prepare and market substandard peripheral lots as 
well as the provision of periodic amnesty in exchange for electoral support. 
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The role of 

the populist regime in the process of peripheralization was not simply a passive one. The 
rapid extension of transit services to outlying areas-even in the instance that the provision 
of other urban services was generally withheld for years or even decades---constinrted a 
necessary condition for extensive peripheraliz.ation to occur.4

2 
By 1970, Greater Sao Paulo 

had become a city in which between one-half and three-fourths of all income groups had 
43 

become homeowners. 

While neither the national nor local governments had the resomces or the desire to construct 
and finance low-income housing on a basis commensurate with Sao Paulo's ever-enlarging 
population, peripheralization of the poor met three important state preferences. F~ self
constructed housing by the poor allowed for a partial resolution of the housing crisis at an 
extremely minima] expense to the municipio and state governments. Second, 
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peripheralization of impoverished workers fulfilled industrial requirements for an ample 
supply of workers that could be sustained by low wages. Finally, peripheralization 
produced an extremely needy and thus malleable pool of electoral support to which 
incremental improvements in governmental services could be exchanged indefinitely in 
return for absolute political support. 
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Housing Policy Under the Military State: 1960s to 1980s 

By all accounts, the military takeover in 1964 constituted a profound break from the 
populist politics and industrial strategies pursued in the previous era. Whereas under 
populism and electoral politics, the urban masses and labor had functioned as primary 
actors within the political arena, the military regime systematically pursued a policy of 
exclusionary politics and neutralization vis-a-vis both labor and the popular classes. In 
ideology and policy, the military regime attacked redistributive policies directed at Brazil's 
poorest citizens as inimical to overall economic prosperity and order. Housing policy under 
military rule thus reflected the primary organizing principles of the regime itself: highly 
centralized and technocratic housing policies were implemented with the goals of 
stimulating the construction industry, depoliticizing urban workers, and eliminating the 
urban chaos left behind by decades of populist rule.4S 

Its important differences from earlier regime types notwithstanding, social policy under 
military rule in Brazil can not be accurately explained as a complete departure from previous 
policy. Indeed, the ability of the military state to both create a national housing bank and 
implement a complete reorganization of the housing sector only five months after taking 
office was only possible because of an already existing set of Brazilian Housing Institute 
studies and plans. These plans had envisioned a similar policy of massive state intervention 
to the one enacted under the military regime, albeit under a different set of circumstances 
and financing scheme.46 More immediately important in terms of identifying the central 
preferences of the military regime in the formulation of social policy, consolidation of the 
military state very much demanded a continuation of the populist legacy of "authoritarian 
paternalism." Regarding the rank-ordering of preferences from which the military state 
initiated policy decisions, it becomes absolutely clear that from the outset of the coup the 
twin goals of consolidating the military regime itself and restructuring industrial capitalism 
toward the attainment of modem development topped all other regime priorities.

47 
Thus, 

while the implementation of a massive social bureaucracy would seem, on its face, to 
contradict the military state' s objections to the previous regime's redistributive, clientelistic 
policies, this is not the case when viewed from the perspective of underlying state 
preferences. As is clearly evident from a review of the continuously increasing outlays on 
social policy throughout the period of military rule (Figure 13.2), the military state, like 
Vargas before it, viewed social policy as an essential element of social control.

48 
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Figure 13.2 
Federal Budget Outlays by Major Categories, 1964-1985 
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Source: Gil Shildo, Social Policy in a Non-Democratic Regime: The Case of Public Housing in Brazil 

(Boulder, Colo.: Westview Press, 1990). 

The Brazilian Housing Finance System: Maximizing Military State 
Preferences 

The 1964 implementation of the Brazilian Housing Finance System (SFH-Sistema 
Financeiro da Habit(lfao ), with its central feature being the operation of the National 
Housing Bank (BNH-Banco Nafional da Habita~ao ), constituted a merger of industrial 
policy and the military state's policy mechanisms of social control (Figure 13.3). As an 
industrial policy instrument, the SFH served as the military regime' s primary weapon 
against high levels of unemployment and economic instability driven by inflation. Massive 
BNH investments in housing spurred domestic economic growth, attracted domestic 
investment capital, and revived the critical construction industry. As the construction 
industry did not rely on either imported technology or materials it became a privileged 
instrument in economic policy, under military rule. Between 1964 and 1985, it is estimated 
that investments by the BNH in the construction sector directly created 2,080,000 new jobs 
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and indirectly produced an additional 1,335,000 new positions. Between 1960 and 1.970, 
the construction industry produced more" than 10 percent of the total of new jobs created in 
Brazil.
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Figure 13.3 
Simplified Schematic· of the Housing Finance System and Major 

Housing Programs, 1967-1985 
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schematic as the number of households assisted by these programs was extremely limited. 

331 



Pursuant to state objectives to further concentrate industrial capital, the Housing Finance 
System also shifted wealth toward industrial development and away from Brazil's poorest 
sectors. It did so both in terms of its funding mechanisms and its target population 
segments. The SFH was primarily funded by the Length of Service Severance Fund 
(FGTS-Fundo de Garantia par Tempo de Servifo) withheld in the form of compulsory 
payroll deductions. This financing strategy meant that millions of workers too 
impoverished to benefit from the housing production programs of the National Housing 
Bank nevertheless were compelled to help finance its regressive successes through an 8 
percent unemployment security tax on their wages. The BNH, through a combination of 
municfpio and state administered housing companies (COHABs-Companhias 
Habitaciona.is), housing cooperatives (INCOOPs-lnstitutos de Orientaplo as Cooperativas 
Habitaciona.is), and private builders, financed the construction of nearly 4.5 million 
housing.units throughout Brazil between 1964 and 1985. Very few of these homes were 
made available to poorer Brazilians. Although the military regime initially established 
provisions to assist working-class families, only a small percent of the bank's total 
investments ultimately went to families making less than five times the minimum Brazilian 
wage.50 The remaining funds-more than four-fifths of the BNH's total resources-were 
utilized by the less than 20 percent of the Brazilian population that earned five minimum 
salaries or more (Figure 13.4). 

Figure 13.4 
Distribution of Federal Housing Finance Funds by Income, 
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The SFH also served as a primary state policy mechanism by which to secure the political 
support of those sectors of the society deemed by the government to be essential to the 
larger national development project. In particular, the military state believed that worker 
resistance to lower wages would be mitigated by the "indirect wage( s )" of increased home 
ownership among the working classes. As such, there was an explicit effort to target initial 
BNH projects at urban workers, even though the program became increasingly regressive 
over time. Although fundamentally different than the politicization of the housing policy 
arena under populist clientelism, the military regime nevertheless similarly sought to 
legitimize its rule through the mass production of housing. ''The dream of home 
ownership"-although touted by the military government under a drastically different set of 
calculations from those of populism-thus formed the central component of an otherwise 
limited social policy agenda during the period. si 

National Low-Income Alternative Housing Programs and the Maximization 
of .Military State Preferences 

The apparent contradictions posed by the efforts of the military state to co-opt large sectors 
of the wban population while at the same time concentrating wealth away from urban 
workers eventually forced the national government to re-examine the targeting of federal 
housing resources. As early as 1973 with PLANHAP (the National Plan for Popular 
Housing), the military state increasingly attempted to integrate poorer urban Brazilians into 
the Federal Housing System. Despite the ambitious goals set out in PLANHAP to make 
more BNH and COHAB resources available to the official poor (employed Brazilians 
earning no more than three minimum wages), the continuous requirement of the federal 
government that the COHABs and the BNH function as solvent governmental companies 
precluded success for PLANHAP. sz Most Brazilians were simply too poor to make the 
housing payments required on housing constructed by the formal market. 

Beginning in the late 1970s amid growing signs of popular unrest, the military government 
launched a series of alternative housing programs aimed at assisting less well off 
Brazilians. These programs included: The Program to Finance Urbanized Lots 
(PROFILURB, established in 1975); The Financing of the Construction, Completion, 
Enlargement, or Improvement of Social Interest Housing (FICAM, reconstituted in 1977); 
The Program for the Eradication of Substandard Housing (PRO MORAR, created in 1979), 
and The National Program of Self-help Construction (Projeto Joao de Barro, established in 
1985). These major alternative federal programs constituted an important break from the 
zero-sum policies that characterized the regressive Housing Finance System as a whole. 
The alternative housing programs maximized limited resources by relying on self-help 
construction and community housing cooperatives to lower production costs. The 
expansion of federal assistance by the military into housing~related areas such as the 
provision of urban services and urbanized lots for self-help built housing constituted an 
important policy legacy in the cost-effective provision of housing. 

In a second and crucially important sense, the alternative programs only reinforced existing 
state preferences vis-a-vis the transformation of the Brazilian economy and the legitimation 
of the military-authoritarian regime. The actual budgetary outlays to the alternative housing 
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programs were minute given the overwhelming housing needs of the very poor. Despite 
their relative cost effectiveness, only 1.56 percent of total National Housing Bank funding 
allocated to COHABs between 1964 and 1985 was directed to alternative housing programs 
beyond the pilot project stage. 53 

As important, the fundamental characteristics of the 
military' s alternative programs marked in important ways a continuation of previous 
housing policy legacies and conservative military prerogatives. As one analyst reflecting on 
the outcome of low-income housing policies in Sao Paulo has concluded: 

On the one hand, (the military rulers) have responded to the pressures of the 
dominant classes wanting to have a modem westernized city serving the purpose of 
the business community. On the other hand, they have .pursued the political aim of 
trying to legitimize the authoritarian regime by a pretense of welfare policies in the 
field of popular housing, chosen not only because of its intrinsic importance but 
also on account of an ideological bias: the accession to private ownershlJ> of the 
house is considered as a paramount value in the free enterprise system. 

In sum, even the most progressive housing policies of the period clearly reinforced the 
preferences of the military regime by expanding social control without threatening in any 
serious way the ordering principles of the military regime. At the same time, the assorted 
alternative housing programs, together with the significant amount of accompanying 
fanfare generated by their presence, allowed a generally regressive overall policy of 
housing production to lend a semblance of legitimacy to continued authoritarian rule. While 
the efforts of the military regime through the SFH and the BNH undeniably constituted a 
major housing policy initiative, even during the years in which the program operated most 
productively, the housing deficit continue to grow. In the same 22-year period in which the 
SFH produced nearly 4.5 million homes, the Brazilian population as a whole grew by 50 
million people, requiring an additional 10 million housing units. ss The immense output of 
governmental resources notwithstanding, for every housing unit produced by the SHI and 
"formal" sector construction businesses durinJ the period, five houses in Brazil were 
"inf onnally" built through self-help housing. 

As a consequence of serious oscillations in the Brazilian economy and extremely high 
default rates, the housing barik eventually ran into solvency problems toward the end of the 
1970s. The level of housing production dropped off sharply from this period forward. The 
reliance of the BNH on shared funds from the unemployment social security pool together 
with underlying contradictions related to the bank's particular inflation adjustment 
mechanisms left the BNH extremely vulnerable in periods of financial downturn. The end 
of the ''Brazilian Miracle" and the transition into the "Lost Decade" of the 1980s liquidated 
the bank's assets even as its primary efforts shifted away from the housing sector and into 
programs of urban development. Unable to recover from the 1982 recession, the BNH was 
finally dissolved by federal decree in November of 1986. Its assets and primary 
responsibilities were shifted to other financial and public agencies whose specific structural 
characteristics are examined in the next section. 
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Housing Policy in Sao Paulo under Military Rule 

In Sao Paulo during the period of military rule, not-so-"clandestine" housing construction 
at the periphery continued to be the primary housing option for the poor. Between 1960 
and 1970, 430,000 new houses were constructed in the Sao Paulo metro area with the 
substantial majority being built in peripheral subdivisions.

58 
hritially, this massive 

explosion of peripheral growth took place within the context of extremely limited and 
largely ineffectual attempts by the state of Sao Paulo and involved municipalities to exert 
some control over the process. By the mid-1970s, however, both the local governments 
and the military regime itself initiated a more serious set of laws aimed at subjecting 
peripheral growth to some degree of governmental control. The federal Lehman Law of 
1979 (Lei 6166n9) constituted the most vigorous attempt to provide for governmental 
oversight during this period. This legislation included provisions for the imprisonment of 
developers who failed to receive pennission from the city prior to developing self-help 
subdivisions. 

59 
While the primary intention of the Lehman law was to impose some degree 

of order on the increasingly haphazard process of rapid urban sprawl, enforcement of the 
law had numerous unintended consequences. The law temporarily froze subdivision 
development, dramatically escalated per-lot costs, and created a new set of forces leading 
increasing numbers of homeless Paulistanos to opt for favelas over home-ownership at the 
periphery. 
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While the outcomes produced by the Lehman law are instructive in exposing the limits of 
the state's ability to calculate the full range of consequences that may be produced by a 
policy, the law constituted but a single element in an overall policy framework of national 
and local action that otherwise intended to further peripheralization in Sao Paulo. First, 
municfpio building code requirements were eased significantly, beginning in 1978, in order 
to facilitate legal recognition for many of the already established peripheral subdivisions. 
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Between 1980 and 1985, for example, the municipal Program to Supervise the Legalization 
of Subdivisions and Arrangements (SERLA-Supervisao de Regularizafiio de Lotementos 
e Arruamentos) legalized 2,360 of Sao Paulo' s "clandestine" subdivisions: a total of more 
than 278,000 lots covering no less than 9 .4 percent of the area contained by the entire 
municipio.

62 
Second, in the area of basic services, two munic{pio programs-the Water 

Supply Program to Sub-normal Housing (PROAGUA-Programa de Abastecimento de 
Agua para Habitafoes Sub-Normais) and the Electrification Program for Sub-normal 
Housing (PROLUZ-Programa de Eletrificafiio das Favelas)-were initiated in 1979. 
Together, the two programs extended basic services to substandard housing both in the city 
and at the periphery and ultimately reduced to less than 2 percent the number of dwellings 
in the municipio that lacked either water or electrical services.

63 
Finally, while the federal 

System of Housing Finance and the BNH devoted only a small percentage of resources to 
alternative housing projects, the large majority of the total national expenditures in this area 
were spent in Sao Paulo during the period of 1980-1983. The BNH-funded pilot programs 
aiming at peripheral (pro-periferia) andfavela (profavela) urbanization had minimal 
impacts in housing in the metropolitan area, while the Program for the Eradication of 
Substandard Housing (PROMORAR) was quite successful in its approach that combined 
the formal production of basic housing cores together with unit completion by self-help.

64 

While the impact of such programs by themselves was constrained by inadequate funding, 
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direct government assistance at the periphery served to further fuel the growth of illegal 
subdivisions. In particular, the initiation of government projects within a given 
geographical region p~oduced minor land rushes as such activity indicated the 
government's commitment to extend urban and transportation services to the area Contrary 
to its ideological objections but consistent with its patterned use of housing assistance as a 
means of social control, the military regime was compelled to engage in at least token 
redistributive efforts to the benefit of self-help peripheral communities.

65 
This quite limited 

period of alternative housing programs in Sao Paulo, however, was cut short by the first 
open gubernatorial elections under the military regime. Following from the principle that 
housing policy in Sao Paulo has served primarily as an instrument to political ends, the 
defeat of the military-supported candidate in the 1982 election prompted an immediate 
termination of BNH funding for COHAB-SP. 
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In sum, governments at the federal, state, and local levels during the period of military rule 
were forced to rely primarily on self-help housing at the periphery in order to meet basic 
housing needs in Sao Paulo. Even under the massive program of housing construction 
which took place under the auspices of the BNH and the national Housing Finance System, 
the primary impetus of governmental activity in housing generation continued to occur 
within the housing-related areas of urban policy and the provision of basic services. Such 
governmental activity constituted a variable sum policy in the sense that industrial capital, 
the military state, and individuals seeking homes cooperatively interacted to maximize their 
particular interests in generating affordable, low-income housing for Sao Paulo's working 
classes. Official housing production and financing policy, to the contrary, remained 
overwhelmingly zero-sum in nature throughout the period of military rule. The 
governmental housing strategy of the period is best characterized as one in which programs 
mostly produced homes for the well-off through the payroll deductions of the less 
fortunate. Indeed, even given the successes of the few pilot programs initiated in Sao Paulo 
during the period, the Sao Paulo state program of housing construction (CODESPAULO) 
followed the lead of the BNH in restricting projects exclusively to the well-off served by 
the formal market. 
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With occasional progressive forays into experimental housing policy to 

further goals of social control, official housing production policy during the period 
continued to operate overwhelmingly as a redistributive policy geared to the benefit of 
Brazil's urban middle classes. 

Self-Help Housing in the Nova Republica: Continuities in 
Housing Policy in Democratic Brazil 

The return to democracy in Brazil poses a difficult puzzle for policy analysts. The far
reaching changes occurring in the institutional and policy environment of Brazil provide a 
number of reasons to expect that a fundamental departure from earlier policies in the formal 
and informal housing market should be under way. First, the transition to democratic 
governance and the decentraliration of the Brazilian state imply a restructuring of the 
relative power of key actors and institutions in housing policy. Second, the incentive 
structures and political rules of the game that shape the day-to-day housing choices of both 
Paulistas and government officials have been transformed with the eclipse of military rule. 
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Finally, the highly centraliud military bureaucracy and its primary instrument of social and 
economic control-the BNH-have given way to a decentralized and fragmented system of 
housing finance. In short, all indicators suggest that a revolution of sorts should be 
occurring within the housing policy arena in Brazil. 

Given these conditions, what is most remarkable about contemporary housing policy in 
Brazil, and in Sao Paulo in particular, is the degree to which housing issues have continued 
to be framed, addressed, and resolved in ways similar to previous regimes. How is this to 
be explained given the thoroughgoing institutional change introduced by Brazil's 
democratic transition? This final section pursues two possible sets of explanations to 
account for these puzzling continuities. First, three separate and yet reinforcing 
environmental changes have occurred simultaneous~y with the exit of the military. Taken 
together, redemocratization of the national government, physical exhaustion of the 
periphery, and the drastic reduction in governmental funds available for housing and social 
programs have limited the scope and intensity of policy change in the Nova RepUblica. 
Second, to the limited extent that important changes in housing policy have occurred in 
post-authoritarian Brazil such changes have come primarily in the form of sporadic, 
unsustained initiatives undertaken by state and local governments. While better situated 
state and local governments, especially Sao Paulo municipal administrations, have 
introduced a variety of innovative and efficient housing production strategies, these 
government initiatives remain constrained by inherited policy legacies, discontinuities 
between administrations, and limitations imposed by a lack of coherent federal oversight. 

Redemocratization, Exhaustion of the Periphery, and Decentralization: 
Changes in the Housing Policy Environment in the 1980s and Beyond 

The most profound difference in the contemporary housing policymaking environment 
(when compared to previous eras) is the dramatically altered rules by which state actors 
obtain and retain political power. The democratic transition has imparted a new set of 
calculations and strategies on both governments wishing to.stay in power and individuals in 
need of housing. On one level, the requirement that governments stand for election 
periodically has altered the payoff structure for individuals considering land invasion and 
other forms of aggressive self-help that traditionally have posed risks of serious 
government repression. Under the military-authoritarian regime, instability was to be 
avoided under all circumstances, and depoliticization of the popular classes constituted a 
central state strategy of reaJizing the military regime's preferences. Thus, while 
"clandestine" subdivisions were acceptable to the military, organized land seizures of 
private or public property without the permission of the owner were often met with violent 
state responses. Under democratic rules of the game, to the contrary, active politicization 
and co-optation far beyond simple pacification of the popular classes has been required in 
order to stay in power. Given the expansion of suffrage to illiterates in the post
authoritarian period, democratic governments have been less able and likely to repress land 
invasions, as doing so is both unpopular and at the same time requires that the state initiate 
expensive housing alternatives for the poor. In the words of one critic: ''Land invasions are 
good politics if carefully controlled; let your supporters obtain land but not those in the 
opposition !"68 
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The decreased willingness of the democratic state to use force to remove favel.as or other 
occupied settlements has also seriously altered the perceived risks and opportunity costs for 
individuals weighing the relative merits of favel.as and peripheral subdivisions in choosing 
where to locate their homes. Thus, while substantial organized land invasions by the poor 
bad begun to occur in Sao P~ulo in the early 1980s, the loosening of the military grip 
throughout the decade in combination with sour economic conditions provoked an 
unprecedented wave of "favelization in Sao Paulo during the democratic transition period. 
In 1987 alone, 50,000 families participated in the simultaneous occupation of vacant federal 
and private lots, significantly increasing the number of Paulistanos living in precariously 
constructed shanties."69 The shift in strategies by both the state and homeless individuals 
have combined to produce, in part, the 15 percent annual increase in favela population that 
bas taken place in Sao Paulo between 1987 and 1993 even as overall munic{pio growth 

70 
slowed to one percent. 

On a second level, democratization in Brazil has also altered the calculations of politicians 
without seriously undermining the central strategies by which they gain and retain power. 
As in the instance of populist and military regimes, housing policy bas continued to be 
extremely politicized under democratic electoral rules. Municipal and state governments, 
Sao Paulo and elsewhere, have proceeded to spend inefficiently vast amounts of limited 
resources on highly visible housing construction projects-housing that for the most part is 
simply beyond the means of those Brazilians most in need.

71 
The clear tension between the 

need to stand for election under democratic rules and the inabiljty to.fund more than a 
fraction of housing programs has produced an incentive for governments to carry on the 
established pattern of concentrating limited resources primarily on the most attention-getting 
of housing projects. There is also substantial evidence to suggest that the democratization 
process has increased the politicization of housing policy ~ough the proliferation of 
clientelism. Whereas the military regime pursued a policy of peripheral pacification, 
democratic politicians have intensified the practice of explicitly exchanging the provision of 
governmental services for absolute electoral SU:pport. Given the extreme impoverishment of 
Sao Paulo's peripheral neighborhoods, clientelism offers the only source of improvement 
for many subdivisions.
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A similar politicization has occurred in national housing policy, 

where in accordance with.the 1988 Constitution, much of the control over social policy has 
shifted from the control of executive agencies to the Congress. The consequence of this 
shift has been a significant increase in the degree to which political bases rather than 
community needs dictate the distribution of national housing funds. 

73 

Exhaustion of the Periphery 

A second and reinforcing limitation of change in the contemporary housing policymaking 
environment has been the foreclosure of unchecked urban expansion as a variable-sum 
policy option. Beginning in the 1980s, peripheralization as a solution to Sao Paulo's 
housing dilemma became increasingly problematic as urban sprawl reached the outer limits 
of possible expansion given the current transportation technology of the city. The assorted 
improvements in land tenure security as well as the provision of essential basic services to 
self-help subdivisions that began during the latter stages of the military period have 
accelerated considerably under democracy. Thus, both clientelist politics and well-meaning 
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politicians fueled peripheral growth into the mid- l 980s even as signs of peripheral 
exhaustion were already readily apparent 

Government policies to encourage further peripheralization as a solution to increasing home 
shortages during this period produced several unintended consequences. Most crucially, 
the price of property at the periphe~ soared during the same period in which Brazilian 
purchasing power continued to fall. 

4 
In effect, the urbanization of peripheral subdivisions, 

while beneficial to those who had already secured a lot, served to raise quite dramatically 
the price of land in surrounding areas, in many instances pricing out the poor. 75 &calating 
land prices as a consequence of expanding urban services and fewer available lots further 
fueled both new cycles of land speculation and the renting of property at the periphery 
throughout the 1980s. By 1980, more than 60 percent of the total of rented housing in Sao 
Paulo was located on the edge of the city. 

76 
Within the municipio of Sao Paulo, land left 

vacant for the purposes of speculation constitutes 27 percent of the total. At the periphery, 
some 58 percent of the land is owned but currently empty. n 

Unlike periods prior to the present, it is no longer possible for the city's poorest residents 
to escape speculation by simply moving out even further beyond the limits of the city. 
Studies measuring the average daily commute among residents living at the periphery of the 
Sao Paulo Metro Area have estimated the average time in travel to be four hours per day, 
costing on average one-fifth or more of a peripheral resident's total income.

78 
Thus, by the 

end of the 1980s, horizontal expansion had simply reached the point where building out 
further would be incompatible with employment in the city, a situation which some analysts 
suggest was the primary factor in leading the state to finally enforce, at least somewhat, 
laws preventing unauthorized subdivisions.

79 
From the perspective of individuals seeking 

shelter, the exhaustion of the periphery and the municipal enforcement of laws meant to 
hinder building at the periphery have combined to dramatically and negatively alter the 
risks, payoffs, and opportunity costs of relocating to peripheral subdivisions. The 
consequences of these changed incentive and payoff structures has been to advance self
help construction in favelas located closer to the center of the city. 

Decentralization and the Fiscal Crisis 

Finally, the military-<:ontrolled return to procedurally democratic rule also coincided with a 
period of profound economic crisis. It is a crisis that has both constrained the housing 
options of the poor and limited the ability of the government at all levels to pursue 
conventional finance and construction programs. While the 1988 Brazilian Constitution 
reduced in significant part the federal concentration of decision-making processes prevalent 
during the decades of military rule, decentralization by itself has done very little to resolve 
the lack of funds available for new projects at the state and municipio level. 

80 
This is 

particularly true for housing where the primary source off ederal financial assistance to state 
and local programs, the FGTS, has precipitously declined over the last decade (Figure 
13.5). 
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Figure 13.5 
Total Federal Spending on Housing and Urbanization, 1980-

1992 
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Although the 1988 Constitution provides for two primary sources of local income 
generation-a limited sales tax and the Urban Building Tax (1P1U-lmposto Predial e 
Territorial Urbano)--municipio and state governments nevertheless have increasingly relied 
on national and international loans in order to finance ongoing housing projects.

81 
The 

breach between democratic desires and fiscal capability is well exemplified in Sao Paulo, 
where one analyst estimates that US$30 billion-12 times the entire annual municipio 
budget-would be required to address the current deficit in infrastructure, housing, and 
social services inherited from the military regime. 

82 Things are little better at the state level 
'where the current government of Mario Covas estimate.s the amount of outstanding debt for 
the state to be at least US$36 billion.

13 
Thus, while the military regime once resisted 

redistributive policies commensmate with the needs of lower-income groups for ideological 
reasons, the continued dearth of resources for newly democratic municipio and state 
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governments has forced the cities to continue many of the very same policies in effect 
during authoritarianism. 

Decentralized power and responsibilities, when combined with the fiscal realities of the 
post-authoritarian period, have only reinforced the extent to which housing provision is 
viewed by governments as primarily the responsibility of would-be homeowners. Thus, 
while the 1988 Constitution explicitly affinns the housing of citizens as a basic human 
right, 84 there is little evidence to suggest that such a responsibility will be assumed in 
practice by the Brazilian government at any level. Ironically, the messages emphasizing 
self-empowerment and community self-help that increasingly have permeated political 
discourse throughout the democratic consolidation process mirror in striking ways the neo
liberal ideology so prevalent during the military regime.

85 
While the premises behind 

commwtjty and individual-based action have shifted with the transition to democracy, many 
policy assumptions under the schema of electoral politics are the same as those present 
under authoritarianism. Namely, given the lack of municipal resources and increasingly 
fragmented responsibility, it is ultimately up to individuals and neighborhoods to provide 
shelter for themselves. Thus, while a transformation in institutional and governing apparati 
has occurred within housing policy in Brazil, a similar revolution in basic understandings 
of responsibility in the provision of shelter has not. 

Contemporary Housing Policy at the Federal, State, and Municipio Level 

Housing policy in Sao Paulo whether administered at the federal, state, or municipal level 
reflects the many limitations outlined above. At the federal level, political considerations 
and the maintenance of patron-client networks continue to be vastly more decisive than 
objective housing needs in the allocation of limited social resources. Interestingly, the most 
innovative and expansive of both production and state-assisted self-help programs have 
occurred at the state level, particularly under Workers' Party (PT-Partido dos 
Trabalhadores) administrations. Even the most progressive of state and local programs, 
nevertheless, continue to be undermined by the discontinuities of administration turnover, a 
paucity of federal funding, and the persistence of clientelism. 

Federal Housing Policy and Political Incentive Structures under Democracy 

At the federal level, the dismantling of the BNH and the parting out of its primary 
responsibilities to the Brazilian Federal Savings Bank (CEF-Caixa Econ!Jmica Federal), 
has produced a chaotic, fragmented, and ineffective system of housing finance dominated 
by clientelistic politics. Although one of the primary causes behind the collapse of the 
previous system of housing finance was the reliance on the FGTS as the primary source of 
housing program revenue, the post-1986 system has continued to rest almost exclusively 
on this source of funding, significantly undermining the federal Housing Finance System's 
ability to support new projects. 

86 

In addition, whereas in the previous system, the National Housing Bank had almost 
exclusive control of FGTS funds outside of those funds directed to dismissed employees 
qualifying for FGTS assistance, the new system of housing finance oversight is largely 
fragmented. Thus, the primary source of program funding is overseen to varying degrees 
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by the Labor, Social Well-being, and Economic Planning ministries as well as an 
independent council made up of representatives from the government, labor, and industry. 

17 

Ftuther evidence of the disintegration of effective federal housing policy in post
authoritarian Brazil is found in the lack of effective federal leadership and the 
departmentaJization of key functional components of housing policy, including architectural 
and engineering agencies. That the decisionmaking process has digressed in a fashion 
similar to the system of finance is well evidenced in the hapha7.ard manner in which federal 
control of housing policy has passed through four different ministries since 1985 (Figure 
13.6). Thus, while the federal housing system in the Nova RepUblica has continued to 
produce significant amounts of housing, particularly in the Sao Paulo metropolitan region, 
its efforts to effectively address increasing housing shortages and unchecked faveJization 
have been unimpressive. 

In response to the crisis in FGTS funding, and consistent with the policymaker's strategic 
understanding of housing policy as an important instrument by which to maintain patron
client networks, a variety of minor housing programs have been initiated at the national 
level which simultaneously reflect the clientelistic concerns of elected politicians as well as 
budget limitations. Funded directly from the national budget, the three major programs 
which have been initiated-Mutir0es Habitacionais, Orfamentario, and Habitar-Brasil
have utilized government assisted self-help to the benefit of over 200,000 households 
(Table 13.1) That th~ programs reflect political concerns primarily is exemplified in the 
keen attention that has been paid to electoral bases in the allotment of funds from the 
Congress. In 1991, for example, Programa Orfamentario funds were distributed among 
662 different munic{pios with an average of only 52 housing units going to any single 
municipio.

11 
While such allocation is hardly cost effective in terms of per-unit housing 

costs, the enduring state preference towards system maintenance makes such an allocation 
extremely politically effective. 

Siio Paulo State and Municipal Housing Policy: Sporadic Innovation 

Of all the differences that exist between previous housing policy systems and the current 
one, none is more fundamental than the enhanced role of the states and municipios in 
housing production policy. At the state level in Sao Paulo, post-1985 policymaking has 
been markedly more systematic than that occurring at the federal level. Before 1981, the 
Housing Company of Sao Paulo State (CDHU-Companhia Habitacional do Estado de 
Siio Paulo), relied almost exclusively on FGTS funding administered by the National 
Housing Bank. The FGTS crisis that began in the early 1980s, however, led the state to 
initiate a series of alternative funding mechanisms including a state lottery in 1983 and a 
one percent local sales tax in 1989. Given the comparative wealth of Sao Paulo vis-a-vis 
other regions of Brazil and its ability to generate additional housing funds, the state has led 
the way in the estadualiltlfiio of housing policy in the post-military rule period 

89 
As is 

noted in Table 13.2, a series of state programs financed with a combination of federal 
funds and state revenues have led to the production of an estimated 262,000 homes in the 
last decade. The huge majority of these units were built by means of government assisted 
self-help. Unlike the programs administered at the national level, programs at the state level 
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have been directed almost exclusively at lower-income housing production, and have 
placed a priority on families earning less than three minimum wages. 90 

Figure 13.6 
Simplified Schematic of the Federal Housing Finance System 

(SFH) and Major Housing Programs, 1986-1994 
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*Notes: Federal oversight of the national housing system changed leadership four times during the period of 

1988-1994: from the Minister of Housing and Well-Being and the Special Secretary of Housing (1988-

1990); to the Minister of the Interior and the Special Secretary of Housing and Community Action (1989-

1990); to the Minister of Social Action and the National Housing Secretary (1990-1992); an~ finally, to 

the Minister of Social Well-Being and the Secretary of Housing (1992-1994). As of 1994, various 

proposals for fmther revision were under consideration. 
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Table 13.1 
Federal Budget Programs' National Production, 1987-1992 

Program 

Programa Nacional de 
Mutir0es Habitacionais 

Programa ~entario 

Morar-Municipio and 
Habitar-Brasil 

Period of 
Activity 

1987-1989 

1990-present 

1993-present 

Type of 
Assistance 

Assistance to self-help 
collectives 

Assistance for individual self
help construction 

Assistance for individual and 
collective self-help, favela 
urbanintion~ provision of 
urbanized lots 

Number of Families 
Assisted 

125,000 

79,000 

(data for 1990-1991 only) 

13,498 

(Habitar-Brasil 19'J3 data only) 

Total: 217,498 

Sources: N6cleo de Estudos de Politicas PUblicas, Estrategias Para Combater a Pobreza no Brasil 

(Campinas: Universidade Estadual de Campinas, 1994); N6cleo de &tudos de Politicas PU.blicas, 

Redejinifiio de Competencias Entre E.sferas de Govemo na Presta¢o de Servifos PUblicos na Area Social 

(Campinas: Universidade Estadual de Campinas, June 19'J4). 

Table 13.2 
State Of Sao Paulo Housing Programs, 1983-1994 

State Program Period of Activity Fonding Source(s) Housing Output 

Programa Municipal de 1983-present State Treasury and Lottery 7,000 
Habi~(PMH) Monies* 

SHI and SH2 1987-1989 State Treasury and the 35,000 
Federal Savings Bank 

SH3 1990-1992 Sales Tax** 110,000 

SH4 1993-1994 Sales Tax 110.000*** 

Total: 262,000 units 

SoW"CC: Nucleo de Estudos de Politicas PUblicas, Redefinifiio de Competencias entre Esferas de Govemo na 

Prestafiio de Servifos PUblicos na Area Social (Campinas: Universidade Estadual de Campinas, June 19'J4). 

*Unpredictable swings in FGTS funds available for housing led the state to seek alternative funding in the 

form of a state lottery in 1983. 

** In 1989, the state of Sao Paulo passed a law providing for one percent of the merchant sales tax 

(ICMS-Im.posto sobre Circul~o de Mercadorias) to be diverted to housing programs. 

***Estimated production. 
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Even more than is the case with the state, Sao Paulo municipal government assumed a 
critical new role iii the provision of housing with the return to democracy in Brazil. While 
both the post-military administrations of Mario Covas (1983-1985) and Jamo Quadros 
(1986-1988) initiated substantial efforts to provide housing at the municipal level, the PT 
administration that was elected in 1988 both redirected programs to the more needy 
segments of the population and expanded housing production to unprecedented levels. 

91 

The Erundina administration (1989-1991) oversaw the construction of 40,000 new homes 
and extended municipal infrastructure to an additional 25,000 families in just two years, an 
especially impressive feat given the limited resources of the municipio government.92 

Employing a variety of new mechanisms established in the 1988 Constitution, the Erundina 
government undertook a combined program of market intervention and government 
assisted self-help to maximize housing production within the context of extremely limited 
resources. Through a series of progressive changes in the administration of the Urban 
Building Tax, the munic{pio attempted to encourage the production of popular housing 
within established priority zones. By manipulating the rate of the Urban Building Tax, the 
city was further able to exchange building permits with private firms in return for the 
production of popular housing and charge higher land use rates on land held for speculation 
as a disincentive to the practice.

93 
Additionally, the city was involved in a variety of self

help initiatives under the auspices of the Fundo de Atendimento a Populafao Moradora em 
Habit(lflio Subnormal (FUNAPS-The Assistance Fund for the Population Living in 
Substandard Housing). In total some 30,000 houses were produced under the Erundina 
administration as of 1992 with an additional 23,000 in the process of being completed.

94 

That such programs and targeting of resources by governmental actors exist under a 
democratic incentive system, however, became evident as the PT lost the 1992 mayoral 
elections. Erundina' s successor, Paulo Maluf, quickly moved to alter housing policy in the 
city toward his own political base. Many of the most productive policies initiated by the PT 
administration have been replaced by old-style, highly visible state production programs 
under Maluf. 95 Thus, one of the important characteristics of munic{pio housing policy, even 
as it continues to gain more responsibility, is the degree to which programs at this level are 
extremely vulnerable to change as a consequence of electoral pressures and clientelism.

96 

By June 1994, Maluf had restructured the Sao Paulo munic{pio housing system in order to 
centralize its policy formulation, architectural, and plannirig agencies into a single 
organization. Reflecting the continued presence of incentive structures present in other 
regimes, the Municipal Housing Fund (RvlH-F ondo Municipal da Habitafiio) is an 
organization clearly modeled after the BNH. A key difference in contemporary state and 
local programs, however, is the constant electoral imperative posed by democratic rule. 
Unlike the military's programs, the municipality's initiatives do much to visibly incorporate 
Sao Paulo's poorest residents. The central ~omponent of the new organization is the 
Program of Urbanization and Verticalization (PROVER-Programa de Urbanizafao e 
VerticalizOflio), which is directed at urbanizing the 240 most establishedfavelas in the 
municipio which are the home to 92,000 persons and one quarter of the totalfavela 
population.97 A second and much smaller component of the PROVER plan provides 
urbanized lots for self-help construction. In a 1995 project update to the Inter-American 
Bank, which has lent US$100 million to the municipio to undertake the project, it is 
estimated that the cost of housing production per urbanized lot (US$1,800) is 
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approximately one-fifth of the per-unit cost of furnishing state financed apartments 
(US$10,000).

98 
As is the case with previous regimes, the emphases of municipal housing 

policy under Maluf continue to shortchange the most cost-effective components of 
municipal housing strategies even though self-help housing in new favelas constitutes 
Brazil's latest positive-sum solution to housing shortages. 

From Illegal Subdivisions to F ave las: Positive-Sum Housing Policy in the 
Nova Republica 

Although hardly exhaustive, even a brief overview of post-1985 housing policy in Brazil 
and Sao Paulo reveals a structural departure from the housing policy pursued by previous 
regimes. At one level, state and local governments have assumed an unprecedented degree 
of autonomy and leadership in the formulation and implementation of government housing 
programs in post-authoritarian Brazil. This transformation in the role of local government, 
however, has occurred within the context of a fragmentation in federal leadership and 
during a period of severe federal budget restraints. Thus, while governments in the state 
and municipio of Sao Paulo have made sporadic efforts to fill the vacuum in housing policy 
created by a substantial withdrawal of federal support, the unique fmancial capacities of the 
metropolitan region have left it much more capable to do so than other regions. 

At a second level, the particular focus of more recent local and federal assistance toward 
self-help projects and urbaniz.ation infavelas constitutes the latest state strategy to promote 
self-help construction by the urban poor. For the state, the democratic rules of the game for 
staying in power have required new strategies vis-a-vis popular class co-option. Within the 
context of the exhaustion of the periphery in Sao Paulo and severe financial constraints at 
all levels of government, democratic governments have increasingly turned away from 
expensive zero-sum policies and toward variable sum housing strategies in which the 
cooperative participation of self-help labor allows for a more efficient allocation of limited 
resources. That the state has increasingly shifted from a position of hostile removal of 
favelas to one of implicit, and even explicit in some instances, acceptance of the 
shantytowns is telling. Given both the changing constraints of the housing policy arena and 
the persistence of older patterns of state behaviors, the democratic state appears to be 
promoting the growth of/ave/as. In doing so, democratic governments at the federal, state, 
and local levels are addressing the housing crisis in Sao Paulo in the same manner in which 
earlier regimes capitalized first on cortifos and later peripheral subdivisions to house the 
city's work force. 

In Brazil, although both the previous policy parameters and the "rules of the game" have 
been altered in the transition to democratic rule, several key preferences and rank-orders of 
preference have remained constant into the new regime at all levels of government. 
Consistent with well-known observations regarding the inherent difficulties of translating a 
revolution of circumstances into a thoroughgoing transformation of world view, both 
Brazilians and the state in the Nova RepUblica have continued to conceive of housing 
provision problems and solutions in much the same way they did under previous regimes. 
Even where the initiative for change has been strong, fiscal realities and exhaustion of the 
periphery has limited the scope of policy transformation in Brazil's largest cities. 91} From 
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this perspective, explosive rates of favelization constitute but the latest rendering of a 
century-long tradition of variable-sum housing policy in Sao Paulo. Whether under 
populism, military rule, or democracy this is a tradition in which governmental initiatives in 
the informal market have shifted the burden of housing construction to the poor, while 
official production and finance policies have continuously served the altogether different 
ends of helping to keep incumbent governments in power. 
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Chapter 14. The Favela in Greater Sao Paulo: 
Advocacy Coalitions and Their Impact on Decisions for 

Removal or Urbanization 

Kimberly Miller 

Introduction 

Upon examination of Brazil's municipal government response to the urban fa vela, or slum, 
two primary policy trends emerge. These responses are removal and urbanization, defined 
as the extension of city services into the favelas. Removal is conducted for a number of 
reasons, including sanitation concerns, the desire to open urban land to development, and 
aesthetic improvement. Policies of demolition are commonly followed by resettlement 
programs, involving the construction of public housing for displaced residents. However, 
this tactic often fails to fully serve constituent housing needs, and by mobilizing within the 
favelas, social movements help to reduce demolition's viability as a policy option. 
Urbanization has emerged as a less expensive solution that reduces open political conflict 
betweenfavela residents, the social movements, their supporters, and municipal 
governments. 

Policy toward the Jave la, does not obey the simple dichotomies of political right and left, 
civil society versus the public sector. In the 30 years since the beginning of Brazil's 
dictatorship, actors have moved fluidly in and out of Sao Paulo's housing sphere, building 
coalitions for political and personal expediency. Although many of the actors remain the 
same, their positions change over time. Operating under the guidelines of an advocacy 
coalition perspective, which assumes opposing and advocating coalitions for every public 
policy, this chapter examines first, if the transition to democracy marks a division in 
responses to the favela, and second, if there are factions influencing the municipality of Sao 
Paulo that are consistently advocating for either removal or urbanization of the favela. Since 
social forces and institutions often experience structural and personnel changes related to 
the surrounding political circumstances, this project compares coalitions before and after 
the military dictatorship, and through periods of economic growth and decline. The 
purpose of this analysis is to determine if there have been constant social alliances 
advocating for the choice of one of these policy options over the other, and if the longevity 
of these coalitions is threatened by the introduction of democratic procedures and economic 
change. The following section describes the theory that is used to make the analysis of the 
role political alliances play in selecting a policy response to Sao Paulo's most impoverished 
neighborhoods. 
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Advocacy Coalition Theory 

An application of advocacy coalition theory to policy traditions relating to Jave/as in Brazil 
requires the assumption that the two major trends, removal and urbanization, are supported 
by interest groups with a basic belief in the superiority of one of these solutions over the 
other. Supporters of a policy option under the advocacy coalition approach may be allied 
with the government in power, political organizations, or civil society. However, for this 
type of analysis to be valuable, at least a few groups must maintain the basic assumption of 
the superiority of their position to its alternatives over an extended period of time and 
through changing political conditions. Proponents of this theoretical approach, however, 
do speak of policy learning within advocate groups. This is to say that they believe changes 
in the economic and political climates will affect the positions of policy advocates.

1 
Across 

the nearly three decades this study encompasses, changes in the regime type, legal code, 
and economic status of the country have affected the environment in which interest groups 
make decisions. The assumption is that through a process of policy learning, groups will 
make changes not in their basic beliefs, but in the strategies they use to pursue change in 
areas of their belief system peripheral to their ideology. By adapting to new conditions, 
advocates become more effective in their efforts to enforce policy. However, dramatic 
changes in the policy arenas of many Latin American regimes, and in Brazil in particular, 
may create a level of instability that works against the potential for producing a successful 
advocacy coalition. This study will attempt to determine if the advocacy coalition approach 
is applicable to the dynamics of the Brazilian political system. 

By examining the greater context to which the favela belongs, it is possible to discover the 
traditions behind the policy choices of removal and urbanization, as well as the actors with 
a specific interest in these options. For example, during the military regime, removal of 
favelas coexisted with service delivery. However, the interests of the military hierarchy and 
the parastatal sector in modernizing Brazil resulted in a municipal level preference for 
removal in this era. As the military' s power declined and the civil society gained a broader 
space for political participation, actors from many different backgrounds joined to present 
their preferences for urbanization. Economic change and crisis within the country also 
affected the composition of policy coalitions. Conditions that were previously in favor of 
municipal expansion and modernization changed in the 1980s as rapid inflation affected the 
enforceability of preferences for removal and restructuring. 

Evolution of Favela Settlement in Urban Brazil 

For the purposes of this study, thefavela is defined as an urban neighborhood of poor 
structural and infrastructural quality in which land tenure is unofficial and often precarious. 
This type of slum originated in Brazil during periods of heavy rural to urban migration. 
Since the beginning of this century, internal migrants have left their homes to find a better 
standard of living in Brazil's increasingly congested cities. Now South America' s largest 
city, Sao Paulo, was home to only 2.7 million people in 1950. Averaging an annual 
population growth of around 8.7 percent by 1980, the city incorporated 12.7 million 
residents. Manufacturing employment more than doubled in the same time period, growing 
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from 600,000 jobs to approximately 1.5 million.
2 

Cities were unable to keep pace with the 
housing demand produced by this urban e~pansion. Land prices soared, and poor migrants 
were forced to find solutions to their need for shelter outside of conventional markets. 

Because land was a scarce and expensive commodity, as was formally built housing, poor 
migrants economized by finding unoccupied public or private lands upon which to 
construct their own homes with whatever materials were available. The occupation of and 
construction on lands which residents did not own required a policy response on the part of 
a government legally committed to protect private property rights. The first public sector 
intervention in development of the f ave la ostensibly related to the sanitary risks of these 
crowded developments. Population density and lack of proper sewage and trash disposal 
made them breeding grounds for communicable diseases. Officials initially tried to 
discourage long term oceupation by preventing the repair or sale of Jave la housing. When 
this initiative proved unsuccessful, local administrators made their·point more forcefully, 
by tearing down the settlements.

3 

This response was the origin, rather than the end of the problem. For many reasons, slum 
residents preferred to remain in their neighborhoods despite the unfavorable sanitary 
conditions. According to a study conducted in 1970 by Lawrence F. Salmen,favela 
residents perceived that there were a number of advantages gained by living in this type of 
settlement. The cost of living in these areas was much lower than in formally built 
neighborhoods. By avoiding monthly rent and utility payments, the poor city dweller could 
actually save part of her/his salary to be used for the future. Building in the favela also 
provided a rare opportunity for homeownership, and despite the poor quality of most the 
housing, this asset allowed residents to bank on their futures with little capital investment. 
Because the land density of favelas was slightly lower than in formally constructed 
settlements for members of the same income bracket, land was also available for garden 
plots and small livestock. 

4 
As members of Sao Paulo's public administration sought to 

expel them, residents of favelas organized to defend these advantages, and their rights to 
occupy the land. The Catholic Church, neighborhood associations including the Societies 
of Friends of the Neighbohood (SAB-Sociedades de Amigos de Bai"o ), and later, labor 
unions and the workers' party, lent their support to the struggles of favela residents to 
retain and improve their land. 

Favelas in Sio Paulo 

When trying to address structural problems of Sao Paulo' s irregular settlements, local 
officials often focus on the city's Southeastern region. Before land density pushed 
industrial workers out of the city and southward into the ABCD region (the cities of Santo 
Andre, Sao Bernardo, Sao Caetano, and Diadem) many migrants settled within the limits of 
the municipality. Now the Southeast forms part of a much larger zone of working class 
residents. Because of the region's population size and its level of popular organization, the 
municipal government has shown a continuing concern with meeting their demands. 

Most of the regions in the area have some form of neighborhood organization that permits 
them to formulate demands for services. In the early 1980s, municipal level data on the 
number and location of Sao Paulo's SABs shows that levels of organization in the 
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administrative regions of this zone were growing. The number of SABs in Ipiranga grew 
from 23 in 1980 to 29 in 1984; in Vila Prudente, where only 44 organiz.ations existed at the 
beginning of the decade, there were 56 SABs by 1984. However, even with this growth, 
data on organizations in the eastern region of the city show that residents of these areas 
were at a relative disadvantage to other zones of the city. Most of the other geographic 
regions had at least two times as many SABs.5 Up to 80 percent of the members of these 
organizations were migrants to Greater Sao Paulo. F avelas in the Southeast (e.g., 
Heli6polis on the border with Sao Caetano do Sul; Vila Clara; and Itaim Paulista, the site of 
a demolition campaign during the Quadros administration) have all experienced the benefits 
of having organizing forces working on their behalf, but also the disappointment of being 
powerless to attract assistance or to prevent undesirable municipal intervention. 

Policy Responses to Favelas 

Removal 

One recurring policy strategy is to respond to the confusion favela.s cause in the urban 
landscape by tearing them down and replacing their housing stock elsewhere. When the 
private or public sector takes an interest in the land occupied by low-income residents, the 
task of clearing the way for new development begins. The former favela is cleared by 
municipal employees to make way for new, more attractive uses. Housing construction for 
the favelados is usually replaced elsewhere, often on undesirable land located farther from 
the city. This strategy assumes that by substituting new housing for neighborhoods with 
low residential and infrastructural quality, the f ave la problem will be solved. A glance at 
history shows that this has not been the case. 

By mid-century, Rio de Janeiro supported perhaps the highest density ofjavelas. In the 
1940s, under the Dodsworth municipal administration, several of the settlements were 
destroyed, ostensibly for sanitary reasons, and residents were moved to temporary housing 
in "proletarian parks". The administrator of the first of these settlements was a devotee of 
the Genllio Vargas school of populist politics, and established his role in the settlement as 
both a fatherly councilor and a benevolent dictator.6 

In the 1970s, the military regime pursued the same strategy of evacuation of favelas, but 
did not claim beneficent motivations for its reaction to the presence of these settlements. 
Favelas were an embarrassing part of their most prominent cities and often occupied land 
that was desirable for other purposes. In the rigidly planned capital of Brasilia for example, 
housing settlements of construction and service workers from the city's early stages marred 
the government's plan for the landscape. Officials ordered that many of these 
neighborhoods be destroyed and rebuilt as satellite cities. In the early 1970s, the local 
housing police, the Commission of Eradication of Invasions, (CBI-Comissao de 
Eradicafii.o de lnvasoes), managed to move approximately 80,000 people from the Plano 
Piloto to a new settlement about 20 miles from the center of Brasilia. Residents were 
evacuated under protest, and again, new housing failed to replace all of the residences 
destroyed. This resettlement project was christened Ceilandia, after its patron saint, the 
CEl.7 
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The municipality of Rio de Janeiro's program known as Remofiio de Casas, or Housing 
Rem<;>val, in the 1970s served much the same purpose as the CEI' s programs in Brasilia. 
Thousands offavela residents were evacuated from their homes and given the option of 
living in settlements constructed by the government. As in Brasilia, these relocations were 
not always welcomed, and could become violent. Sometimes even after residents were 
moved and their homes destroyed, they returned to the location of their former 
neighborhoods to build again. There w~ inadequate housing for all of those who were 
displaced, and the monthly payments that accompanied residence in these public housing 
units were prohibitive for many. Adaptive strategies, including building extra rooms onto 
homes, renting out space, and black market sales of government-owned housing, all 
undermined the order that the municipalities wished to impose by destroying the slum 
neighborhood. Although demolition and neighborhood removal still occur, this policy often 
produces such a dramatic response on the part of citizens that in today's more politically 
open Brazil it is often considered less desirable than urbanization. For this reason, more 
focus will be given to efforts for urbanization than to the removal of the favela. 

Urbanization 

A second response of the public sector to the presence of favelas is to let them stand and to 
urbanize them by delivering city services such as water, sewage, trash collection and roads. 
This response is often chosen when community organization is strong enough to form a 
series of demands relating to housing needs. Sao Paulo's officials in particular have 
employed the tactic of increased urbanization in periods of labor unrest and in the waning 
years of the military regime. Despite the fact that much self-constructed housing occupies 
lands to which the squatters have no official claim, the size of the population residing in 
slums and the presence of political interest groups work in their favor. Elected officials see 
favelados as an important political constituency and attempt to comply at least in part with 
their demands. Although this type of interaction often results in the development of 
clientelism, in which neighborhood votes are exchanged for favors, incorporation into the 
system has two distinct advantages. One is access to city services such as water and 
electricity. The second is that the dependence of politicians on the favela vote for 
legitimization of their positions encourages them to support physical permanence of the 
settlements. Perhaps the best-known politician who used service delivery to gain the favela 
vote is GetUlio Vargas, who reinforced his power as president by tolerating the settlements, 
and when politically expedient, extending public services to the favelas. In his populist 
campaigns of the late 1940s, he increased national investment in the urbanization of the 
favela in order to improve his potential electability.

8 

Context for Action in the Favela 

The Constitution of 1967 

Under this constitution, Brazilian municipalities enjoyed a number of legal responsibilities. 
As the third level of administration, local governments had the symbolic authority to act 
independently tp guide both the development and destiny of their cities. The Constitution of 
1967 outlined powers including the election of public officials and the making of laws 
which did not conflict with those at higher levels of government. Duties of imposing and 
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collecting taxes, and administering several public services also fell into local hands. The 
federal constitution specifically outlined these duties and granted the state the right to 
delegate responsibilities falling into specific categories. Promoting urbanization by the 
construction of infrastructure, determining land uses through zoning, the construction of 
utilities and of all necessary public works, including public housing, were the categories in 
which states could determine what part their municipalities were to play. 

9 
The freedom 

these statutes implied, however, did not result in a substantial increase in the influence of 
the municipality on its future. Instead, most of the control for long term planning reverted 
to the national level, where ambitious development plans were encouraged. 

Many states also took advantage of the constitution's vagueness relating to state 
responsibilities as an opportunity to rid themselves of the chores of maintaining their 
swollen municipalities. Although local governments in this era kept a percentage of the 
revenues collected and had the right to request national and international loans 
independently, the majority of them remained reliant on the national government to provide 
for their basic needs. According to Lordello de Mello, a combination of inadequately 
trained personnel and poor tax collection practices in many municipalities resulted in either 
dependence on the state government or lazy local employees. Consequently, many cities 
remained poorly served, underserved, or unserved until the present. For example, in a 
1957 study, only 600 of 2,468 municipalities provided clean water to their residents.

10 

When public services did begin to develop on a municipal level, state and federal officials 
again provided the funds and the impetus. Between 1968 and 1974, state and federal 
officials invested US$800 million in water and sewage line construction across the nation. 
Of these monies, 92 percent went to the Greater Sao Paulo area and 80 percent to the city 
proper. Compared to the need for these services in the country as a whole, Sao Paulo' s 
residents were therefore astronomically overserved. As the locus of the country's industrial 
growth however, public investment was channeled into the city from above.

11 
Today, 

although public services extend to a much greater proportion of the populace nationwide, 
urban squatters continue to be among the most likely to go without amenities such as clean 
water. 

Housing After the Constituti.on of 1988 

This most recent constitution requires that all urban land serve some "social purpose," and 
that if unoccupied, it may be divided and redistributed, built upon, or appropriated by the 
municipality. State and local legal codes were liberalized to give municipalities greater 
control over urban land, indicating that actors at lower levels of government were preparing 
to deal directly with housing and land use problems.

12 
In an evaluation of the goals of the 

master plans for the 50 largest cities of Brazil, researchers found that most states chose to 
extend additional controls over their municipalities in the area of zoning. Some of the 
recurring themes in the cities which chose to be more specific in their regulations are the 
prevention of land speculation (which is perceived to trigger housing crises by impeQ.ing 
the natural market forces of supply and demand), and squatting (which is the illegal use of 
private or public property). The laws concerning land use and service provision in the 1988 
Constitution marked a turning point in policy for the favelas because they gave Brazilian 
cities a legal motivation to incorporate them into an urban service framework. These 
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provisions of the constitution helped weaken the legitimacy of groups that preferred 
removal to wbanii.ation. 

Effect of Changes in Income Distribution on Urban Brazil 

Under the dictates of the National Housing Bank (BNH-Banco Nacional de Habitaflio) 
and later under the Federal Reserve (CEF--Caixa Econ6mico Federal), most programs 
were meant to serve those receiving fewer than three minimum salaries. They seldom did. 
Between 1991and1987, only 35 percent of recipients actually earned less than five times 
the minimum salary .

13 
Housing policies tended to promote loans, and because members of 

the lowest income brackets were often unable to repay the assistance they received, their 
participation in housing programs was not encouraged. During the economic crisis, lending 
to the lowest-income segment of the Brazilian population practically ceased. 

14 
Because in 

previous years growth in employment had encouraged rural-to-urban migration, poor 
migrants crowded the city. When economic conditions worsened, many workers' small 
incomes were no longer enough to satisfy their basic needs. Many of Sao Paulo's poorest 
citizens at this time suddenly found themselves forced to find cheaper alternatives for 
shelter, contributing to the city's current crisis of substandard housing. 

After the BNH disintegrated in 1986, monies available for housing programs plunged to 
approximately one-third their former levels. Funding then became the direct responsibility 
of the Guaranteed Fund for Time of Service (FGTS-Fzmdo de Garantia do Tempo de 
Servifo ), the national retirement fund that was created in part to fund the original BNH. 15 

Administration of housing programs fell to municipal administrators. The state and local 
housing organii.ations, the Housing Companies (COHAB-Companhias Habitacionais), 
enjoyed some shared responsibilities with the funding agency that prepared them for these 
tasks from the initial phases of the BNH. States and municipalities were obliged to 
contribute to the funding of local projects by providing land and infrastructure for 
suggested settlements. Responsibilities of the local agents also included hiring local 
administrators and employees, and choosing private companies to fill federal contracts. 
After notification of funding approval, the national office of the CEF delivered the 
approved funding for the housing proposal to its local office. Here, agents were 
responsible for the administration of projects, including the distribution of aid. This 
increase in responsibilities was paralleled by the development of a local bureaucracy that 
prepared to assume administrative duties.

16 

Even on a municipal level, however, housing administrators have made few efforts to 
improve the quality of housing in the favelas . A program directly targeting this population 
in Sao Paulo, the Favela Speaks (Fala Favela), principally confined its activities to building 
community centers. Because of the lack of ready financing, most recent programs have 
built-in mechanisms for limited remuneration or require self-help on the part of the slum 

17 
dweller. 
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Advocacy Coalitions in Brazil 

Military /Industrial Links 

Under the military dictatorship, Sao Paulo had a number of strong municipal 
administrations which accomplished significant levels of improvements in public works. 
However, during this time, power was delivered directly to the municipality by the federal 
government. Between 1969 and 1983, federal officials appointed the mayors of the 
country's largest city and removed them when they did not implement the goals of the 
dictatorship. These officials were often chosen from influential positions in the business 
world, as in the cases of bankers Paulo Maluf and Otavio Setubal. Showy, expensive 
transportation projects, like the elevated Minhofiio during the Maluf administration and the 
subway project begun by Figuereido Ferraz, were part of the modernization scheme that 
included clearing informal settlements from the city landscape while reducing travel time for 
the wealthy industrial commuters that would use these new roads. 

18 
The choice of mayors 

from the ranks of commerce produced a policy cJimate during this period in which local 
officials were predisposed to follow federal initiatives regarding the favela. Investment 
patterns and political choices of the military dictatorship created an atmosphere in which 
Sao Paulo's industrial interests were nurtured and could excel. 

In this policy environment, when the private or public sector took an interest in the land 
occupied by the low-income residents, actors could confidently begin the process of 
obtaining it. The former favela was cleared to make way for new, more attractive 
development. Housing construction for the favelados began elsewhere, usually on 
undesirable land located farther from the city. Together, Santo Amaro and Campo Limpo 
do Sul, both located in the Southern regions of the city, were resettlement zones for nearly 
half of all displacedfavelados.

19 

Catholic Church, Social Movements, and Labor Movement 

By the late 1970s, the effects of the political opening, combined with massive economic 
inequalities and the repressive work conditions of Brazil's urban poor, led the popular 
classes to seek alternatives to the traditional avenue of clientelistic politics. Experience in 
organizations that grew slowly but steadily during military rule helped prepare many 
members of Brazil's civil society to take advantage of this opening. Christian Base 
Communities (CEB-Communidades Eclesias de Base) led by the Catholic Church, 
espoused the principle of equality for all and used political struggle to achieve ideological 
gains. Workers' movements broke with the government's Ministry of Labor to take 
independent action in order to gain better working conditions. Members of these 
organizations taught their neighborhoods methods to demand more access to political 
networks. Participants in these "new" social movements learned to see themselves as equal 
members of society, deserving of the same rights as those enjoyed by the wealthier and 
more powerful. Acting under this new conception of their place in society, residents of the 
favelas wrote their own agendas and demanded that political leaders help solve the 
problems of substandard housing conditions. 

364 



During this time, neighborhoods began to gain importance as political units. Neighborhood 
organizations, including SABs, in Sao Paulo were often influential advocates for the 
urbanization of the favela during the military regime. Strengthened through strategies 
learned in the region's powerful labor movement, constituencies of these movements often 
felt a sense of shared purpose, ~d lent their support to other such neighborhoods when 
called upon. 

Agents of the powerful Roman Catholic Church provided monetary and institutional 
support for neighborhood organizations as well. These two sponsors, the church and 
labor, increased the effectiveness of the favelado groups by loaning them their influence 
and organirational structure. This proved particularly effective during the 1960s, when 
conflict between government agents and slum residents at times became violent. 
Neighborhood organizations from around the city came to their comrades' rescue. Ties 
formed among neighborhood groups as a result of their common goals, functioning as 
mutual aid societies. By asserting their power through mass mobilization many 
communities were saved from certain demolition. 

In the first stages of the transformation from dictatorship to democracy, municipal officials 
and local branches of federal agencies hoped to pacify protesters through developing 
mechanisms to receive neighborhood-level input. Maluf s regular audiences with the 
SABs, for exainple, became his successors' tradition in the authoritarian years. Although 
largely a symbolic gesture, these meetings were the beginning of a space that coalitions for 
urbanization had forced to open for the purpose of negotiation .. As public officials realized 
more and more that their power was dependent on popular approval, the SABs and other 
neighborhoods became more effective in bargaining for the fulfillment of their demands. 

Cidade Livre, now known as Nucleo Bandeirante, near Brasilia, is one case in which 
persistent neighborhood protest was able to begin the process toward urbanization. This 
infonnal settlement was one of the first established during the construction of the capital 
city and one of the most adamant about its rights to occupy the land. While surrounding 
squatter settlements were progressively destroyed and relocated farther and farther from the 
city limits of Brasilia, these settlers held their ground. After several years of struggle, 
officials of the F~deral District realired they would not be able to move this settlement. 
Therefore, it was renamed and obtained legal status as a municipality in 1961.20 

. 
In Sao Paulo,favelas like Heliopolis and its neighbor, Sao Joao Climaco, have formed 
movements asking for the extension of public services to their homes. Soon after the 1970 
establishment of Heliopolis, residents realized they would have to organize in order to 
obtain water, sewage disposal, and electricity. The result was the Union of Nuclei, 
Associations and Societies of Heliopolis and Sao Joao Climaco (UNAS-Uniao de 
NU.Cleos, AssociQfoes e Sociedades de Heliopolis and Sao Joao Clfmaco ). Like many such 
organizations, it has been moderately successful in its attempts to modify local policy in 
favor of urbanization.

21 
Since the group's early stages, municipal officials have installed 

networks for public services covering approximately 90 percent of homes in thesefavelas.
22 

According to reports, however, these services have been less reliable than was hoped. The 
lack of paved roads, adequate health services, schools, and a reliable supply of water and 
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waste disposal testify that the process of urbanization for these areas is still incomplete. 23 

Although this organization incorporates all segments of the community, most of its 
members are supporters of the Workers' Party (PT-Partido dos Trabalhadores). 

Coalitions Following the Political Opening 

In the political climate following the early transition to democratic practice in Brazilian 
administration, organized sectors of civil society gained agenda setting power regarding 
their demands for urbanization of neighborhoods. Municipal officials and local branches of 
federal agencies developed mechanisms to receive local input, and began responding to 
demands from those on the lowest rungs of the political hierarchy. Sao Paulo's mayors, 
instead of continuing to follow the goals set in 1971 with that year's master plan for the 
city's development, began listening to demands for public and social services on the part of 
the electorate. The Mario Covas administration plan for the city illustrated the break 
between new elected city officials who were strongly influenced by the wishes of their 
constituents, and the appointees who previously occupied these positions because of their 
political loyalty. Covas lost the support of the federal government, which his counterparts 
enjoyed during the military regime, when Sao Paulo was floundering economically and 
socially. He and his colleagues in other cities called on the federal government to reconsider 
its responsibilities relating to the manageability of Brazil's cities. A particular concern was 
the reform of land use constrictions that affected the ability of the favelado to obtain a sense 
of security and permanence in her/his urban residence.

24 
During this transitional phase, as 

annual reports of the Metropolitan Corporation of the State of Sao Paulo (EMPLASA
Empresa Metropolitana do Estado de Sao Paulo, SA) show, the municipality increased its 
financial commitment to the favela and also increased investment in water and sewage 
services for these precarious areas. This change in the municipal position from adversary to 
helpmate, however inconsistent, marked a break with the municipal policy of neighborhood 
removal in that the f ave la would now remain as a permanent part of the city's landscape. 

Breakdown of the Military/ Industry Coalition 

As the disintegration of military authority began in the mid-l 970s, labor movements grew 
to fill the void in regional and local government and policymaking. After years of struggle 
to gain the right to unionize independently of their employers supervision, laborers finally 
succeeded in forming a political party that established itself as a legal entity in 1980. The 
party immediately connected with the favela neighborhood movements supporting 
urbanization and weakened municipal tendencies toward demolition. Neither the military 
nor scholars of the time imagined that the seemingly stable authoritarian government and its 
industrial allies could lose so much power in such a short period of time. In an article based 
largely on research conducted in 1971and1972, Kenneth Mericle stated that the Brazilian 
state's corporatist structure would most likely continue to be successful in its efforts to 
silence labor movement dissent. However, he listed four conditions under which increased 
labor power could occur. First, demand for labor might grow. If workers gained increased 
job security, they would be more likely to demand more managerial rights and higher 
salaries in the work.place. Second, an economic downturn might occur. According to 
Mericle, workers are less willing to express discontent if they feel they could have a better 
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life in the future if no demands are made in the present. If wages were cut, or 
unemployment rose, the violation of these expectations would decrease workers' reluctance 
to confront their employers. The third condition was the successful indoctrination of labor 
by militants. And his fourth and final condition for increased labor power was a breakdown 
in elite consensus regarding growth strategies and dominant party politics. 25 The economic 
crisis from 1976 forward resulted in the fulfillment of all but the first of these conditions. 

The information presented in Table 14.1 points to some of the results of the concurrent 
breakdown in consensus among advocates for removal, and transition to a more democratic 
municipal structure. In 1982, when groups opposing the military dictatorship were 
working to become a visual protest force, neighborhood related movements registered 
gains in the area of service delivery. A steady increase in the provision of these services in 
general ~d in areas with high concentrations of irregular settlements in particular, indicates 
the urbanization coalition's representation in policy arenas was growing. Table 14.1 
compares expansion in municipal water and sewage connections with increased provision 
in the administrative region of Ipiranga, which contains Heliopolis, Sao Paulo' s largest 
favela . The number of connections in Heliopolis after 1988 is lower because of a 
reorganization in the municipal service delivery structure. However, data for Vila Prudente, 
a nearby region which also has a large favela population was included to give an illustration 
of the levels of infrastructure development reaching the slurils citywide. Particularly as the 
military's authority decreased after 1982, investment in connections grew steadily, with 
Erundina' s administration registering large gains both in water and sewage connections. 
Between 1988 and 1989, for example, Vila Prudente alone registered over 7,000 new 
connections for a part of the city which EMPLASA estimated to house 41,000 favelados in 
1983.26 

Table 14.1 
Water and Sewage Expansion: Connections by Region, 1982-91 

1982 1984 1988 1989 

Water Service Connections 1,495,299 1,574,025 1,721,579 1,749,950 
lpiranga 97,796 99,611 85,655 86,906 

*Vila Prudente *111,130 *103,996 
Sewage Connections 688,655 800,048 1,014,907 1,138,820 

lpiranga 74,270 78,398 71 ,298 72,348 
*Vila Prudente *60,481 *67,256 

Source: EMPLASA, Sumdrio de Dados da Grande Sao Paulo (Sao Paulo: Govemo Democratico de Sao 

Paulo, 1983, 1985, 1987, 1989, 1991). 

Whereas the 1971 Integrated Master Plan emphasized the development of infrastructure, 
export, and industry, Mayor Mario Covas' 15-year plan spanning from 1985 to 2000 
focused on human development. In stating its goals, the plan's language is almost hostile to 
the national government and its unfulfillable plans for expressways and other large scale 
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public works. Instead, it asks that the federal government assume responsibility for the 
housing and public service crisis occurring in Sao Paulo by acting to create new growth 
poles in other parts of the country. The rapid expansion and concentration of industry in the 
Greater Sao Paulo region, which massive public investment schemes encouraged, was 
criticized as the beginning of the city's structural inability to provide for the needs of its 
residents. According to the goals outlined in the 1985 Master Plan, the municipal 
administration no longer wanted any part of industrial expansion. After the economic crisis 
and the failure of the BNH, the national government withdrew its assistance and left the 
municipalities with responsibilities which they were not given the funding to fulfill.27 

Although demolition of favelas continued in Sio Paulo in this era, the forces behind this 
policy were no longer part of a coherent strategy and coalition for urban development. The 
financial inability of the national government to carry out the promises made in its 1971 
Master Plan and the growth of spaces for self-expression in civil society helped dissolve 
the support for an elite interest roup that supported a policy option unpopular with the 
majority of the city's residents. 

The PT and Social Movements 

In the post-dictatorship era in Sao Paulo, the well-established Workers' Party (PT) became 
the voice box of popular movements and working class neighborhoods. CEBs, on the 
other hand, lost both their popularity and support from church officials. Whereas the 
Workers' Party provided an organizing force behind the labor unions, CEBs traditionally 
drew their strength from the church for both financial and spiritual matters. This change in 
church policy left them adrift and unable to continue as an independent organization. 
Consciousness-raising done by pastoral agents in CEBs, however, had created 
fundamental changes within these communities relating to their knowledge about human 
rights and their understanding of their role as members of society at large. Many former 
leaders therefore chose to continue their activism with the labor movement militancy of the 
Pf. These developments led to the merging of forces that historically worked together to 
promote higher quality housing and public services. In this manner, many favela 
neighborhood organizations gained a political footing and new public spaces in which to 
disseminate their demands. 

As the Worker's Party matmed, so did its approaches to. the policy of urbanhation. It 
began its political career as an opposition party made up of critics with little chance of 
holding office. When the states and municipalities began to elect party members, thus 
forcing them to participate in the established system, subtle shifts in party attitudes became 
apparent~ Experience forced them into a new, more pragmatic process of policy learning. 
Negotiation took a seat among the party's assembly of more confrontational policymaking 
techniques. Particularly in the crisis situation in which the Pf' s first officials entered public 
life, this type of adaptation was significant to their survival. Luiza Erundina and her 
supporters campaigned on the platform that Sao Paulo's citizens were ill-used by their 
politicians, and that in a more just society (one led by the Pf), municipal authorities would 
provide the decent housing and pu!llic services to which all citizens were equally entitled. 
After Erundina was elected, she and her staff were obliged to reconcile their campaign 
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promises with a limited budget which could not possibly fulfill all the needs of all citizens 
of Sao Paulo~ 

When Erundina was elected ·mayor, she brought dreams and inherited debt. Although her 
administration was the first to profit from a 30 percent increase in tax revenues for 
municipalities brought by the 1988 Constitution, these investments in the infrastructure, 
upon which she had based her campaign, were largely postponed because of the precarious 
financial status of the city.

29 
Along with the assistance of her secretary of housing, Erminia 

Maricato, however, she did develop innovative housing programs for the city, relying 
largely on self-help schemes in which those who needed assistance could combine forces 
with the government to help themselves. 

Under Maricato' s direction the municipalities made attempts to regularize land holdings and 
neighborhood quality for f ave las constructed on municipal property. By 1990, these efforts 
were taking place in 42 neighborhoods. The mayoral administration, however, did not set 
the urbanization of allfavelas as a goal. Instead, they sought some degree of assurance in 
each neighborhood in which they intervened that their work would be well-received, and 
that they could depend upon assistance from residents. Before the process of regularizing a 
slum area began, members of the Housing Secretariat screened the neighborhoods for 
evidence of project success, relying largely on a the presence of enthusiastic neighborhood 
organizations. Once this willingness to participate in a regularization program was 
established, a contract was signed by the residents and the work began. Because many 
settlements were constructed in flood plains and marshy areas or on hillsides prone to 
erosion, neighborhoods were often evacuated until a finner foundation for homes could be 
constructed. It was often difficult to convince the residents that the mayor's office was 
sincere in their desire to help, and that this was not another attempt to clean out the city's 
slums. When this level of trust could be achieved, however, the results often included the 
transfer of land use rights and the extension of services to residents. 

30 
Neighborhoods like 

Heliopolis on the other hand, received financial assistance for their own projects that 
contributed to the quality of life in the favela. Their cooperative efforts for waste dis~sal 
and home building were paid for in part by funds from the Erundina administration. i This 
type of cooperative strategy allowed politicians and neighborhood activists with the same 
goal, urbanization, to achieve their objectives with strategies that superseded their limited 
resources. 

Conclusion 

Questions of democratization and economic growth do indeed affect the strength of 
coalitions working for either removal or urbanization. However, this chapter's original 
hypothesis about authoritarian support for removal and post-dictatorship municipal 
initiative for urbanization now seems oversimplified. The authoritarian government 
concurrently increased the provision of public services and removedfavelas. In the post
dictatorship administration of Jaruo Quadros, removal also continued as a common political 
response to favelas. This fluctuation in policy choices points to the conclusion that the 
achievements of both advocacy coalitions for and against the existence off ave las have 
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consolidated their objectives. Conditions such as economic crises lead the majority of 
lower-income citizens to seek solutions through the ballot box, rather than through 
demands and negotiation in a public forum. Instead, Sao Paulo's voters prefer to alternate 
their political party in hopes of producing positive change. 

Of the groups advocating for these two policy choices during the 20-year transition 
between dictatorship and democracy, civil society coalitions for urbanization gradually 
gained more political importance than those for demolition. When the military 
government's economic health began to decline in the late 1970s, local governments 
became more important actors in the favelas, gaining more autonomy in determining their 
own housing policies. In the popular sector, political space for the growth of the labor 
movement led to a stronger coalition from civil society~ With housing and land use policy
making taking place at a lower level, these organizations exerted a more direct influence in. 
its implementation. 

The political position of the favelas' labor movement allies in the struggle for urbanization 
improved as well. Although the State severely restricted workers in their right to unionize 
during the military regime, the 1980s witnessed improved opportunities for labor 
organization and the formation of a political party made up of workers' rights advocates. In 
the late 1980s, many cities elected PT candidates to the office of mayor, and in several 
legislative districts, even to the Senate or the House of Deputies. This new party 
established itself as a political contender from that point forward, and continues to support 
candidates holding local, state, and federal offices. Of all the original participants in the 
advocacy coalition for urbanization, the Catholic Church weakened most in its sponsorship 
for nuclei of neighborhood resistance. It served its purpose as a training ground for social 
activism, however. Fonner activists from the church continue their work in the favelas, and 
many have merged with the PT to fonn a new force that continues to support the extension 
of services to peripheral neighborhoods. 

Despite their many setbacks, the persistent advocates in favor of urbanization maintain a 
firm tradition of activism and pragmatism in the face of political changes. Their progression 
from grassroots agitation to a more formal integration into the political system follows the 
description of the adaptation and ~licy-learning process provided in advocacy-coalition 
theory literature. When the Church withdrew its approval from the movement, however, 
those working for urbanization experienced an enormous loss of support and membership. 
When others lost faith during difficult economic conditions, this also weakened the 
coalition. Although groups working for urbanization still count many among their 
constituency and membership, the difficulties they encounter in implementing their policy 
objectives indicate a greater level of institutional instability than in the case studies upon 
which Sabatier and Jenkins-Smith developed their original framework. 

Therefore, it is best to use caution when applying the advocacy coalition framework to a 
volatile country like Brazil. The theory's application to the ongoing process of urbanization 
is useful in determining that a vocal minority of Sao Paulo's poor, in cooperation with the 
more powerful institutions of the Church and a registered political party, achieved political 
concessions and certain incremental changes in their environments. The increasing levels of 
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investment in public infrastructure in the final years of the dictatorship and achievements of 
the Erundina administration with regard to housing support this conclusion. 

However, this theoretical framework exhibits some fundamental flaws when applied to this 
time period in the Latin American context. It presupposes a democratically consolidated 
society with established networks for participation and contestation. Brazil's military 
regime created a non-competitive environment for the implementation of national urban 
policy which endured for approximately 20 years. Even after the emergence of the 
democratic regime in the 1980s, under a constitution that permits residents to occupy 
unused urban land and requires the municipality to provide basic public services, policy 
implementation continues to be conducted on a case-by-case basis. In this type of regime in 
transition, the gains that advocacy coalition theory presumes each coalition will achieve 
through dialogue and legal enforcement are less certain. The alliances formed in this type of 
policy environment are often unstable, opportunistic, and short-term due to rapidly shifting 
economic conditions and responsibilities within the public sector. 

In conclusion, advocacy coalition theory's major flaw in the context of Brazilianfavela 
policy is a failure to account for the adverse conditions of contestation in a non-democratic 
regime in transition. An analysis of the housing and urban policies under military rule 
indicates that there were few, if any, channels by which civil opponents could expect fair 
competition of their interests with those of the federal government. Even in the current 
political environment, where municipalities are responsible for the fulfillment of their own 
residents' housing needs, the lack of continuity hampers the formation of effective and 
cohesive coalitions of policy advocates. Housing and the fate of thefavelas in Brazil' s 
urban centers today continue to be a game of political whims and personalities. Until more 
continuity is established at the municipal level of policymaking and/or implementation, 
advocacy coalition theory will remain limited in its potential to explain the process of the 
urbanization of irregular settlements in today's Brazil. 
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Chapter 15. Reducing the Low-Income Housing Deficit in 

Brazil: Public Policy and Self~Help in Rio de Janeiro 

Duane Hinders 

The Policy Problem 

Although estimates of the current Brazilian housing deficit vary greatly, most studies have 
determined that the deficit falls within a range of 5 million to 7 million units.1 This figure 
represents the number of dwellings deemed inadequate because of low quality materials, 
structural damage, or restricted land area. However, if the housing deficit is expanded to 
include those units built on land without basic urban infrastructure (i.e., piped water, 
sewage, or electricity), the shortfall reaches a level between 12 million and 15 million 

2 
houses. 

While this deficit in housing provision is not unique to the lowest income groups in Brazil, 
this subpopulation is by far the most affected by the precarious conditions visible in many 
major metropolitan areas. Those fami1ies who earn less than three times the minimum wage 
(US$192 per month) make up 85 percent of the deficit in housing and urban services,

3 
and 

most of these famHies reside infavelas (shantytowns), cortifos (multi-family tenements), 
or other irregular settlements. In this manner, the present housing situation reflects the 
income disparity in Brazil, where the top 10 percent receives nearly 50 percent of the 
nation's income, and the bottom 50 percent receives only 13.6 percent. 

Within this context of social inequality, the housing problem is adding to a near-crisis 
situation and an explosion of urban social problems. Nowhere is this more evident than in 
the city of Rio de Janeiro. In a city where the cosmopolitan elite and the favelados 
(shantytown dwellers) live in such close proximity, the tension of inequality is becoming 
more evident every day. Examples of such tension include the deployment of military 
police units into several favelas in 1994 to control drug trafficking warfare; the increased 
number of kidnappings for ransom in Rio, approaching one every four days; 5 and the 
growing presence of organized crime in Rio's favelas. 

Certainly, the housing issue is only one factor in these social problems related tofavelas, 
but from a policy perspective, improvement in housing and favela urbanization is a 
formidable medium through which to confront these problems. That is, as improvements 
are made in the various favela communities, the policy maker can expect that it will be more 
difficult for crime and drug trafficking to take hold in the area. 

The Policy Issue 

In light of the problem, the issue at hand for Brazilian policy stakeholders is the direction 
that should be given to new policies so as to diminish inadequacies in the housing area. The 

375 



estimated cost to provide or upgrade all 5 million units of housing is roughly US$70 
billion.6 To urbanize allfavela lands which lack basic services would increase this cost by 
US$140 billion, which is the equivalent of 40 percent of the governmental share of the 
Brazilian Gross Domestic Product. 

7 
As in all nations, Brazilian policymakers must set an 

agenda according to the areas in which a finite amount of resources. can have the greatest 
impact. Because of the level of expenditures needed to alter this policy problem, federal 
housing policy has generally been given secondary importance in the Nova RepUblica. 
Although the current government of Fernando Henrique Cardoso has designated urban 
services as one of the five social policy areas that will receive the majority of spending 
(along with nutrition, rural development, employment, and defense of constitutional 
rights),8 the proposals made by the new administration are vague in their programmatic 
content, and they do not address the failures of previous democratic administrations to 
confront the issue. 

The combination of a ten-year absence of housing policy from the federal agenda and the 
reduction in built-in funding mechanisms has led to a highly fragmented housing policy 
apparatus. The resulting policy vacuum has put pressure upon state and municipal 
governments to adopt their own strategies to provide low-income housing and project 
financing. These administrations, in turn, have been forced to depend upon policy actors 
outside of the government to aid in the implementation of local housing policy. 
Municipalities now must maintain close relationships with nongovernmental organizations 
(NGOs ), neighborhood associations, and mutual assistance groups (mutirao) in order to 
enact certain policy initiatives. These bodies are often called upon to provide the necessary 
labor and, at times, the financing to confront the housing problem in Brazil. The question 
then remains: is the current framework an example of effective policy making? In other 
words, is this dependence upon extra-governmental policy actors the most efficient way to 
provide large-scale, low-income housing throughout Brazil? 

Research Proposal 

This chapter attempts to answer these questions by analyzing the challenges facing state and 
municipal governments as they try to fill the policy vacuum left behind by developments at 
the federal level. In large part, the research focuses upon how these administrations have 
attempted to incorporate self-help and mutual-assistance programs into housing policy and 
the results that have been achieved. This includes an examination. of land tenure issues, 
which can greatly facilitate the success of such self-help initiatives. 

The particular policy arena studied is that of the state and municipal governments of Rio de 
Janeiro. As mentioned above, Rio has particular problems unique to its own history and 
geography, yet it provides a good base of insight into the intricacies of making effective 
policy in Brazil. For this reason, the third section of the chapter is devoted to the policy 
legacies and current policy approaches in Rio, so as to draw conclusions about the direction 
of housing policy in Brazil as a whole, in the concluding section. 

While the purpose of policy research is generally to determine a recommended course of 
action for policy makers, the objective of this research has been to outline a series of policy 
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options at the various levels of government. Due to the limited treatment of the Brazilian 
policy arena in the literature, it is not possible to detennine which options are politically and 
fiscally feasible in the current environment. It is therefore not the intent of this study to 
make a full policy recommendation as to which option should be adopted and implemented 
in the Brazilian setting. Instead, the potential merit of each of the policy directions will be 
discussed at the end of the chapter. 

Evolution of Federal Housing Policy 

Following a period of rapid urbanization in the postwar period, the Brazilian government 
has continually sought to provide adequate shelter for its low-income, city-dwelling 
citizens. The various housing policies adopted by the federal government provide great 
contrast throughout this period. These policies have varied from housing provision through 
a social security system in the 1940s, to the centralization of housing policy in the National 
Housing Bank (BNH) during the military regime ( 1964-1985), to a policy lacking a clear 
direction since 1986. 

9 
Each major time frame is addressed below, including an examination 

of self-help and land tenure issues as policy instruments. 

Housing Policy: 1937-1964 

Without diminishing the importance of the first third of the twentieth century in housing 
policy, it is marked almost entirely by private production of housing and is not entirely 
relevant to the current discussion. Nonetheless, one important note about the end of the 
nineteenth century and the first thirty years of the twentieth century is the predominance of 
the rentier mode of production.

10 
Popular housing was dominated by corti.fos, which are 

multi-family tenements, usually containing two or more levels. These dwellings were 
owned by private owners, who charged exorbitant rates due to their prime location. 
However, the trend towards rental housing that dominated the housing market until the 
1930s was nearly completely reversed from 1940 to 1960, with the development of the 
"private home." The percentage of families owning a home increased from 30 percent in 
1940 to around 50 percent in 1960, continuing towards 70 percent in the 1980s.

11 
. 

This trend is important because of its impact on current housing issues. The shift towards 
private ownership occurred as transportation improved, allowing access to the center of a 
given metropolitan area from the periphery. As cheaper land could be purchased or 
occupied away from the higher rental districts in the city, more lower-income families 
moved to the margins of the city. Thus, policy initiatives that sought to provide large, low
income housing districts were flawed because of the high rental fees the state charged. 
These initiatives did not take into account the availability of private land on the periphery, 
thereby failing to produce alternative low-income housing. That is to say, there was little 
reason to rent from the government or a private owner when a family could have its own 
private lodging outside of the city. 
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Policy During the Military Regime: 1964-1985 

It was only during the second half of the 1960s that financial and institutional mechanisms 
were created in Brazil that made large-scale housing provision possible.12 The military 
government put the Financial Housing System (SFH--Sistema Financiero da Habitafiio) in 
place, using the National Housing Bank (BNH-Banco Nacional da Habitafao) as the 
centralized financial institution to carry out housing projects. BNH funds came largely from 
revenues raised through the Length of Service Severance Fund (FGTS-Fundo de 
Garantia do Tempo de Servifo). This fund is a compulsory savings mechanism e~ployed 
from 1966 until the present into which an employer deposits the equivalent of eight percent 
of each employee's wages. The federal government used this money to provide emergency 
unemployment coverage, but allocations from this fund were also given to a particular 
Housing Company (COHAB-Companhia Habitacional), or other such agency to finance 
low-income housing projects. 

Initially, the BNH was designed to provide low-income housing throughout Brazil. 
However, it took little time for the poorest segments of the population to be excluded from 
these benefits. 13 This was due to the fact that financing through the BNH and its agencies 
was to be largely repaid by the recipient of the construction. Since only middle-class 
families could afford the repayments back into the FGTS fund, this sub-population 
received the most benefits from housing policy during the military regime. In fact, in the 
lifespan of the BNH, only 35 percent of financial awards and 20 percent of total funds 
were given to families with incomes less than five times the minimum wage.14 

Besides the fact that investments in housing rarely reached the intended beneficiaries, the 
other major problem with the SFH system was the erratic nature of finance availability. 
Because the FGTS fluctuates according to the level of income from the workers paying in 
to the fund, the amount of resources available for investment is directly tied to the health of 
the overall economy. An example of this phenomenon is, in 1979, before the second 
international oil crisis, when the SFH built 2.3 million units, or 47.7 percent of Brazil's 
total housing production for that year. However, following the debt crisis in 1982, the level 
of production fell to 800,000 units per year, representing only 8 percent of total housing 
production. 15 The difficuity in maintaining a specific level of urban development by relying 
upon compulsory savings and other individual savings accounts is evident during periods 
of economic crisis, when both investment and production decline. 

Changes in the Nova Republica: Decentralization and Disorder 

Marcio M. V alen~a has claimed that housing policy in the 1980s is best described by the 
words crisis, chaos, and apathy.

16 
Economic crisis led to a decrease in available funding 

from the FGTS as mentioned above, creating the chaotic conditions in the SFH which led 
to the dissolution of the BNH by the Sarney government in 1986. After this point, the 
responsibilities of providing a housing program fell upon the Central Bank (CEF-Caixa 
&onomica Federal) and the Brazilian Savings and Loan System (SB PE-Sistema 
Brasileiro de Poupanfa e Emprestimo).

11 While the majority of housing funding still came 
from the FGTS, the major blow to federal programs came from the disintegration of the 
BNH and its bureaucracy. The institutions that came to dominate the FGTS did not 
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possess, nor have they developed, the same tools to plan, formulate and implement 
alternative policies.

11 
· 

The apathy that Valen~ mentions is the lack of initiatives on the federal level to put housing 
back on the national agenda. However, the decentralization of housing policy forced by the 
dissolution of the BNH embodied the greater desire to give more control to state and local 
governments following the years of centralization and military rule. As an expression of 
this sentiment, Suzana Pasternak Taschner and Celine Sachs frame the housing issue in the 
following manner: 

Contrary to what has been happening in the past twenty years, the decision cannot 
be made in Rio de Janeiro or in Brasilia and then applied in uniform programs 
across a country as heterogeneous as Brazil as if the conditions and needs were all 

. 19 
the same. 

Both policy analysts and the various governmental actors have seen the need to f onnulate 
solutions that are particular to the states and municipalities in question. However, a 
somewhat unforeseen element in this new policy framework has been the heavy reliance 
upon extra-governmental policy actors to implement policy. 

Since the beginning of the Nova Republica in 1985, housing policy has been openly 
dependent upon the residents of favelas and the organizations that assist them to ease the 
housing burden. The first effort of the democratic regime was the National Program of 
Mutiroes Habitacionais from 1987-89. Funding came from the federal government and was 
administered by the municipal governments, but the housing units were constructed by the 
future occupants and their neighbors instead of professional contractors. Other federal 
programs include Fala Favela (1987-89), Habitar-Brasil, and Morar-Municipio (1993-
present},20 in which funding is provided to the local levels for basic services to be carried 
out by a combination of municipal administrators and neighborhood associations. 

The combination of the decline of revenue in the late 1980s, the reduction in financing 
available from the FGTS and the lack of continuity in the governmental housing ministries 
have all combined to take the federal government out of a position from which to dominate 
the housing situation. That is to say, in the sense of being able to formulate and implement 
a housing policy capable of organizing and controlling housing production in Brazil, a 
return to the previous system is unlikely.

21 

Self-Help Housing as a Policy Instrument 

In the mid- l 970s, when the initial BNH-supported projects failed to provide housing that 
could be inhabited by low-income famiJies, the SFH implemented alternative programs 
which focused largely upon self-help and mutual-assistance projects. The Program of 
Eradication of Sub-Standard Housing (PROMORAR-Programa de E"adicaftlo de 
Subhabitaflio) was the most well-known of these programs and the one that most heavily 
relied on individual communities to improve conditions. The program proposed the 
eradication of shanties, replacing them with masonry houses in the same place, using 
entirely favela labor and government-supplied equipment.

22 
These alternative construction 
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projects represented the first occasion when government programs were clearly designed to 
be implemented by the recipients, a practice that has continued until the present 

As mentioned above, many of the programs set in place since the return to democracy 
incorporate the goals of the alternative programs of the mid- to late 1970s, based upon self
help and mutual-assistance. The main difference between the two policy initiatives is that 
the current projects are funded by budgetary expenditures where the recipients are not 
required to return such a large percentage of the loan. 

23 
By the same token, adequate 

financing for such ventures is rarely guaranteed in the Nova RepUblica, as it was during the 
1970s. 

Turning to the theory on self-help housing as a policy instrumen~ the literature on the 
subject tends to fall into two categories. The first is that housing initiatives undertaken by 
the residents themselves lead to houses that are relatively well-built and well-maintained 
because of the physical investment rendered in the process, and as an additional benefit, 
these projects increase the level of pride taken in improving the individual community. On 
the other hand, self-help is also seen as a tremendously exploitative way of forcing low
income families to provide a service that falls within the state's area of responsibility. 

The first of these viewpoints can be seen in policy statements throughout Latin America 
since the late 1960s. These governments saw the ingenuity of lower-income groups in 
constructing their houses, and for the past three decades have attempted to give institutional 
backing to foster new settlements through land regularization and provision of basic 
services.

24 
This shift away from viewing established land occupations as a societal menace 

was a critical one, and although most governments continued with public housing 
programs, there was large-scale funding of self-help initiatives. In addition, many experts 
argue that since approximately 40 percent of all urban houses are of the self-help 
construction, it is better to assist and fmance this type of housing. This at least ensures a 
better technical quality and less waste of human resources.

25 

Nevertheless, many scholars claim that it is too easy for federal governments to become 
caught up in the apparent efficacy of self-help programs. This results in the state shirking 
responsibilities that many segments of society believe it must accept: 

The romanticism (of self-help success) obscures the real suffering experjenced and 
self-help becomes a blueprint for its (own) continuance as governments adopt a 
laissez-faire policy ... it simply provides a short-term breathing space and presents 
no long-term solution.

26 

While governmental support for self-help housing is clearly a policy option, it must be used 
carefully as an instrument of policy because of the possibility of clientelistic abuse inherent 
in the selection of programs. 

Conversely, the long tradition of self-constructed housing in Brazil seems to lend itself to 
further use as a policy tool on the municipal level. Most low-income citizens have some 
experience in producing their own constructions from low-quality materials. This fact 
provides municipal governments with the opportunity to deliver better materials and 
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expertise without necessarily having to contract the labor to construct the houses. The 
government can thereby provide urban development at much less cost. 

Land Tenure as a Policy Instrument 

A prerequisite for an effective self-help housing policy is that the occupants recognize that 
they cannot legally be evicted from the land they inhabit. Otherwise, the incentive to make 
improvements on the property is diminished. Whether this guarantee comes in the form of 
widespread land regularization or merely legal recognition, security is an issue that cannot 
be overestimated 

The aforementioned programs indicate that the direction in which housing policy has been 
pointed is that of relying on the resourcefulness of favelados while providing a legal and 
financial framework in which to facilitate more permanent construction. Currently in Brazil, 
this juridical structure is bi-dimensional: 

l. A lei de usucapiiio-a formal statute in each constitution since 1937 that requires a 
transfer of a private land title to a productive occupant after a given period of time. 
Previously, this time frame had been either ten or twenty years, but the 1988 Constitution 
mandates a five-year period. 

The 1988 Constitution helps to outline the way the current housing policy is framed, and 
representatives of low-income groups saw the constitution as the vehicle for further 
definition of state recognition. Except for the time frame for attaining land ownership, the 
statute very closely followed the desires of the popular classes. Although the popular 
amendments called for a period of three years, the constitutional project compromised on a 
five-year period of uninterrupted and unopposed occupation for housing purposes, up to 
250 square meters: 

TilLE VII/CHAPTER ill 

Article 183: 

Any individual who possesses up to 250 square meters, for five years, without 
interruption and without opposition, utilizing the land for his housing or the 
housing of his family, will acquire the title to this area, provided that he not be the 
owner of any other urban or rural real estate. 

§ 2° This right will not be recognized for the same individual more than one time. 

§ 3° Public land holdings cannot be acquired through usucapiiio, or "usucapion" (a 
form of acquiring title to property by uninterrupted possession of it for a definite 
period). 

Nireu Cavalcanti, in analyzing the potential effect of the shortening of the time frame of 
usucapio~ comes to the fallowing conclusion: 
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The mechanism of urban usucapion, while a great ally of the poor population in the 
conquest of land possession, which is the foundation of their homes, applies itself 
only in pointed situations and is only an individual solution. It will never reach the 
great mass of the population in need of housing, to which only a decisive political 
will on the part of the State will be able to respond.

27 

The second of the juridical instruments used in housing policy is: 

2. A lei de concessii.o de uso-a legal model that, while not uniform on a national level, 
allows indiVidual municipalities to lease public lands on which/ave/as are erected for up to 
99 years. This second law, which cannot transfer land titles like the legal process of 
usucapion can be just as effective in providing the perception of stability needed for the 
favelado to work to upgrade the occupied land. is 

As is the case with the self-help literature, the major focus of the land tenure debate can be 
divided into two categories. In the first, land tenure is seen as a beneficial policy instrument 
because it not only provides the squatter legal recognition, but also because it provides the 
requisite stability to motivate squatters to use a greater proportion of their available 
resources (usually labor) to improve their residences.-29 From the other standpoint, 
however, land entitlement is viewed as an invitation to land speculators who will be 
interested in the improved urban services and infrastructure. 

Land tenure, as previously mentioned, has a stimulus effect on urban conditions, as 
summarized by Harold Dunkerley: 

Security of tenure appears to be essential to stimulate the individual initiatives 
necessary for the provision of adequate dwellings for a large part of the urban 
population of developing countries ... plot holders will normally invest in building 
or improving their dwellings only if they are assured adequate security of tenure. 

30 

More than this, however, land tenure often plays a critical role in the. squatter's sense of 
participation in society. In Brazil and the rest of Latin America, the popular classes see land 
ownership as the fundamental difference between perpetual dependence and some degree of 
economic independence. 

31 

While there are several different types of land tenure policy, usually based on the legal 
framework of the nation, the precise legal form of tenure may be less important than how it 
is perceived by the occupants. 

32 
In essence, it is not so much what the actual law is, but 

how it is perceived by the occupants that allows such a policy to be effective. 

In contrast to the aforementioned benefits, there are several opposing viewpoints to the 
theory that granting land tenure to squatter settlements in an effective policy tool. The most 
salient of these arguments is that in transferring the land title to the squatter, the rights of 
the legal owners, public or private, are violated. This leads to the question of whether 
further illegal land seizures will be encouraged by the formal recognition of previous 

33 
ones. 
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More common, however, is the argument that regularization helps fuel land speculation. 
Once sites are granted land titles and undergo infrastructure improvement, more affluent 
sectors of society tend to move into the area and purchase the land over time. The key to 
regulating such a situation is that: 

When serviced sites or upgraded areas are in short supply, it is often suggested that 
tenurial rights in such projects be restricted so that tenants are protected from 
influential speculators and other pressures. Tenants are often required to sell back to 
the agency when they move away, to try to ensure that higher-income groups or 
moneylenders do not acquire the improved land and that benefits do not go directly 
to landlords via increased rents. 34 

Thus, the seemingly beneficial aspect of distributing land ownership to squatters can have 
the unintended outcome of forcing the occupants off their land as the prices rise. 

Nevertheless, the policy of land regularization plays an important role in urban 
development in Brazil, because it is the mechanism through which self-help housing is 
most likely to succeed. At the very least, some level of land tenure protection must be in 
place to achieve the desired policy results. This has clearly been the case in Rio de Janeiro 
in the past two decades. 

The Case Study of Rio de Janeiro 

The discussion of the policy instruments and legacies of housing policy at the federal level 
provides the backdrop for an analysis of current initiatives in the municipal government of 
Rio de Janeiro. Only by understanding the larger context of decentralization is it possible to 
analyze the trends in housing policy undertaken in many of Brazil's municipalities. The 
strategies employed by local governments have certainly taken on greater importance in the 
Nova Republica, but are even more noteworthy due to the extent to which housing policy 
was centralized under the military regime and the policy vacuum that has resulted. 

The city of Rio de Janeiro has a very particular history yet allows much insight into the 
present national housing difficulties. As in the rest of Brazil, the Organic Law of Rio 
follows the direction of the 1988 Constitution in providing a legal land tenure framework, 
thereby providing the conditions for self-help housing to flourish. The policies undertaken 
in the past decade have reflected a movement towards promotion of self-help initiatives, 
and the results provide some insight to the possibility of widespread success of such policy 
directives across the country. 

As in the federal case, however, the question arises as to the ability of current policies to 
reduce the housing deficit. The estimate for the housing shortfall in Rio was 120,000 units 
in 1991, the vast majority of which affected those families earning less than five times the 
minimum wage. 35 During the early 1980s, total housing production was 20,000 units per 
year, but that figure dropped to 3,000 per year in 1991, complicating the prospect of 
providing adequate housing. 36 

383 



Background of the F ave las Cariocas 

In Rio, the most common manner for the poorest segment of the population to resolve its 
habitational problems has been to construct a shanty on occupied land on the periphery or 
in the favelas. However, the cost of this self-help approach is well-known: lack of basic 
infrastructure, precarious constructions, utilization of low-grade materials, and an 
extremely long process for the completion of the residence, among others.

37 

Much has been reported about the number of shantytowns in Rio de Janeiro, with estimates 
ranging between 450 and 500 favelas.

38 In addition, disputes as to the number of favelados 
abound. According to the city planning secretary of Rio de Janeiro there are 1,740,818 . 
cariocas-as natives of the city of Rio are called-living in squatter settlements,

311 
but this 

figure represents the entire metropolitan region. Sampling only within the city limits the 
number was 122,424/avelados in a city of 5.18 million residents; this number of 
shantytown dwellers represents a 425 percent increase since 1950.~ 

Whatever the number being used, the point of such estimates is to show that the favela 
population in Rio has grown relative to the total urban population. Between 1970 and 1980 
the population living infavelas grew by 27.8 percent, while the total population increased 
by only 19.7 percent. During the 1980s, the disparity between the two statistics was even 
greater as the favela. population increased by 32 percent, while the city population as a 
whole gr~w by only 17 percent.

41 
The significance of these figures is that as more people 

move into thefavelas, the greater is the need for the adoption of urbanization and housing 
policies. 

However, as in the national case, the choices available to the low-income residents of Rio 
were at one time more extensive than merely occupying lands illegally, including finding 
rental units. The shift in housing from renting to ownership came about as higher income 
groups purchased and moved into the "Copacabana apartments" (high-priced 
condominiums in city's the Southern zone), while the lower-income groups were forced to 
move into plots on the periphery of the city.

42 
Thus, the current reason for self-help 

ventures on illegally occupied or low-cost periphery lands in the area known as the 
Fluminense Lowland (A Baixada Flwninense) is that tenure alternatives in Brazil are either 
private rental or private ownership. The government builds houses but sells them as any 
private agency does: at a profit.

43 
This means that even within the governmental projects, 

there has been no place where the poor can attempt to find low-rent housing. 

Policy Legacies: The Cycle of Remofao 

When considering urban development in Rio, the single most important policy legacy is 
that of the policy to physically remove favela.s (remofiio ). The reason for such attention is 
related to the issues discussed in the sections on land tenure and self ... help as policy 
instruments. That is, without the recognition that afavelado has the right to construct 
housing, this individual will constantly be under threat of eviction; even more so in the case 
of Rio where such actions took place on such a wide scale. In order to be able to use 
recipient groups as cooperative individuals who implement policy, such a policy legacy 
must be overcome. 
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Since the tum of the century, the policy of remofiio has been adopted on four separate 
occasions, and has focused particularly upon the most coveted area of the city, the 
Southern Zone (a zona sul). Beginning in 1904, local governors attempted to relocate 
whole communities from beach-front property to public housing in the periphery. Again in 
1937 and 1942, programs were set in motion to create Parques Proletarios, housing 
projects for workers in the Northern and Western zones of the city which turned out to be 
very expensive and poorly constructed. The wholesale clearing of communities thus paved 
the way for higher-rent development, leaving only Rocinba and Vidigal as major favelas in 
the Z.Ona Sul. 

In a similar manner, the policy offavela eradication was adopted in Rio in the early 1960s. 
Between 1962 and 1974, 139,218favelados were removed from 26,193 houses in 80 
differentfavelas.

44 
Suzana Pasternak Taschner and Celine Sachs describe the rationale 

behind the policy and its results: 

This policy, in force throughout the 1960s, saw squatter settlements as a focus of 
disease, crime, social disorders, and marginality. This pathology would be 
extinguished with the extirpation of the settlement from the urban fabric and the 
relocation of the squatters to suitable units.

45 

In 1968, the Coordination of Social Interest Housing of Metropolitan Rio (CIDSAM
·CoordeTUJfii.o de Habitaftio de Interesse Social), the Rio branch of the National Housing 
Bank, "was formed for the express purpose of ensuring that there would be 'no more 
people living in the slums of Rio de Janeiro by 1976."'

46 

Policy Legacies: Clientelism 

Interspersed with these programs of remofao were periods of clientelistic urbanization. 
During a brief period between 1960 and 1962, a new policy of governmental assistance to 
the Rio favelas was implemented under the auspices of Jose Arthur Rios at the Special 
Service for the Recuperation of F ave las and Unsanitary Housing (SERFHA---Servifo 
Especial para a Recuper<Jfiio de Favelas e Habitaftio Anti-Sanitarias). He believed that "a 
great majority of the favela population is self-sufficient, lacking only the orientation, 
support, and good will of the authorities."

47 
His Oper<Jfdo Muti.riio provided the basis of 

what could be conceived as state-sponsored self-help in Rio. While the individualfavelados 
were responsible for their own construction, the state government provided base sources of 
raw materials. Yet Carlos Lacerda terminated the program in 1962, preferring to return to 
the policies of remofii.o. 

In 1968 the Company for Community Development (CODBSCO-Companhia de 
Desenvolvimento de Comunidade) was created to urbanize a select number of Rio's 
favelas. Using mostly funds from the United States Agency for International Development 
(USAID), CODESCO was able to regularize land rights, install electric lighting and provide 
water and sewage to three favelas. 

48 
Nevertheless, this program lasted only four months 

before being cut by the military government due to the way in which the program 
threatened traditional clientelistic relations. 
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Finally, in the late 1970s and early 1980s a period of intense utbanization took place under 
clientelistic provision of services, first under Chagas Freitas and then Leonel Brizola. In the 
first case, the opposition government of Freitas and the Brazilian Democratic Movement 
(MDB--Movimento Democratico Brasileiro) created an agency to coordinate services to 
low-income neighborhoods. The Municipal Secretary of Social Development (SMDS
Secretaria Municipal de Desenvolvimento Social) targeted regularization of tenure and 
service provision as its major objectives. It was the first government agency to accept that 
urbanization was the state's responsibility, recognizing for the first time that Jave/as had a 
legitimate right to exist.

49 
However, the SMDS had only limited success due to the lack of 

financial resources and the fact that many politicians believed that it infringed upon their 
right to provide these services in a more gradual manner in exchange for votes. 

Outcomes of Housing Policy Legacies 

This examination of policy legacies is crucial to understanding why land security issues are 
so important in Rio de Janeiro. Because of the variety of policies of remOfiio and uneven 
urbanization, two legacies are present in the current sphere. First, the fear and distrust of 
politicians' motives have created a sharp tendency towards self-reliance for housing 
construction over the period of nearly 80 years. Second, until only ten years ago there had 
been a constant threat that a new policy of physical removal could be adopted at any 
moment. This lack of security provided little incentive to improve either individual or 
community assets. 

More recently, however, by providing a framework in which a policy of remofao is nearly 
unthinkable, the state and municipal governments have established a situation favorable to 
individual improvement of housing and cooperation between the government and 
neighborhood groups. Local governments have opted out of squatter eradication programs 
in favor of more innovative, flexible, and cost-effective site-service and self-help 

• so 
strategies. 

The First Governorship of Leonel Brizola: Cada Familia um Lote 

The process of formal recognition of the favelas' right to exist began during the first 
governorship of Leonel Brizola Despite claims that Brizola merely practiced clientelism in 
the tradition of Chagas Freitas, one of his administration's programs made great strides to 
reverse the policy legacy of remofiio that bad been in existence for 80 years. This program, 
cada famJlia um lote (a plot of land for each family), began in 1983 and ended in 1987, 
with the sole purpose of ensuring that Jave la dwellers not be removed from occupied land. 

The first phase of the policy was to regularire I million plots of land. This was to be 
followed by provision of urban services, until the favelas could be deemed bairros 
populares (popular neighborhoods).

51 
By the time the program ended, land titles to 16,000 

plots had been distributed, and while falling quite short of the 1 million plot goal, the 
program did accomplish much of its objective. This is because, as Maria Silvia Muylaert 
states, "De facto possession, despite not being fully recognized by law, is enough to 
provide security for the inhabitant. "

52 
In essence, the fact that the state government had 

386 



officially recognized the existence of favelas was enough to create the sentiment that 
remo¢o would no longer take place. 

Other public sector campaigns, like that of the local electric company, Light, in the mid- to 
late-1980s which attempted to safely wire allfavelas in the nation for electric power, 
provided proof that recognition of favela existence was no longer in question. The two state 
governments of Leonel Brizola and the intervening administration of Moreira Franco, along 
with the various municipal governments, have continued to disregard remofiio as a policy 
option. Although many inhabitants continue to view favelas as incubators for conditions 
that promote drug trafficking and crime, the Municipality of Rio has recognized that the 
one-quarter of its residents who live in favelas and illegal subdivisions deserve recognition 
of their rights and should have the same access to services as other Rio citizens. 
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The Current State of Housing Policies and Programs in Rio 

The City Management Plan (POD-Plano Director Decena!) for Rio de Janeiro, released in 
1990, provides the best information on the future direction of housing policy in Rio. The 
plan states its two goals as guaranteeing the social right to housing and reducing the carioca 
housing deficit. Included in these goals is the declaration that favelas are to be integrated 
with the rest of the city in the hopes that they can be turned into bai"os. The policy tool 
through which these objectives are to be attained is the designation of a favela as an Area of 
Special Social Interest (AEIS-Area de Especial lnteresse Social) by the mayor. 

When a f avela or any irregular settlement is deemed an AEIS, it is designated to receive 
special urbaniUltion funding and priority in land entitlement programs. These two programs 
(Programa de Urbaniwfiio e Regularizafdo Funditiria and Programa de LL>tes Urbaniz.ados 
e Construfiio de Moradias Populares) are administered through the Housing Department 
(Secretaria de Habitafiio) and use entirely public grants to finance these ventures. Another 
use of the AEIS is for occasions when land is underutilized, and serves to comply with the 
183rd article of the 1988 Constitution. Under this article, underutilized lands considered 
necessary to the implementation of low-income housing programs can be usurped and 
developed. 

S4 

While the city management plan goes to great lengths to ensure that favelas are not 
physically removed, it specifies certain cases where such actions can be justified.

55 
In areas 

of danger to the inhabitants, such as those close to electrical equipment,-unreinforced 
hilltops, or highways, the municipal government reserves the right to relocate those 
citizens. 

While the policy instruments listed in the piano diretor could be effective in correcting the 
housing situation in Rio, the AEIS is only effective if the mayor has the available resources 
to justify implementation or if be willing to give AEIS designation to many neighborhoods. 
In addition to this stipulation, the effectiveness of the plan has been hampered by the fact 
that not all of the programs have been developed in the Housing Department. Therefore, 
without more current data on the results of the AEIS declarations, it is too early to 
determine the overall impact of the policy. 
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Another policy initiative is witnessed by funding requests made outside of Brazil. In the 
middle of 1993, the Municipality of Rio was granted a US$300 million loan from the Inter
American Development Bank (IDB) in order to "improve the living conditions of the urban 
poor by upgrading basic infrastructure and increasing the supply of urban and social 
services in targeted neighborhoods."56 Interestingly, the program includes investments in 
basic sanitation (water, sewage, and drainage), street paving, garbage collection systems, 
public lighting, hillside stabilization and reforestation, child care centers, and land 
legaliz.ation 57 without mentioning improvements in the dwellings which will reside upon 
these newly urbanized lands. 

This program is, however, reflective of recent policy trends in Rio, in which the municipal 
government takes responsibility (i.e., labor, materials, expertise) for providing 
urbanization while the residents are expected to make the necessary improvements in the 
housing using their own labor. In mid-1994, the IDB plan was implemented on a pilot 
basis in 15 favelas, and the results of the sample will determine the extent of the program's 
implementation. The IDB will base the results upon the ability of the municipality to 
monitor the execution of a large number of projects, the effectiveness of the self-help labor, 
and the selection of the NGOs needed to implement the policy.

58 
The results of this sample 

will also be of great assistance in verifying the conclusions of this policy research report. 

The Case of Nova Rolanda 

The folloWing is an example of a self-help project begun in Rio in the late 1980s that 
combined state and municipal funding with assistance from grassroots policy actors. The 
case of Nova Holanda is reflective of how several cooperative groups have attempted to 
improve their living conditions in the past decade. Nova Holanda was one of the many 
favelas to be relocated during the period of the Carlos Lacerda governorship in 1960. 
Moved from the 'Zona, Sul to the 'Zona, Norte, Nova Holanda found 1,000 of its inhabitants 
in precarious conditions in the mid- l 980s. In order to improve the conditions of the 
community as a whole, but especially the most disadvantaged, the residents formed the 
Integrated Cooperative of the Residents of Nova Holanda ( Cooperativa Mista dos 

S9 
Moradores de Nova Holanda). 

As is the case with many grassroots organizations in the current housing systems, 
financing the project came piecemeal from several different sources. Beginning in 1988, the 
cooperative received 300 tickets from the federal program Fala Favela which could be 
exchanged for basic construction materials. Although the tickets originally had been given 
to individual families, the resources were pooled and used to build the foundation for 60 
houses in the favela. As construction continued, the cooperative received financing from 
the Caixa Econ6mica Federal in 1990 and the State Housing Company of Rio de Janeiro 
(CEHAB-RJ-Companhia Estadual da Habitafiio do Rio de Janeiro) in 1992, but never 
received enough material to build entire homes at any one length of time.

60 

Instead, the cooperative used the mutual assistance of the community members to construct 
houses. Those who received the new homes repaid the cooperative in several installments. 
This could be done either with earned income from employment, labor on other housing 
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plots, or through time spent working on special revenue-raising projects. In the case of 
Nova Holanda, a portion of the money repaid to the cooperative went for the purchase of 
equipment used to build cement blocks. The cooperative then sold the blocks they had 
made to the municipal government for use as street barricades. 

The results of this mutual-assistance venture are mixed. After a four-year process (1988-
1992), only 46 homes were constructed in a community where 300 families were in need 
of housing. As the report by the architectural program of Santa Ursula University says: 

Such a long period of time was not determined by the cooperative. In the year and a 
half of actual construction there were innumerable delays and interruptions in the 
acquisition of materials for the cooperative. These delays had diverse reasons 
(change in the leadership of CEHAB, interest not paid on state debt and 
bureaucratic logjams), but never were they caused by a break in the contract of the 

• 61 
cooperative. 

This example reflects the long and difficult housing process that is common for 
cooperatives trying to engage in mutirao construction. In the case of Nova Holanda, 
however, the favela benefits from a public lease, the aid of several international NGOs and 
access to federal funding. For many other similar groups the effort to construct housing is 
even. more difficult, and likely to incur even greater delays. Thus, it is possible to conclude 
that although self-help tends to result in a low-volume, time consuming mode of 
production, it has the potential to build involvement in community well-being and provides 
housing units at a lower cost than private contractors could afford to meet. 

Conclusions and Policy Findings 

Evaluation of Federal Housing Policy in Brazil 

A statement that captures the essence of federal housing policy in Brazil is that "policy is 
not made, it accumulates."62 Currently, there appear to be few new policy initiatives at this 
level. That is to say, funds still pass through this branch, but without an overarching sense 
of purpose. The lack of continuity between the four post-military, civilian governments has 
been exacerbated by the fact that between 1987 and 1994, there have been four different 
housing ministries and three different executive secretariats in charge of defining and 
monitoring the implementation of programs. 63 

In addition, these ministries have continually 
lacked sufficient resources, which has prevented coherence in policy planning. 

It is quite clear that the role of the federal government has been strongly altered. If during 
the BNH years the federal role was that of a central hub for national housing policy, the 
results of the past decade show that the new role has been reduced to a regulator of local 
policy, a corrector of inequalities among regions and a guarantor of last resort for 
municipal-level shortages.64 

In light of the limited federal power, any policy 
recommendation must take into account the difficult return to a highly centralized federal 
housing bureaucracy. 
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Policy Options 

The most preferable housing policy would. be one in which a highly efficient federal 
apparatus administers a fund that is not subject to fluctuating investment levels; one that is 
consistently appropriated from the federal budget This funding could then be dispersed to 
municipal governments throughout the country according to need and the potential for 
success. Such a policy option would provide the necessary organizational structure on a 
larger scale, yet still allow for case-specific approaches to reduce the housing deficit. 
However, given the analysis of the federal housing apparatus presented above, this 
approach is unJikely to take form in the near future. 

On the other hand, if executed properly, the self-help policy option that has been adopted in 
a number of cities, including Rio de Janeiro, is an effective approach. By providing 
technical support and resources to individual and collective projects, within a context of 
land regularization programs, the potential benefits to the public sector are numerous. 
Examples of these benefits include the possibility of breaking down the mistrust that exists 
between the state and the favela populations, lower production costs, and the prospect that 
as housing and urbanization improvements take place, various internal social problems will 
recede. 

In return for cooperation in municipal housing policy, the governments need to reciprocate 
with consistent budgetary financing of self-help programs. Included in such a partnership 
is the desire that the government agencies attempt to improve alternative means for the 
community to raise funds. As in the case of cement barricade production in Nova Holanda, 
reciprocal production and consumption interchanges increase the likelihood of effective 
relations between governmental and grassroots policy actors. Other services that the 
government could provide may include provision of extra construction materials at 
wholesale or subsidized cost, and greater provision of transportation from the periphery 
into the city. 

Prospects for Overcoming the Housing Deficit 

Given the current state of the policy arena, the ability for Brazil to decrease its housing 
deficit depends upon the multitude of municipal governments, for it is only through 
creativity and efficiency at this level that advancements can truly be made. The results of the 
pilot project for the Inter-American Development Bank in Rio will provide an interesting 
case in that the ability for local governments to administer several programs in many 
different communities will determine the amount of housing provision possible through the 
policy option descn'bed in the previous section. 

However, given the constraints currently present in the federal housing policy apparatus, it 
is difficult to imagine the housing deficit being reduced in a nationwide, systematic manner. 
In 1990, federal spending was around US$1 billion per year, down from US$4 billion in 
1982. This ineans that municipal government housing expenditures are currently three 
times greater than those at the federal level. 

65 
On top of that, the majority of federal funding 

still comes from the FGTS, which faces the same fluctuations in available resources as 
when it exacerbated the housing crisis in the early 1980s. 
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During the entire 22-yearperiod of the BNH's existence, only 4.4 million of the 18.3 
·million homes constructed were financed by the SFH.66 This latter figure is lower than the 
most conservative estimates of the current housing deficit, which means that even the return 
to a centralii.ed federal policy would not produce the end of the housing deficit. However, 
as long as housing policy occupies limited space on the national agend~ piecemeal inroads 
into the housing problem in Brazil will be the responsibility of the low-income segments of 
the population and their municipal governments. 
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Section Four: Regional Development 





Section Four: Introduction 

Oar examination of social policy in the previous chapters has stressed the pivotal role 
played by policymakers at the state and local levels. However, some of Brazil's most 
pressing concerns must be viewed from a broader, regional perspective. The dilemma of 
rural landlessness is central to many of Brazil's social problems, in both rural and urban 
regions. This section examines development broadly, to illustrate the problems of 
landlessness. Then we turn our attention to two specific regions, Amazonia and the 
Northeast. 

In Chapter 16, Sean McKaughan provides a comprehensive assessment of Brazil's rural 
crisis. Rural Brazilians face declining work opportunities, extreme concentration of land 
ownership in the hands of elites, and continued shifts away from small-scale farming. The 
increasing mechanization of agriculture, coupled with government shortsightedness, has 
led to mass migrations to urban areas and to the frontier regions. McKaughan outlines 
Brazil's rural land structure and mechanisms of concentration, explaining how government 
policies have promoted further concentration of land, spelling disaster for the rural poor. 
Through his analysis of Brazil's recent constitutions and agricultural and land policies, he 
shows how government policy is responsible for many of the problems in rural Brazil 
which, in tum, reverberate in urban regions. 

Chapter 17, by Raquel Wexler, shifts our attention to the Amazon, a region which reflects 
the impact of three decades of rapid growth and severe growing pains. The opening of the 
Amazon to settlement was viewed as a way to solve Brazil's problems of rural landlessness 
while relieving urban overcrowding. However, instead of distributing wealth to the 
landless, Brazil's Amazon policies have extended the country's high rates of urbanization 
and mise~le living conditions to the northern frontier. By examining two cities along the 
Belem-Brasilia Highway that have experienced uncontrolled growth, Wexler analyzes the 
effects of government policy and migration on medium-size cities and the problems 
associated with unsustainable regional development. She concludes that laissez-faire and 
decentralized development strategies have failed because they were more concerned with 
management and efficiency than with social equity. Unless the problems associated with 
unrestrained urbanization are resolved, she warns, crime, environmental destruction, 
violence, and poverty will proliferate. 

John Cuttino's chapter on Northeastern industrial development policy examines the 
strength of state governors in affecting the national policy agenda Cuttino reports that after 
years of underdevelopment and stalled projects, Northeastern states still believe that 
massive industrial works are the catalyst for stimulating economic growth. Cuttino 
questions whether the region's development strategies are based on technical or rational 
grounds, or whether they are political decisions made by elites. He first surveys tbe 
development programs undertaken by the Northeast's regional development agency, 
SUDENE. He then assesses the impact of two specific projects, the petrochemical complex 
at Quna~ari, Bahia, and the port complex of Suape, Pemambuco. Turning to the present, 
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he outlines how five competing states in the Northeast have employed varied strategies to 
lure a twelfth Petrobras refinery. Cuttino concludes by revealing the obstacles state 
governors may present for federal policymaking. 
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Chapter 16. Land Reform in Brazil: 
A Framework for Policy Formulation 

Sean McKaughan 

Introduction 

Land reform has provoked contentious policy debates throughout the developing world in 
the second half of the twentieth century. In the policy environment of the 1990s, land 
redistribution has fallen from favor as a viable development strategy. Whereas development 
agencies once heralded land redistribution programs as prerequisites for development in 
poor regions, critics now dismiss land reform as a false panacea for developing countries. 
In Brazil, the question of agrarian reform, including land redistribution, has permeated 
policy debates throughout the past half century. It remains one of the single most divisive 
issues in the country, particularly in rural areas. 

Although many countries in Latin America have experimented with land reform programs, 
Brazil has never implemented a comprehensive land redistribution policy. Past programs 
have all failed to seriously alter the agrarian structure; indeed land has become more 
concentrated in the past three decades. This has transpired at the same time that national 
legislation has time and again instituted land reform agendas which repeatedly fall far short 
of their ambitious goals. 

Why has reform policy in Brazil consistently failed in implementation to achieve its 
objectives? This chapter contends that political factors have hampered redistribution efforts, 
interposing constraints on policy at the institutional, legal, and judicial levels of 
government. For true reform to occur would require a strong political consensus, the 
commitment of policy elites, and a fundamental restructuring of power relations. A review 
of past reform efforts not only reveals how reform has been inhibited, but suggests that 
future reform is unlikely given the current policy arena. 

Theory of Land Reform 

The definition of land reform is almost as controversial as the policies it involves. The 
literature on the subject presents several possible inteipretations. At its most narrow, land 
reform refers to direct government intervention into the rural land market to correct 
historical structural imbalances. At its most inclusive, land reform encompasses all policies 
which affect (i.e., reform) the distribution of rural land, including rural credit programs, 
price supports, rural extension projects, and reform of the system of land taxation, not to 
mention social programs for the rural population. Both the narrow and the broad-based 
policy types have an impact on land distribution, as this chapter will show. However, 
reform policies involving expropriation and redistribution to the landless imply an 
aggressive reform of the agrarian structure, whereas the broader category of policies aimed 
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at correcting ongoing distortions in the land market merely address the mechanisms of 
distribution. In cases of extreme structural imbalance in the distribution of land, 
mechanism-oriented policies may be insufficient. Much of the controversy surrounding 
land reform arises from the ideological implications of the broad versus the narrow 
definition of reform. This study focuses primarily on land reform policy designed to alter 
the underlying agrarian structural imbalance through expropriation/redistribution programs, 
although such programs are almost always accompanied by complementary policies of 
support for small farmers in order to make redistribution viable and long-lasting. 

Much of the policy literature concerning land reform discusses the economic and social 
justification or objections to government intervention into the rural land market through 
redistribution programs. Social arguments for land reform emphasize the widespread 
poverty in rural areas of lesser-developed countries (LDCs ), the low quality of life 
indicators, and the high disparities in wealth and income. Supporters of land reform 
contend that if issues of equality and distribution are not addressed at an early stage in the 
development process, economic growth will lead to an ever-expanding gap between the 
rich and poor with the resulting social, economic and political instability. The Declaration 
of Punta del Este which launched the Alliance for Progress in 1961 adopted this language 
when it endorsed land reform in order to "replace latifilndia and dwarf holdings by an 
equitable system of land tenure so that .. . the land will become for the man who works it 
.. . and the guarantee of his freedom and dignity. "

1 
Consequently, the social school of land 

reform supports government intervention in the rural land market as essential social and 
development policy. 

Within the economic literature dealing with land reform, proponents defend government 
intervention into land markets as a question of efficiency. Large landholdings often contain 
great amounts of underutilized land. Economic models have shown that small farmer 
agriculture represents a competitive form of rural land use, often surpassing large farms in 
productivity per hectare. Others employ economic analysis to disprove the assertion that 
government intervention contributes to a more efficient economic system. Such studies 
contend that small farms are less able to capitalize and modernize than larger farms. 
Production techniques tend to be archaic. Investment in preserving this class of farmers 
only delays the inevitable transition to more efficient mechanized agricultural operations 
using modern inputs and economies of scale to provide export commodities which 
contribute to national economic development. 2 With a global shift towards neoliberal 
economic philosophy in the 1980s and 1990s, the economic arguments against land reform 
have gained force. As a result, land redistribution has fallen from policy agendas 
throughout the developing world. In its place we find non-contentious, self-financing 
alternatives which target the mechanisms of concentration. This paper conforms to the 
synthesis presented by authors such as S. N. Mishra who reject the notion that social 
equity and justice are non-economic ideals and thus competing goals to growth. Neither do 
economic and social justifications for land reform policy differ substantially . 'j They both 
represent development goals which are complementary. Unfortunately, the land reform 
literature from both of these schools largely ignores the policy constraints which hamper 
implementation of land reform in most LDCs. 
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Recent literature on land reform takes a more analytical approach to the policy and politics 
of redistribution programs which proves helpful in answering the question of why land 
reform policy has failed in implementation in Brazil. Fiona Atkins, for example, argues that 
the fact that land reform policy bas failed in the majority of cases derives in part from the 
lack of effective analysis of the role of the _political process in land market reform. While 
the literature has exhausted economic arguments justifying reform policy, it has not 
analyzed the policy process itself, especially in terms of the political environment in which 
the reforms are introduced. Since expropriation entails an obvious threat to cherished 
notions concerning the sanctity of private property and existing economic and social 
hierarchies, it is fundamentally a political proposition. Atkins asserts that the failure to 
recognire the political and power relationship implications of land redistribution policy in 
part accounts for its currently low valence within policy circles. 

4 
Land reform proponents 

cannot ignore the extensive network of interests which define the rural land structure. 
Similarly, John Powelson and Richard Stock argue that given the powerful opponents of 
reform in most LDCs, land reform must incorporate a fundamental restructuring of the 
power relationships of government which shape policy implementation. s This chapter will 
use this focus to analyze the history of national land redistribution policy in Brazil in order 
to discover the constraints on policy which inhibit implementation of reform. 

Brazil's Rural Land Structure and Mechanisms of Concentration 

Brazil has one of the most unequal distributions of wealth on the planet.6 In 1990, the top 
10 percent of households controlled 50 percent of the wealth in the country. Even as Brazil 
has experienced the fastest growth of any economy in the world over the past several 
decades, the level of wealth concentration has increased dramatically. Whereas in 1960 the 
top 1 percent of households owned the same share of resources as the bottom 40 percent, 
by 1990 the same top percentage owned twice as much as the bottom 40 percent of 
households. 

7 
The pattern of extreme wealth concentration extends to land resources as well. 

In rural areas an alarmingly unequal distribution of land, a basic component of wealth, has 
historically characterized the agrarian structure. Here, too, the level of concentration is 
expanding. Figures from 1985, the last year of reliable data at this time, show that the top 5 
percent of rural landholders owned just under 70 percent of the farmland, up from 67 
percent in 1970.8 Table 16.1 illustrates the distribution of land from 1975 to 1985 as 
recorded in the Brazilian Economic Census for those years. As the highlighting indicates, 
over half of Brazil's rural establishments fall below the size of 10 hectares. Only 10 percent 
of the establishments are larger than 100 hectares, yet these encompass almost eighty 
percent of the farmland. The average size of the biggest operations of 10,000 hectares or 
more was 24,160 hectares accounting for almost 15 percent of the land (and only 0.04 
percent of the establishments). The average size for the smallest fanns of 10 hectares or 
less (53 percent of the establishments) was 3 hectares. These numbers highlight a 
fundamental characteristic of Brazil's distribution of land: the preponderance of large 
estates, or latifUndios and very small plots, minifandios.

9 
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Table 16.1 
Land Distribution in Brazil: 1975-1985 

Rate of Above or 
Increase: Below 

1975 1980 1985 1975-1985 National 
Rate: 

Total Units 4,993,252 5,159,851 5,834,779 16.85% 

Total Area (ha) 323,896,082 364,854,421 376,286,577 16.18 

Average Sire (ha) 65 71 64 -0.58 

Units <1 ha 9.11% 9.09% 11.07% 41.86 25% 

Area of Units <1 ha 0.09 0.08 0.10 29.83 14 

Units <10 ha 52.11 50.35 52.89 18.60 2 

Area of Units <10 ha 2.77 2.47 2.67 11.66 -5 

Units <100 ha 9.77 10.39 9.75 16.63 0 

Area of Units <100 ha 78.65 79.86 78.82 16.42 0 

Units <1000 ha 0.83 0.93 0.86 20.83 5 

Area of Units <l,000 ha 42.86 45.10 43.77 18.63 3 

Units > 10,000 ha 0.04 0.05 0.04 19.45 4 

Area of Units > 10,000 ha 15.11 16.45 14.96 14.98 -1 

Source: Instituto Brasileiro de Geografia e Estatistica (IBGE), Censos Econ6micos-1985; Sin.apse 

Preliminar do Censo Agropecuario-Brasil (Rio de Janeiro, 1989), Table 3; and IBGE, Censos Econ6micos-

1975, Censo Agropecutirio-Brasil (Rio de Janeiro, 1979), Table 58. 

Latifundio and Land Structure in Brazil 

In many LDCs, rural land remains concentrated in the hands of a group of elites, while a 
large proportion of the rural poor have too little land to support a family or no land at all. At 
the beginning of the twentieth century, two general systems of land relations existed in the 
W estem Hemisphere. The "bimodal" latifUndia system, which describes an agrarian 
structure dominated by large latifUndia estates (latifUndios) and small producers' 
{peasants') holdings (minifUndios), characterized most of Latin America, the Caribbean, 
and the southern United States. The land structure of these regions originated with the 
export agriculture (plantation) mode of production during the colonial period, which 
frequently depended on indentured or slave labor. Family farm-based systems have 
predominated elsewhere, including the rest of the United States, Canada, and a few small 
regions of Latin America. These two historical systems of land tenure shaped the way the 
rural land structure developed subsequently. While modernization and capitalization in 
agriculture in the last 50 years have served as mechanisms of concentration in all parts of 
the Western Hemisphere, where the land structure was historically highly concentrated this 
transition had proportionately more severe impacts on the rural population. 
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Many countries in Latin America harbored vastly concentrated land structures at the tum of 
the twentieth century. Mexico was the first to attempt to aggressively alter its agrarian 
structure with a land reform program in the 1930s which succeeded under President Lazaro 
Caroenas in redistributing over half of the arable land in the country. The prolonged agro
export boom which followed World War II spurred an acceleration in social polarization in 
rural areas throughout Latin America. Many saw this pattern of economic growth as 
politically destabiJizing, and the ensuing unrest in rural areas throughout Latin America 
reinforced this perspective. In the 1940s, the U.S. initiated an extensive land reform in 
Puerto Rico in order to quell instability. In the 1950s, Guatemala, Bolivia, Venezuela, and 
Cuba all implemented major land reforms. In Guatemala, over 40 percent of the rural 
population benefited from redistribution before a U.S.-backed military coup reversed the 
advances made. The U.S. acted again as a powerful promoter of land reform in the 1960s 
with President John F. Kennedy's Alliance for Progress. After the Cuban Revolution, 
government leaders throughout the region acted to preempt possible uprisings by drafting 
reform legislation. Although many of the resulting land reform programs were primarily 
symbolic, both Peru and Chile implemented .serious programs. The history and structure of 
land relations in rural Brazil closely parallel other countries in the hemisphere in many 
salient aspects. Given the extent of land concentration in Brazil, the fact that the giant of 
South America did not implement a serious land reform demands explanation. 

The origins of the Brazilian system of latifandio are rooted in the colonial past when the 
king granted immense tracts of land in the Portuguese colony, called capitanias hereditarias, 
to distinguished nobility and subjects. These capitiies (captains) brought in captured 
Africans as slaves to work their plantations as in other parts of the colonial Americas. 
While early trade developed around extractives such as wood, nuts, rubber and spices, 
with abundant land and a captive work force the colonial economy shifted quickly to export 
agriculture: first sugar, then cotton, and later coffee. The Portuguese also introduced cattle 
ranching. This system of colonization resulted in the concentration of land on large 
plantations orfazendas. Members of the wealthy planter class (called donos or senhores) 
which prospered under that system became the basis for Brazil's landed class of elites.

10 

With the end of slavery in 1888, many regions reverted to a feudal land arrangement with 
poor sharecroppers working the fazerulas of wealthy land owners. In this century, the 
modem equivalents of the donos, sometimes called coroneis, still dominate the rural 
economy and rural politics in many parts of Brazil, especially in the areas formerly 
dedicated to the plantation mode of production, where they remain a powerful symbol of 
rural oppression and inequality.

11 
In addition to traditional rural elites, agro-export 

enterpri.ses and ranchers have joined the latifandio power structure in the second half of the 
century due in large part to gove~ent incentives. This rural arrangement coincides with 
those of many other countries in Latin America which have undergone similar transitions 
since World War II. Yet un1ike many of its counterparts in Latin America, the original 
pattern of land concentration in Brazil has never received a serious challenge.

12 

Mechanisms of Concentration 

Even as Brazil industrialized from 1950 through the 1970s, agricultural production, while 
forming an ever smaller percentage of Gross Domestic Product, grew at a steady rate 
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hovering around 4 peICCnt This is largely explained by the expansion of the agricultural 
frontier. The total amount of land dedicated to agricultural ~on grew from less than 
130 million hectares in 1950 to roughly 250 million in 1990.

13 
The same period was 

marked by significant increases in mechanization and fertili7.er use, changes in the rural 
labor structure, and an emphasis on agricultural exports. Figure 16.1 illustrates some of 
th~ changes, the number of laborers per tractor and per cultivated hectare falling -
dramatically, especially in the 1960s and early 1970s. Export crops such as soybeans and 
oranges grew at annual rates averaging between 10 and 35 percent dming this time while 
domestic food staples such as rice, dry beans, and cassava exhibited stagnant and even 

. wth l4 negative gro rates. 

-

Figure 16.1 
Utilization of Labor per Land Area and per Tractor, 1950-1985 
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0.6---~--~~~~~~~~~~~~~~~~~~~~----..300 

0.5 250 

0.4 200 

0.3 ISO 

0.2 100 

0.1 so 

! • 
I Laborers per Cultivated Hectare • Laborers per Tractor j 

Source: IBGE~ Censos Econ0micos-1985, Sinopse Preliminar do Cen.so Agropecutirio-Brasil (Rio de 

Janeiro, 1990), Table I. 

The adoption of mechanized agricultural methods destabilized rural Brazil in two major 
ways. Frrst, such methods favored large farms over smaller ones since economies of scale 
facilitate the introduction of tractors and chemical-based agriculture. The smaller farms 
using traditional technology bad difficulty competing, especially since larger farms received 
disproportionate amounts of government subsidies and incentives. Second, modem 
agricultural practices tend to require les.s labor per hectare than traditional agricultmal 
techniques (as seen in Figure 16.1 ). The resulting agricultural transition ushered in a time 
of crisis for small farms in Brazil which has yet to pass. As medium- and large-scale 
farmers and corporations switched to modem methods, many small farmers who could not 
compete were pushed off their land, and thousands or rural worke_rs were displaced from 
their jobs. 
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Government policy can claim responsibility for a significant portion of the shift in Brazilian 
agriculture. Until 1988, major distortions in favor of capital-intensive farming operations 
proceeded from the income tax code and massive credit subsidies. These distortions, "have 
undoubtedly increased the rate of agricultural investment of larger farm owners and assisted 
them in the substitution of capital for labor."

15 
Rural activities were taxed at a much lower 

rate than urban industrial activities, so as to encourage agro-industry. Progressive land 
taxes {provided for by the 1964 Land Statute) have traditionally gone largely ignored due to 
unwillingness to pay and a system of tax exemptions according to level of productivity .

16 

Rural credit subsidies simultaneously favored commercial export crops over domestic food 
crops, and capital-intensive over labor-intensive production methods. These programs 
effectively excluded small farms producing domestic food crops and relying on traditional, 
labor-intensive production methods. Researchers estimate that in the 1970s fewer than 5 
percent of the farm.ers received over half of the total credit advanced.

17 

On a macroeconomic level, high inflation also worked to the disadvantage of the small 
farmer. Low levels of land taxation, reduced income truces, and high inflation combined to 
make land an attractive investment. For large farming operations these factors represented 
an embedded subsidy. For the small farmer, however, speculation artificially raised the 
price of land. The hoarding of land as a hedge against inflation has become a national 
problem accounting for hundreds of thousands of underutilized hectares of agricultural 
land Along with the concomitant mechanization of agriculture and unfavorable government 
policies toward small farms, land speculation contributed and continues to contribute to the 
increased concentration of land in rural Brazil. 

A structurally distorted land market compounded by ongoing government policy distortions 
which promote further concentration of land resources have had a disastrous impact on 
Brazil's rural poor. Although the population of Brazil is 76 percent urban in the 1990s, half 
of the country's poor live in rural areas. In the Northeast, Brazil's poorest region, the rural 
population is periodically subject to droughts and famine. Inequality in access to resources 
such as land and water means that such calamities fall especially hard on the rural poor. 
Due to lack of access to land, many young Brazilians from rural areas migrate to the city. 
As the mechanisms of concentration put pressure on those with the most tenuous hold on 
the land, many are simply pushed out of rural areas. In the 1970s, 11 million rural 
Northeastemers left the region for urban areas to the South during the height of the 
government's policy of subsidies for mechanization and export agriculture. Rural workers 
suffer disproportionately, especially those dependent on seasonal labor opportunities for 
survival, the boias-frias. As conditions in rural Brazil degenerate, the desperation in 
marginalized communities increases, leading to land invasions and the ensuing violence. 

Rural unrest is not only due to desperation on the part of poor marginalized rural workers, 
but also to the perception that much of Brazil's arable land goes unused. Some opponents 
of land reform contend that inequality of distribution in the land market has increased in 
Brazil as a natural consequence of the closing agricultural frontier. The Amazon, for 
example, once represented a frontier open to new colonization, and many families were 
given access to small plots through government colonization programs. As the country 
reaches its geographical boundaries, these voices argue that there will logically be less 
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arable land to distnl>ute. Figures reveal, however that the root of the problem concerns land 
utiliz.ation rather than new frontiers. 

Brazil is a vast country with huge expanses of underutilized land. The National Institute of 
Coloni7.3tion and Agrarian Reform (INCRA-lnstituto Nacional de Colonizafao e Rejorma 
Agrdria) estimated that in the late 1970s, 160 million hectares of fertile land in the country 
were ''unused" This represented four times the total area occupied by minifUndios at the 
time.

11 
Census figures from 1985 which indicate that only 7 percent of all usable land is 

"idle" do not take into consideration that "under-utilized" land such as pasture or fallow 
fields could also be considered "idle.'' INCRA factored into its estimates the possibility that 
the owner's identification of land as "pasture" does not eJiminate the possibility that the 
land was being held for speculative purposes or hoarded by entities taking advantage of 
rising land prices. The same year that the census found 7 percent of land to be idle, IBASE 
estimatM that 38.5 percent of arable farmland went unused.

19 
This estimate included public 

lands as well as idle private land. In light of the inequality in the land market in Brazil, the 
social and economic problems this engenders, and the existence of large stores of unutilized 
or underutilized land, Brazil appears to be, like several other Latin American countries, ripe 
for land reform policy. The next section of this chapter examines the attempts to implement 
such policy in Brazil: how land reform policies were formed, and why they have, without 
exception, substantively failed to be implemented. 

National Redistributive Policy 

The ideology and constitutional support which justifies public intervention into the private 
sector for the pwpose of redistributing land and altering the agrarian structure in rural 
Brazil has existed at the national level since the 1946 Constitution, which specifically 
declared the right of the State to expropriate land for the purpose of agrarian reform. 2D The 
theory behind this public right envisions land as a social good, and therefore the right to 
private property is contingent upon that property, if it is land, serving a social interest. The 
state ~ponds to the inefficient distribution of a public good by the "market'' in the form of 
expropriation and fair redistribution. This theory of the role of the state in agrarian reform 
is not new. However, due to fierce opposition it has never led to widespread action. 

The opposing view and the one generally presented by large and powerful landholding 
interests, empbasi:res the obligation of the government to safeguard private property. This 
ideology focuses on the rights of the landowner, asserting that the market allocates land 
resources most efficiently. Supporters of this opinion argue that government meddling in 
the land market threatens the natural process of accumulation by efficient and highly 
productive entities, and instead rewards anachronistic and uncompetitive forms of capitalist 
land exploitation (that is, subsistence farmers). The economic and political power of the 
interests pressuring for the protection of private property limit from the outset the likelihood 
of successful government interventions for the redistribution of land. These ruralistas 
include not only the traditional rural elites, but also relatively new players like agro-indust:Iy 
and land speculators who dedicate their political power to frustrating national redistributive 
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policies while at the same time lobbying for government intervention in the form of 
subsidies for large mechaniz.ed agricultural operations. 

21 

Due to the economic and political strength of opponents, national land reform legislation 
has almost always come in response to crisis in the countryside, usually violence or 
widespread unrest The history of reform efforts in Brazil is a history of such reactions to 
pressure from below. The earliest example of this comes from the 1950s and 1960s when 
rural peasant groups called ligas camponesas formed in order to fight the concentration of 
both land and power in the countryside. In addition to landless rural workers and 
struggling farmers with a tenuous hold on the land (sharecroppers, renters, and squatters), 
labor unions and the Catholic Church have also formed organizations to support reform 
efforts. The National Confederation of Agricultural Workers (CONT AG-ConfederQfao 
Nacional dos Trabalhadores na Agricultura) appeared in 1963. The Church, long an 
advocate of land reform in Brazil, organized the Pastoral Land Commission (CPT
Commissiio Pastoral da Te"a) and the National Confederation of Brazilian Bishops 
(CNBB-ConfedertlfaO Nacional dos Bispos no Brasil) in support of the rural struggle. 
Other organiz.ations like the Movement of Landless Rural Workers (MST-Movimento dos 
Trabalhadores rurais Sem Te"a), and workers' groups like the National Department of 
Rural Workers (DNfR-Departamento Nacional dos Trabalhadores Rurais) also force 
agrarian issues onto the national policy agenda. The tactics of such organizations may 
involve public demonstrations, direct pressuring of officials, or even confrontations (both 
calculated and spontaneous) which call attention to rural injustice.

22 

The 1946 Constitution 

The 1946 Constitution declared that the "use of property will be conditioned on social well
being," reserving the right to "promote the just distribution of property, with equal 
opportunity for all. ,,23 With this law, the government right to expropriate for the purpose of 
redistribution was established but not mandated, and for decades not implemented. Its 
inclusion in the Constitution can largely be attributed to the mobi1izing of peasants in rural 
areas to protest the concentration of land In this way, constitutional recognition of the 
social aspect of land was a token to ease the pressure in the countryside, without 
challenging the powerful landowners directly with policy implementation. Data from 1950, 
four years after the Constitution, show little progress in actually redistributing land. 

24 

Critics point to the fact that the Constitution, while allowing for reform, also contained 
language specifically intended to block any real attempt to implement reform. No plan for 
paying for expropriation was included, and the courts could and did hold up any attempt to 
expropriate by endlessly modifying and discussing the ''just compensation" required by the 
Constitution. Thus the 1946 Constitution did not constitute a threat to the system of land 
concentration,. or its beneficiaries. 

25 

The experience of this first attempt to institute land reform programs in Brazil offers several 
insights into the political constraints on policy which inhibit implementation of land 
redistribution. Firs4 the inclusion of policy on the national agenda came only in response to 
a perceived threat of unrest in rural areas. Its inclusion served as a symbol to appease the 
rural masses, but did not in practice challenge the interests of powerful ruralistas. The 
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implementation of land reform is a massive undertaking requiring substantial institutional 
backing and explicit policy directives. The constitutional recognition of land reform as a 
valid government policy area did not enable implementation of that policy. The history of 
land reform in Brazil is a series of such national espousals of redistribution policy without a 
subsequent commitment at the institutional level to implementation. This arrangement 
reduces the pressure for reform coming from advocates without challenging the power 
structure which opposes alterations to the status quo. 

The Land Statute 

The next serious attempt to define national policy regarding agrarian reform occurred 15 
years later in 1964, immediately following the military takeover. The 1964 Land Statute 

· (Estatuto da Terra) defined national priorities, including changes to the rural structure of 
Brazil. Once again, the agenda for government action was set by widespread unrest in the 
countryside and mounting pressure from peasant groups and reformist elements. In 1961 
the First National Peasant Congress was held, and in 1963 CONTAG was created to give a 
national voice to the concerns of rural workers. These mobilizations, along with other 
broader societal movements, were effectively halted following the 1964 military coup. 

26 
In 

order to relieve rural tensions and conform to the call for land reform across Latin America 
proclaimed at Punta del Este in 1961, one of the first major policy initiatives undertaken by 
the military government dealt with the issue of agrarian reform. 

The military government's 1964 Land Statute promised to change the agrarian structure of 
the country substantively. The new leaders saw the Land Statute as a way to avoid rural 
unrest, while at the same time promoting a new vision for rural Brazil. According to the 
document, both minifUndios and latifUndios represented unproductive and anachronistic 
elements slowing the country's growth.

27 
In pursuit of their rural vision, the military 

elaborated for the first time a detailed process of land expropriation with subsequent 
compensation to be paid in titles of public debt. The actual impact of the Land Statute bas 
been described as more technocratic than socialistic due to its emphasis on rural 
"development'' rather than "reform."

211 
While the military regime spoke of the end of 

latifandios, the early period of military rule coincided with a phase of rapid modernization 
in agriculture and a new emphasis on large-scale mechanized farming techniques. In this 
period, agrarian reform came to be interpreted in the technocratic sense of "agrarian 
organization," or government facilitation of the expansion of agricultural production.

29 
As 

has already been mentioned, that transition actually served to increase the concentration of 
land in the countryside. At the same time, the military outlawed all rural peasant groups and 
jailed and tortured rural leaders in the years that followed, eliminating the pressure for 
implementation of redistributive policy. 

The national government established two institutions to implement the riew policies: the 
National Agrarian Development Institute (INDA) and the Brazilian Agrarian Reform 
Institute (IBRA). In 1972, the National Institute of Colonization and Agrarian Reform 
(INCRA) replaced both of the earlier entities. The creation of INCRA signaled the 
government's new answer to demand for land reform: colonization. In an attempt to ease 
rural tensions, relieve Brazil's congested urban centers, and occupy the frontier regions of 
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the national territory, the military began to substitute frontier colonization programs for 
agrarian reform. Between 1970 and 1980 almost 800,000 Brazilians migrated to the 
Amazon region, most in order to take advantage of the government programs which offered 
land along the new Transamazonica Highway. 

30 
Unfortunately, these programs were 

largely failures due to a lack of complementary support policies and the general 
unsuitability of the land for agriculture. 

Far from establishing a governmental program for systematically redistributing land, the 
two decades following the Land Stature, which had originally been designed to alter the 
Brazilian system of land tenure, ushered in a period of intensified land concentration, the 
displacement of millions of rural Brazilians, and the expansion of poverty in rural areas. At 
the same time the number of land conflicts rose, and actual land redistribution progressed 
very slowly due to an institutional culture of opposition within the succession of agrarian 
reform institutions.

31 
Although the Land Statute provided a powerful tool for redistribution 

policy, the policy failed to make an impact in implementation due to a fundamental lack of 
commitment to the goals of reform at all levels. Instead, land concentration increased as a 
result of strong government commitment to export agriculture. 

The PNRA 

During the transition from military rule to democracy known as the New Republic in Brazil 
( 1985-1989), the rise and fall of yet another national agrarian reform program attests to the 
continued dominance that ruralista interests exercised over land policy in Brazil. The Plano 
Nacional de Reforma Agraria of 1985 (PNRA-National Plan for Agrarian Reform) 
represented a serious setback for the organizations which had hoped to fmd in the New 
Republic a commitment to land reform. The man appointed to oversee the transition to 
democracy as president, Tancredo Neves, promised to make land reform a central theme of 
the new government. Neves died before reaching office, however, leaving his vice 
president, Jose Sarney, as the president of the New Republic. Rural unrest boiled over in 
the countryside, as peasant groups mobilized to ensure that the new government would 
address issues of agrarian reform after years of repression under the military. The new 
president, although himself a large landowner who had voted against free elections, was 
put into the awkward position of having to carry out the reforms promised by Neves. 

The National Plan for Agrarian Reform was issued as decree-law in 1985, in the style of 
the military regime. The original proposal enjoyed the participation of a team of known 
reform advocates such as Jose Gomes da Silva, founder of the Brazilian Association for 
Agrarian Reform (ABRA-AssociafiiO Brasileira de Reforma Agraria ). It projected the 
settling of almost 450 million hectares, and the granting of land title to 7 .1 million people 
by the year 2000. The PNRA proposed to accomplish such sweeping goals through 
systematic expropriation with compensation paid at the value declared on land tax forms (a 
much lower price than ''fair market value"). The proposal gained rapid support from 
reformist groups and peasant organizations, most notably CONTAG. In a sudden tum of 
events, however, pressure form the ruralista block succeeded in altering the fmal document 
to protect all establishments of whatever size if they were deemed "productive," a term 
which was not defined. Eight days after the altered PNRA was introduced, the entire staff 
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of the government land reform agency, INCRA, resigned in protest of the watered-down 
final version. Once again the institutional level of policy implementation became an obstacle 
rather than an agent of reform. 

A new institution, the Ministry of Agrarian Reform and Development (MIRAD-Ministerio 
de Reform.a Agraria e Desenvolvimento) was created to oversee the redistribution 
recommendations made by INCRA. The plan encouraged the participation of reformist 
groups in the expropriation process, although in practice this was largely ignored. Pressure 
within the government to limit redistribution under the PNRA was quite strong, and 
MIR.AD went through four different ministers between 1985 and 1988.

32 
In 1987, INCRA 

itself was abolished though it was later reinstituted. 
33 

By 1988, only 7 percent of the 27 
million hectares targeted in the PNRA for expropriation had been expropriated, and only 
4.7 percent of the 850,000 famiJies waiting to receive land had been settled.34 Ironically, 
between 1985 and 1988 the PNRA enabled the largest redistribution of land in the history 
of agrarian reform in Brazil, although in light of its potential and the extent of need in rural 
Brazil it cannot be termed a success. The PNRA fell far short of its goals and overall had a 
very small impact on Brazil's system of land tenure. In many ways problems for rural 
Brazilians increased. 

The years of the PNRA were some of the bloodiest years of the rural violence which 
continues to characterize agrarian issues. The government promise of real reform led many 
to challenge the system of large land~wners and absentee landlords. Latifandistas reacted 
swiftly by hiring armed militias to physically protect the land and by politically moving 
against the reforms outlined by the new plan. Although political pressure had largely 
deactivated the threat that the PNRA posed to private property and the latifandistas, it did 
represent a workable government system for implementing real land reform, with goals and 
schedules for expropriation. In some ways, it drew on the concepts of the Land Statute, 
with the addition of a delineated implementation strategy. Revisions and amendments to the 
PNRA overlapped with the drafting of the 1988 Constitution. Large landowners, 
represented by the Democratic Ruralist Union (UDR), brought pressure to bear on the 
constitutional assembly to protect their interests in a more permanent way. On the other side 
of the issue, peasant groups and reformist elements wanted at last to see an implementation 
of the promises of the past. These conflicting voices set the stage for the debates in the 
constitutional assembly which met in 1987 and 1988 to write the eighth Constitution of the 
Republic of Brazil. 

The Constitution of 1988 

The specter of rural violence, the controversy surrounding the PNRA, and the general 
desire to resolve contentious social issues in one document for the new democratic Brazil 
all contributed to making agrarian reform one of the most prominent and controversial 
issues in the 1988 Constitutional Assembly. The UDR on one side, and reformist elements 
on the other (especially CONTAG and the CNBB), as well as the National Campaign for 
Agrarian Reform (CNRA-Campanha Nacional pela ReformaAgraria), put constant 
pressure on the Assembly to include their proposals in the final document. Most experts 
agree that the UDR and large landowners won the battle, since the Constitution tends to 
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emphasize the protection of private property over the need for land redistribution. Although 
the language reiterates the mandate that property must satisfy its "social function," the 
major victory for the UDR lies in Article 185 of the Constitution, which enumerates the 
various rural properties which are not eligible for expropriation.

35 
After seven separate 

votes to achieve a majority, the Assembly finally agreed on the UDR recommendation that 
"productive property" be exem~ted from expropriation for the purpose of agrarian reform 
and receive "special treatment." 

6 
With these restrictions the Constitution severely 

handicapped the expropriation process, making it very difficult to expropriate land, 
especially without further clarification on terms such as "productive property'' and "social 
function." Unlike in the Land Statute of 1964, the word latifandio does not appear in the 
document. 

The question of compensation has also persisted as an obstacle to reform since the 1988 
Constitution. Article 184 calls for the "just and prior" compensation of all expropriations in 
government bonds, and the prior compensation of all "useful and necessary improvements" 
(to the land) in cash. As the law is presently interpreted, the courts must decide what is 
"just" compensation for each parcel of land on a case by case basis, with this decision 
subject to appeal by the landowner.

37 
The assembly also left intact the centralized nature of 

the whole expropriation process, requiring a presidential decree for each subject. The 
central government bureaucracy must initiate the process, approve it, pass it on to the 
president, and then the recommendation goes to the courts to receive a price tag, which 
must be consistent with government budget levels, all before any action can take place. At 
that point the landowning party may appeal. 

38 
The extensive bureaucracy involved in these 

procedures guarantees a very slow and drawn-out process. The administering agencies 
(formerly INCRA and MIRAD, now INCRA only) since the New Republic have shown 
little commitment to reform, and at times may even thwart expropriation procedures. 

39 
State 

or municipal level redistribution programs must work through the state INCRA branches. 
The legislature has little involvement in the process, except concerning the budget for 
redistribution whic~ has rarely matched the goals set up by the agencies. In short, the 
Constitution did not strengthen reform law or processes in Brazil, and in significant ways 
limited their progress. 40 Redistribution programs under the PNRA were actually slowed by 
the vague new language of the Constitution. Brazil would have to wait five years for the 
language to be defined. 

The Agrarian Law (LeiAgraria), approved by the Legislature·in 1993, confirmed the 
protection of "productive" property contained in the Constitution, but upheld the assertion 
that property not meeting its "social function" (rational use, adequate utilization of available 
natural resources, preservation of the environment, observance of labor laws) were 
candidates for expropriation. As opposed to expropriation for public use (as in the case of a 
dam project, for example) where the landowner may only appeal the level of compensation, 
when INCRA announces the intention to expropriate for the purpose of agrarian reform, 
the landowner can appeal the whole process. 

The Agrarian Law does not represent a significant departure from the language of the 
Constitution, yet is important because items inserted by the ruralista block

41 
of the 

Legislature which would have made expropriation even more difficult were effectively 
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removed thanks to a concerted effort by reformist groups.
42 

Some analysts also contend that 
the Lei Agraria's legal definition of private property as related to its "social function" opens 
a door for legal interpretation which could prove revolutionary if adopted by the agrarian 
judicial system. According to Luiz Edson Fachin, if private property does not complete its 
"social function" as defined by the law, it ceases to be protected by procedural laws and 
thus can be expropriated by the State without the possibility of appeal. He does concede 
however, that the appropriate institutional environment for such an interpretation does not 
exist in either the administrative agencies or the judicial courts which oversee the 

• • 43 
expropnation process. 

The 1988 Constitution and the mo!e recent Lei Agraria provide excellent examples of the 
obstacles powerful landowning interests employ to block the implementation of 
comprehensive land reform, which has time and again been an official government 
objective enshrined in constitutions and in national programs since 1946. Jose Gomes da 
Silva refers to the most powerful tactic as "legal entanglement'' which ties up most of the 
legislation in courts while these define vague terms such as "just compensation," "social 
function," and "productive" on a case-by-case basis. The agrarian reforms of the past are 
filled with what Gomes da Silva refers to as ''black holes," undefined or vague tenninology 
which amounts to loopholes that can tangle up the machine of government to the point of 
halting redistributive efforts.44 Until 1995, properties were exempt from expropriation 
during the long legal appeals process. Idle lands appropriate for redistribution which often 
already have "invading" settlers on them, are often the scene of violence when the 
landowner challenges INCRA's attempt to expropriate the land.

45 
The interests of the 

landowning class are also served by the clumsy bureaucracy set up to implement · 
redistribution, and the lack of public participation in the process. Thus the legal framework 
for expropriation and the institutional environment for implementation have ensmed that 
redistribution goals have consistently gone unmet.

46 

Questions Surrounding the Policy Debate 

Fiona Atkins has asserted that the failure of land reform efforts results from a failure to 
foresee and address political and power group opposition to reform measures. In the case 
of Brazil, reform commitments from the national government (the only level of government 
with expropriative powers for agrarian reform) followed mobilization in the countryside 
among rural workers and concomitant pressure from urban labor groups. The national 
government recognized the social and economic need for reform and constitutionally 
instituted redistributive programs, yet constitutional promises of reform have never led to 
comprehensive implementation of reform. This has served the interests of reform 
opponents. Constitutional rec.ognition of agrarian reform produces the impression of 
commitment which dissipates the pressure for action. Implementation is more problematic. 
It requires the legal framework to enforce the programs, institutions to cany out the 
programs, and a judicial court system to support the legal procedures involved. In Brazil, 
successive constitutions have recognized the role of the state in land redistribution, and 
national legislation has created institutions to design and implement reform programs. The 
programs have never achieved their objectives. In fact, they have only in the best cases 
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reached one-tenth of their projections for redistribution. Implementation has failed for a 
number of reasons. 

Most directly, the institutions created to plan and carry out reform have shown little 
commitment to the ideal of land reform. The INCRA of Graziano de Silva in the New 
Republic is an exception, and that administration quit upon realizing that the administration 
of Samey had no intention of allowing their plan for true reform to be implemented. Since 
that time, the lack of commitment by INCRA has been a common complaint of reform 
proponents. The trend continues into the present administration of President Fernando 
Henrique Cardoso, who appointed a representative of large landowners as the director of 
INCRA. After protests over the lack of action by INCRA earlier this year, Cardoso 
replaced the ruralista with a bureaucrat who has stated publicly that the time for land reform 
has passed.

47 
As the present system works, land is expropriated only upon recommendation 

by INCRA. This centralized structure makes it difficult to implement reform if those at the 
top in INCRA are not committed. 

Second, lawmakers have intentionally included language in the legislation establishing land 
redistribution mechanisms which inhibits implementation, Gomez da Silva's "black holes." 
In the case of the 1988 Constitution, this terminology included undefined key phrases such 
as "social function," "productive," and "just compensation." Due to these loopholes, 
expropriation for the purpose of agrarian reform became caught up in a series of legal 
entanglements across the country which slowed and even halted implementation. 

Third, the courts have not supported the spirit of reform. The state courts which deal with 
expropriation cases have consistently ruled in favor of a conservative interpretation of the 
law. The lack of a separate court system for agrarian reform cases has meant that the 
procedures advance very slowly while landholders retain the rights to their land throughout 
the process. Compare this with the related case of expropriation for government projects 
such as dams, where landowners are rarely compensated at all, and only after timely 
appeals. There is no appeal against expropriation itself in such cases. 

Finally, the Congress rarely provides a budget that is realistic for meeting the projections of 
reform programs. Expropriation can be a costly process, especially when each case 
requires enormous legal costs spread over a number of years. INCRA does not have the 
budget to pursue its objectives adequately. Calls for the government to pay for land at 
market prices for the purpose of redistribution effectively imply a complete halt to the 
already-limited redistribution of land resources in Brazil, since such a policy would make 
the cost of the program exorbitant 

48 

These four obstacles to reform point to a larger problem: a general lack of commitment to 
land reform on the part of the national government. Why has the government not committed 
to land reform when in law and in word national documents proclaim the right, duty, and 
socioeconomic rationale for reform? The answer can only be political. The premise is 
simple. Beneficiaries of land reform are marginalized small farmers and landless rural 
workers. Their supporters are the Church and organized labor as well as a number of 
"radical" NGOs. In contrast, the opponents of land reform are large landowners who have 
the strongest and best organized block in congress; agribusiness operations, which account 

415 



for a large and growing portion of foreign exports; corporations which speculate in the land 
market; ranchers with a well-organiud representation at the national level; latifandistas 
with a historical link to local, state, and national oligarchies; and other large stakeholders 
dedicated to the defense of property and the status quo. The political power of the second 
group is simply too massive to ignore. That power is magnified in a centralized state which 
systematically excludes large numbers of citizens because democratic elections do not 
provide a counterbalance to the weight of political patronage. Viewed in this light, it is only 
because of the heroic efforts of reform proponents and the undeniably pernicious impact of 
land concentration on the rural poor that any redistribution occurs at all, considering the 
power of those organiud against this policy. 

Policy Directions 

It is unlikely that comprehensive reform will take place in Brazil. Redistribution is likely to 
continue to proceed in the present piecemeal fashion which relieves some pressure but does 
not solve the fundamental imbalance. The World Bank recommends market approaches to 
land reform. These "soft'' policies focus primarily on eliminating the mechanisms of 
concentration rather than on redistribution programs which radically challenge the agrarian 
structure and those who benefit from it. Government redistributive action is limited to 
buying land at market prices for the purposes of agrarian reform according to the Bank's 
policy proscriptions. Conceivably, if small-scale agriculture is competitive, and 
government support policy for this sector is effective, land distribution ratios will improve 
eventually without redistribution. Such a transition is unlikely to occur overnight, however, 
and may last generations even assuming the elimination of concentrating mechanisms and 
long-term government support to small farmers. In the meantime, millions of landless rural 
workers are on the edge of starvation, with no safety net. This marginalized group is 
economically, socially, and politically excluded from the benefits of citizenship. With 
nothing to lose, they will continue to organize and invade unproductive farmland in the 
hope of securing a plot of land to work, provoking violent clashes with landowners.

49 

Therefore land reform will in all likelihood play a continued role in the countryside. If the 
political forces arrayed against widescale redistribution make a comprehensive reform 
program in the interest of economic efficiency impossible, then at the very least small-scale 
redistribution programs must remain to relieve the tensions in the countryside. In other 
words, although current political reality makes a successful reform unlikely, there is a need 
for the imperfect piecemeal redistributions that the government has established. There are 
three main justifications. First, socially, redistribution will continue to be necessary in the 
cases of rural conflicts. Second, economically, the threat of expropriation establishes a 
punishment for improductivity. Third, politically, the threat of expropriation acts as a stick 
to push through legislation in favor of the rural poor. As Lipton concludes in his article, 
rural elites will permit policy favoring the rural poor only if they believe the costs of 
blocking such policy are higher than the benefits of maintaining the status quo. 

50 

Finally, this analysis shows that the first step to a meaningful reform starts with the 
empowerment of excluded groups, not vice versa Many have contended that reform 
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demarginalizes such sectors, bringing them into the economy, and giving them social roles 
which translate into political stature. The opponents of reform are too powerful, however, 
to allow reform without a strong coalition pushing in favor of it. The agenda of reformers 
must start with the political syste~ assuring the access of excluded groups to the political 
system and emphasizing a rearrangement of power relations in favor of marginalized 
sectors. 

The history of national redistributive policy in Brazil provides several lessons for students 
of public policy. The powerful interests arrayed in defense of property rights have 
consistently succeeded in blocking serious redistributive efforts. The battle has taken place 
at the legislative, judicial, and administrative levels. Agrarian reform has received sanction 
both in the constitution and in ordinary federal law. National institutions have been 
established to oversee agrarian reform, and courts have been designated to rule on the 
issues. Yet Brazil still has never mounted a serious challenge to its agrarian structure, 
which most parties will concede is grossly unequal and inefficient. Powerful interests 
opposed to any significant alterations to that agrarian structure have succeeded in tempering 
the impact of any reform initiatives. National policy in this case has served primarily as a 
token to appease reformers when necessary without seriously challenging the status quo. 
Despite its limited agrarian reform efforts, the national government has yet to show the 
necessary resolve to overcome the influence of the powerful opponents of reform. Without 
a national consensus on the need for agrarian ref o~ the likelihood of an effective 
redistribution policy appears remote. Such a policy would directly threaten the powerful 
rural power structure, the interests of agribusiness, large-scale ranching operations, and 
other concerns who benefit from the present system. It would require a high level of 
financial commitment from the national government and taxpayers. A serious land reform 
effort would also have to enjoy the support of the courts. Finally, the institutions presently 
involved in the implementation of redistributive policy would have to be truly mobilized to 
carry out the approved program. In light of the difficulty of amassing such a coalition and 
the declining importance of rural Brazil, both in terms of economic output and 
demographics, many would conclude that the time for an aggressive land reform policy has 
passed. 

Yet proponents of reform still maintain that in the long run redistribution makes sense from 
many angles. Groups like the Workers' Party (PT-Partido dos Trabalhadores), the MST, 
the CNRA, the CRT, the DNTR, ABRA, and others continue to promote land reform as 
sound economic, social, and labor policy. From an economic perspective, supporters argue 
that small farms are more efficient than large fanns. Small labor-intensive farming 
operations also absorb more of the rural work force than large mechanized operations. 
Small farmers produce the majority of staple food crops in the country and provide food for 
the families who work the land, thus making agrarian reform an important consideration in 
the debate over rural hunger. Investment in small farms in the form of redistributive and 
assistance-providing policies would stabilize the rural population, relieving some of the 
migration pressure on urban areas. Indeed, recent research has shown that not only is 
small-scale agriculture an efficient and viable form of production, but where families have 
been settled by the government through past redistributive programs they are doing much 
better than critics anticipated. 

51 
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This chapter has briefly outlined a succession of failed redistributive policies. Research 
indicates that a comprehensive and aggressive land redistribution program could address 
several of the problems facing rural Brazil including employment, quality of life, and 
economic concerns. Past attempts to ~plement reform suggest, however, that effective 
agrarian reform would require a very high level of national consensus and commitment 
which is unlikely given the strong opposition that land reform has always received. 
Alternative policies fall mostly in the category of assistance programs and initiatives which 
fine-tune government policy so as to give small producers a better chance at competing in 
the modem rural arrangement. The World Banlc, for example, suggests a drastic revision of 
the system of rural credit to target small farmers and not large mechanized rural operations. 
To address the issue of land speculation, the Bank recommends improvements to the 
system of land taxes. In addition, ·investments are also endorsed in rural education, 
infrastructure, and "market-assisted" land ref onn in which beneficiaries are given grants to 
buy land for themselves.

52 
Institutional reform of INCRA and other bodies in charge of 

implementing rural programs complement these initiatives by increasing the efficiency of 
such investments. All of these policies offer moderate readjustments instead of radical and 
aggressive action, and therefore are more likely to receive support from traditional 
opponents of agrarian reform policies. 

These policy recommendations share the underlying assumption that modernization of 
agriculture does not necessarily have to ·exclude less capitalized segments of the farming 
sector. Policy to mitigate the negative externalities of a complete transition away from 
viable small-scale agriculture would most likely prove more costly in the long run 
(economically, socially, and ecologically) than attempts to modify the nature of the 
transition itself in order to assure that it allows for the smaller levels of production. At 
present, Brazilians appear to be undecided as to how to proceed in response to the crisis in 
rural areas. As long as policymakers avoid and postpone the important task of framing a 
policy and vision for rural Brazil, the rural poor will continue to pay the high cost of that 
indecision. 
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judicial process of expropriation." 

ss. 4: "The budget will establish annually the total volume of agrarian debt titles~ as well as the 

amount of resomces to attend to the agrarian reform program in practice." 

ss. 5: "Exempt from federal, state, and municipal taxes are transactions transferring rural real estate 

which has been expropriated for the purpose of agrarian reform." 

Article 185: ' 'Not susceptible to expropriation for the purpose of agrarian reform are the following: 

I. Small and medium rural properties, as defined by law, if their owner does not possess others; 

n. Productive property. 

Paragrafo Unico. 'The law will guarantee special treatment to productive property and wili establish 

rules for their compliance with requirements related to their social function." 
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Chapter 17. Unrestrained Urbanization and Uneven 
Development: Public Policy's Contribution to the Degradation 

of the Amazon 

Raquel Wexler 

Introduction 

The legacy of regional development initiatives in the Brazilian Amazon 1 adopted during the 
1960s and 1970s is still being witnessed more than a quarter-century later through the 
continual high rates of urbanization and the deterioration of urban living conditions in 
Northern and Northeastern Brazil. The expansion of government-induced highway 
networks, the development of public and private colonization programs, and the extension 
of fiscal incentives to encourage productive activities in the Amazon were all part of policy 
initiatives intended to alleviate population pressures in the Northeast, integrate the area 
within the national economy, address perceived threats to national sovereignty in the 
region, and provide land to the landless posseiro. However, as the government attempted 
to realize these broad objectives, policy initiatives often managed to further exacerbate 
existing social conditions, utimately resulting in the reconcentration of land, resources, and. 
income for the benefit of the land-owning elite. Instead of distributing wealth to the 
landless, the same miserable conditions and inequitable social relationships commonly 
found in impoverished oveipopulated regions of the Northeast were extended to and 
perpetuated on the rural frontier. Millions of landless migrants who were unable to sever 
themselves from the chronic poverty of itinerant agriculture sought refuge in new urban 
agglomerations on the frontier, as a last recourse for gaining income and servicing· their 
basic needs. Unfortunately, the supply of jobs, services, and infrastructure could not meet 
the demands of this swelling urban population. Thus, the chronic poverty of rural migrants 
preceded them into urban areas. 

The Amazonian region has long been regarded in national folklore as being a vast expanse 
of land possessing potentially infinite resources and w.ealth. Until the expansion of the 
rubber economy at the end of the nineteenth century, the region was mostly inhabited by 
groups indigenous to the area and thus remained a relatively unexplored region. It was not 
until the twentieth century that the first intentions to develop the region were articulated by 
extractive interests. However, their concerns were driven by a thirst for quick profit via 
extractive economies which maintained the region in its economically stagnant state. 

During World War II, the primacy of capitalist expansion set a precedent for development 
planning that would continue to reverberate throughout the rest of the twentieth century. In 
the 1940s, the first comprehensive regional development plans in Amazonia allocated funds 
to sustain extractive, capitalist rubber monopolies, diverting attention and resources from 
less lucrative social projects.

2 
These projects often boasted unrealistic goals and were ill

conceived, for they were not based on scientific knowledge or feasibility studies of the 
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region. The plans were also conceived for an extractive rubber economy that soon proved 
itself vulnerable to world markets following World War II. 

With the inauguration of Operation Amazonia in 1966, a more pragmatic approach was 
undertaken to develop and demystify the Amazonian region. The interests driving this 
development strategy were both economic and geopolitical. The intermediate objectives of 
Operation Amazonia called for the establishment of self-sustaining population groups, in
migration, and luring private capital to the region through monetary and fiscal incentives. 3 

The Amazon was given the status of a National Security region, for its population was 
pursued in order to strategically consolidate the large expanse of land with human 
settlements. The economic integration of Amazonia was deemed to be the solution to the 
country's uneven regional development and was concurrently lauded as a benevolent 
overture toward redressing many of Brazil's social ills. 

After the return in 1970 of periodic droughts that are common to the Northeast, Amazonian 
development under the Programa de IntegrQfao Nacional (PIN-National Integration 
Program) once again became the panacea for addressing the misery of the rural poor, 
offering, in the words of President Emilio Garrastazu Medici, "men without land, a land 
without men. "

4 
The expansion of existing highway networks was inaugurated and extended 

toward the Northeast, South, and Southeastern regions of the country in order to attract 
migrants to the underpopulated area. Concurrently, the National Institute of Colonization 
and Agrarian Reform (INCRA-Instituto Nacional de Coloniza~li.o e Reforma Agraria) was 
established to administer the coordination of both planned and spontaneous land occupation 
and distribution throughout the country. More than 2 million square kilometers of land 
laying contiguous to the highway system were appropriated and set aside for the future 
settlement of 100,000 landless Northeastern families between 1971and1974. It was 
naively assumed that poor landless migrants would automatically become prosperous 
farmers if provided with their own plots of land. However, only 5 percent of Amazonia is 
suitable for traditional agricultures and the lack of credit and technical assistance proved 
disastrous to farmers practicing land-extensive agriculture. Thus, by the end of 1978, 
fewer than 8 percent of the colonists had been settled within the region, far fewer than 
projected figures. This was indicative of all directed colonization programs, for by the end 
of the 1970s, more than one-third of the 100,000 farmers who had been resettled had 
abandoned their plots. 

Although the extent of directed settlement of Northeastern peasants was less than 
anticipated, spontaneous settlement and chronic farmer intinerancy expanded the "moving 
frontier'' into Western Amazonia during the late 1960s. The illusion of cheap, plentiful land 
did not encourage sustainable agricultural practices of peasant farmers. By the mid- l 970s, 
however, the frontier was "closed" due to the ongoing consolidation of small plots of land 
into large and medium landholdings. In previous years, Brazil's inflationary economy 
proved a powerful incentive for investment in land, it being one of the few resources in 
Brazil that appreciated at a rate faster than inflation. The reconcentration of land was further 
facilitated by the lack of institutional support for small farmers, as well as the government's 
promotion of large capitalist interests in the area, most often in the form of cattle-ranching. 
Thus, the government simultaneously pitted the powerful might of capitalist enterprise 
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against the weaker interests of subsistence farmers, swinging the pendulum partially 
toward the favor of corporate investment projects and the landed elite. Many critics argue 
that since the 1970s, social concerns have continued to be subverted to profit-maximizing 
ones, thus echoing the legacy of a former era 

The technocratic solutions and "rational" planning proposed for solving problems 
associated with the underemployment and overpopulation of Northeastern Brazil were not 
only poorly conceived because of the military's lack of familiarity with the region, but they 
were not designed to interrupt the existing political and economic structure. 

5 
The large 

investments in physical infrastructure never produced a comparable social return. Martine 
notes, 'The construction of the [Transamazon] highway was not followed by any 
integrated development plan, nor driven by a systematic concern with the maximization of 
social benefits that could be derived from the road. The results of this type of colonization 
are not very promising in terms of the massive absorption and productive establishment of 
rural labor." The military's mechanistic world view and reductionist approach to problem
solving directly facilitated the perpetuation of existing inequitable conditions by not 
addressing the particular needs of landless migrants within the larger context of rural 
poverty. 

Some may argue that the negative effects of regional development schemes in Amazonia are 
the result of accidental or unintended consequences of poorly implemented policies. 
However, a strategy can be defined not only by what is included among its enumerated 
objectives, but also by what is excluded from them. According to this view, the adverse 
consequences of policy-the externalities-are internalized within the operational 
framework. Thus, the laissez-faire development strategy (or the absence of one) creates a 
policy vacuum within which the elite can easily profit and negotiate. Martine notes that, "in 
the absence of government intervention, social interests will inevitably be subverted by the 
exploitative actions of more powerful groups."

7 
The case of Brazil is particularly 

troublesome, for the same powerful interests that historically have been able to take 
advantage of loopholes and obstruct the distribution of land in Amazonia are also 
inextricably tied to agenda-setting in Brasilia Thus, the "migrant problem" associated with 
landlessness, rapid urbanization, and unsustainable conditions should not be characterized 
as having emanated from atomized individual hardships and unpredictable circumstances, 
but is directly related to the policy choices and priorities of the Brazilian government. To 
neglect the consideration of these impacts in their broader sociopolitical context would 
obfuscate the responsibility of government to those who are adversely affected by public 
policy. 

The structural obstacles to income generation on the frontier greatly impeded the potential 
expansion of migrants' entitlements,

8 
directly propelled their continual dislocation from 

rented and illegally settled land, and prompted spontaneous urbanization in the Amazon. As 
of 1990, more than 9 million people inhabited urban areas of the North, many of whom 
reside in small- and medium-size cities,

9 
indicating a sharp departure from previous 

demographic trends. By 2010, this figure is projected to increase to 15 million. The 
carrying capacity of these urban agglomerations is quite limited in light of the enormous 
demands placed on infrastructure, services, and the surrounding environment. Even though 
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the causes of urbanization in the Brazilian countryside stem from rural-urban migration, the 
effects are very different when one compares pioneer mbani:zation to urban growth in 
already occupied areas. Future population projections forecast a precarious fuID:re unless 
the consequences of unrestrained urbaniz.ation are addressed in the present. 

Paragominas and Imperatriz in the states of Para and Maranhao, respectively, are two large 
cities adjacent to the Belem-Brasilia Highway. The population of Paragominas is rapidly 
approaching 100,000 while that of lmperatriz exceeded 200,000 d~g the last decade. 
The rapid growth of these centers is quite alarming when one recalls that only 30 years ago 
the population of Paragominas was equivalent to 540 persons and that of Imperatriz was 
sliglltly above 39,000. Although these two new cities provide a useful charactemation of 
the phenomenal rates of urbanization that are currently being witnessed on the frontier, their 
contrasts are equally illuminating. Imperatriz had become a center for pioneer expansion for 
Northeastern migrants seeking to create small farms along the highway in the 1950s, long 
before any migrants had settled farther north in Paragominas. Both small and large 
landholdings existed side-by-side in Imperatriz, whereas Paragominas was dominated 
almost exclusively by large landholdings which rendered small subsistence farming 
infeasible from its inception. While the population of Imperatriz increased because of a 
dynamic economy and its favorable intermediate location in relation to Sao Paulo and 
Belem, the urban function of Paragominas was to support ranching and agriculture until the 
site acquired more diverse economic and service functions in the 1970s. 

This chapter argues that regional development policies in the 1900s and 1970s not only 
exaceibated the inequitable distribution of property by leading to the reconcentration of land 
in rural areas, but directly induced hazardous environmental conditions via urbanization on 
the periphery of small- and medium-size rural cities.

10 
The chapter begins by describing the 

impacts of demographic trends on the proliferation of medium and large cities throughout 
Brazil and on the frontier. A general characterization of the problems associated with 
urbaniution within the periphery follows. The third section explores the effects of centrally 
driven development strategies (through infrastructure investments, agricultural 
modernization, and colonization projects) on the expulsion of farmers from their land, 
forcing them to seek refuge and better employment opportunities within congested new 
urban centers on the frontier. Two case examples of Paragominas, Pani, and lmperatriz, 
Maranhao, provide qualitative grounding of problems associated with unrestrained 
urbanization. The final section addresses a number of issues confronting decision.makers in 
redressing problems associated with unrestrained urbaniuition. 

Frontier Migration and Urbanization 

Unlike many large developing countries in Asia or Africa that have remained two-thirds 
rural, Brazil, similar to many Latin American countries, is approximately three-quarters 
urban. Rural flight to urban cities is not a new phenomenon. There has been a steady 
decline in rural populations since 1940. However, the urbanization process in Brazil has 
been unique, for Brazil experienced the highest rate of urban growth in all Latin American 
countries between 1950 and 1960.

11 
Urban populations have also become increasingly 
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dispersed as migrants seek residence in smaller urban settlements. This presents a deviation 
.from previous trends when most rural populations migrated almost exclusively to large 
metropoli (Table 17.1). 

Table 17.1 
Absolute Rural, Urban, and 

Metropolis Population Changes ( % ), 1960-1980 

Absolute Change 1960-1970 1970-1980 

Rural Population Change 10.9 (100%) 11.6 (100%) 

Urban Population Change 1.0 (9%) 6.2 (53%) 

Metropolis: City of 500,000 + 9.9 (91 o/o) 5 .4 (47%) 

Source: Vilmar Faria, "50 Anos de Urbaniza~ao," Novas Estudos, 1988. 

The Southeast, which includes the large metropolitan areas of Rio de Janeiro, Sao Paulo, 
and Belo Horizonte, has traditionally been the most urban of the Brazilian regions, while 
other areas remained predominantly rur~ (Table 17 .2). Between 1960 and 1980, urban 
centers in Brazil grew by 50 million. Urbanization intensified during the 1970s, a period in 
which Brazil's urban population increased by almost 30 percent more than in the previous 
decade. During the 1970s, all regions of Brazil became predominantly urban. Since 1990, 
100 percent of Brazil's net population growth has been absorbed by urban areas.

12 

Table 17.2 
Percentage of Urban Population by Regions, Brazil, 1950-1989 

Region 1950 1960 1970 1980 1989 

North 31.5 37.4 45.1 51.6 

c. w. 24.4 34.2 48.0 67.8 74.2 

N.E. 26.3 33.9 41.8 50.5 57.2 

S.E. 47.5 57.0 72.7 82.8 85.9 

South 29.5 37. l 79.4 62.4 67.6 

Brazil 36.2 44.7 56.0 67.5 74.3 

Source: IBGE, Statistical Yearbook of Brazil-1983 (Rio de Janeiro, 1985), and Pesquisa Nacional por 

Amostra de Domicilios. 

The growth of these new urban centers occurred during a period of intense land 
concentration and conflict, causing a mass exodus from rural areas in the South, Southeast, 
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Center-West and, to a lesser extent, the Northeast into the Northern and Central urban areas 
of Brazil. The North, an area that offered cheap, available land, was the only region to 
experience an increase in both urban and rural populations between 1960 and 1980. 

Urbanization on the frontier is due primarily to migration, rather than to high rates of 
natural increase. Census data indicate that the total population of the Northern region 
increased from roughly 2.6 million in 1960 (38 percent urban) to more than 9.5 million in 
1990 (60 percent urban). However, although pre-existing metropolitan regions in the 
Amazon continue to attract migrants, the rates of urban growth have been highest in the 
interior. 

13 
Following national trends, urban growth in frontier regions is not exclusive to 

large metropolis or state capital cities, indicating a shift from former demographic trends in 
the 1960s when the four major metropolitan regions of the Amazon (Belem, Manaus, Porto 
Velho, and Santarem) accounted for 58 percent of the population. As of 1980, cities located 
in the interior of Northern states accounted for more than 40 percent of the urban 
population (Table 17.3). 

Although slightly more than half of Para's urban population is concentrated in the capital of 
Belem, there have also been dynamic centers in other parts of the state that have attracted 
populations seeking the opportunities and services found within smaller urban nuclei. 
Almost twice as many urban residents are found outside of the capital of Maranhao, 
indicating that economically active centers in the interior are more attractive to migrants than 
the state capital of Sao Luis. It is the small- and medium-size city on the frontier that has 
increasingly become the place of refuge for rural migrants. 

Table 17.3 
Total, Urban, Capital, and Other Urban Population, 

by State, 1980 

State and Region Total Urban and Rural Total Urban Capital Urban Other Urban 

North 5,880,268 51.6 58.5 41.5 

Para 3,403,391 48.9 55.9 44.1 

N.East 34,812,356 50.5 36.0 64.0 

Maranhao 3,996,404 31.4 35.8 64.2 

S. East 51,734,925 82.8 36.4 63.6 

Sao Paulo 25,040,712 88.6 38.3 54.7 

Brazil 119,002,706 68.0 35.6 64.4 

Source: IBGE, Statistical Yearbook of Brazil-1983 (Rio de Janeiro, 1985). 

These high growth rates stem from a small population base. Mapping changes in urban 
population in the North facilitates an understanding of the spatial distribution of migratory 
flows; for the cumulative social impact of high rates of urbanization in dispersed, isolated 
areas is much more dramatic and potentially precarious on the frontier, than if these high 
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rates were being absotbed in traditionally urban cities and capitals. The lack of a pre
existing urban base or a network of consolidated cities creates special problems for pioneer 
urban nuclei. Growth near large cities or within an urban network-requiring a simple 
extension of already existing infrastructure-is fundamentally different from the emergence 
of new cities in the middle of the Amazon. 

Due to the lack of a pre-existing infrastructure base, the problems surrounding rapid 
urbanization are worse on th~ frontier than on the periphery of large cities where the growth 
rates might be equally high and the absolute numbers even higher. There are no organized 
collective services such as public hospitals, trash disposal, water networks, sewage 
systems, or schools which could partially attend the many needs of recently arrived 
populations. Like the population, city governments are very poor. They lack a base for tax 
collection, which would make new public investments possible, or do not have a sufficient 
officially enumerated population base to receive proportional participation in federal 
funding. For these reasons, agencies responsible for water, electricity, communications, 
transportation, and other services do not exist, or they have limited resources. 

Land Consolidation as a Function of Government Policies 

Infrastructure 

The natural course of the Amazon river isolates the frontier regions of Brazil from the more 
productive areas of the country. The Brazilian Military felt compelled to create an additional 
means of frontier access to the centers of capitalist accumulation in the Southeast, where the 
original suppliers of manufactured inputs and final processors of agricultural products are 
located. Land distribution was only a peripheral objective. 

14 
The primary purpose of the 

highway network was to further the expansion of capitalist interests into the area while 
easing population pressures on capital cities in the North and Northeast. 

The Belem-Brasilia Highway, constructed in 1960, was the first artery established to link 
the Amazon to dynamic economic centers in the Southeast. Its construction allowed the 
expansion of agro-industry into the region and immediately attracted a pioneer economy 
based on rice and cattle. The expansion of agriculture required forward linkages in the form 
of technical support and seivices that could not be provided efficiently by merchants in 
other parts of the country. Therefore, the spontaneous insertion of services, suppliers, and 
further infrastructure led to the creation of a number of small povoados1

5 
along the Belem

Brasilia Highway. As activity became more diversified, physical and social infrastructure 
such as schools, feeder roads, repair shops, and clinics were established in the region. 

Settlement along the Belem-Brasilia Highway during the 1960s was largely spontaneous 
and highly heterogeneous, reflecting the variety of economic environments and spatial 
Jinkages among the settlements. Martine notes that almost 80 percent of migrants who 
settled along the highway supported themselves via itinerant forms of agriculture that were 
inevitably unsustainable ecologically and economically .

16 
An indicator of the fluidity of 

migratory currents attributed to itinerant agriculture was evident early in settlements along 
the Belem-Brasilia Highway, for between 1960 and 1970, rural-rural migration in the 
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micro-region of Imperatriz was equivalent to 27 ,327 persons. Infrastructure-driven 
spontaneous settlements contributed to the concentration of land into large holdings. 

Agriculture 

There were two types of agricultural expansion that occupied the Amazonian frontier: 
speculative (export-led) agriculture and spontaneous (subsistence) agriculture (debt
peonage ). Speculative agriculture was encouraged by external markets, inflation, lack of a 
capital gains tax, low interest rates, lack of employment opportunities in Southern Brazil, 
and high rates of return. Government policy subsidized large landholdings in the north 
through credit and preferential agriculture, for it was assumed that only very large 
landholdings could achieve economies of scale in the Amazon. Thus, there was a bias 
toward capital-intensive technology. 

In the 1960s, substantial advances in agricultural research and profitability in the South led 
to dramatic increases in land productivity which were quickly reflected in higher land prices 
in the region. The increase of the pri~e of land in the South exerted a powerful force 
attracting migrants to Amazonia, for rising land prices reflect increased scarcity and 
productivity of land. This steep land price gradient, with high land prices in the South and 
low prices in the north, encouraged small and medium-size farmers to become large 
farmers in the North (Table 17 .4).17 

Table 17.4 
Hectares of Land in the North that Could be Purchased by 

Selling a Hectare of Land in the South 

Region. 

South 

North 

1970 

1.0 

1.6 

1975 

1.0 

8.7 

1980 

1.0 

10.6 

1985 

1.0 

8.1 

Source: Funda~ao Getulio Vargas, Agropecuaria: PrefOS Medios de Arrendamentos, Venda de .Terrenos, 

Salarios, Empreitados, Transportes (Rio de Janeiro: Funda~ao Getulio Vargas, 1985). 

The partial modernization of fanning techniques in Brazil involved mechanization of the 
preparation and cultivation phases and the incorporation of chemical and genetic 
technologies. Selective mechanization accentuates the seasonality of demand for agricultural 
labor. Although harvesting generally is done manually, the selective use of modem 
technology decreases the demand for labor during most of the year and increases it during 
the harvest season, due to higher productivity of the land. This process expells a 
considerable portion of laborers from agricultural establishments who are forced to resettle 
in small towns and cities in the interior. These rural workers who are simultaneously urban 
residents are known as volantes or b6ias frias. 
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Lack of resources and technical assistance, low soil productivity, 
18 

and time constraints are 
a few of the variables that have a negative effect on a farmer family's capacity to accumulate 
capital and consolidate holdings, thus maintaining the farmer family within a cycle of debt
peonage.19 A migrant typically arrives at the frontier region without capital, income, or 
resources. In order to sustain himself and his family until the first yield, he is forced to talce 
out a loan in the form of credit from intermediary merchants to pay for food, supplies, and 
other necessities in the interim. A fanner typically harvests staple crops (e.g., manioc, 
beans, com, and coffee) and practices low-density forest extraction, deforesting the land in 
the process. After a few harvests, the soil produces ever-decreasing yields, compelling the 
~armer to work a larger area of land. In the meantime, the farmer lets the deforested area 
remain fallow for presumed future use. Debt quickly accrues more rapidly than the farmer 
can accumulate income, rendering him vulnerable to his creditors. Thus, these pioneer 
entrepreneurs quickly profit by the peasant's bad fortune and in this way consolidate 
numerous small holdings into large speculative properties that have already been 
conveniently prepared for cattle ranching. Therefore, the expansion of transportation 
infrastructure directly benefited the land-owning elite by delivering poor and powerless 
migrants and their itinerant practices to unsettled regions on the frontier. 

Directed and Spontaneous Colonization 

The drought of 1958 in the Northeast compelled public officials to undertake experimental 
measures to encourage both planned and spontaneous massive settlements in the interior of 
Maranhao. The Superintendency for the Development of the Northeast (SUDENE
Superintendencia do Desenvolvimento do Nordeste) allocated 3 million hectares which 
were to be occupied by 1 million persons. However, even before SUDENE was able to 
settle the donated land, more than 50,000 persons were already living in the region and 
practicing itinerant forms of agriculture. The government only succeeded in accommodating 
1,000 families within 17 settlements at a very high cost. Subsistence agriculture readily led 
to a rapid reconcentration of land in the area 

The construction of the 2,000-kilometer east-west Transamazonian Highway in the 1970s 
was intended to provide a short-term solution to the Northeastern drought by providing 
immediate employment opportunities to displaced, landless workers. In the medium and 
long term, it was assumed that planned and spontaneous settlements along the highways 
would alleviate both urban population pressures and social tensions in the Northeast while 
simultaneously promoting the occupation of Amazonia. The Brazilian military invested in 
physical and institutional infrastructure as part of a regional development strategy to 
populate the area. The government spent US$7 .5 billion in public funds on directed 
colonization projects during the 1970s-more than half (US$4 billion) of which was 
diverted to road-building projects. As the government regularized land ownership through 
directed settlements in the 1970s, it was precisely those states that received the largest 
directed colonization schemes and greatest amount of road construction that consequently 
became saturated by an influx of migrants seeking better economic opportunities along the 
moving frontier.

20 
The cases of Para and Mato Grosso exemplify these demographic 

changes (Table 17 .5). 
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Table 17.S 
Road Construction in Para and Mato Grosso in Kilometers and 

Change in Rural Population 

1960-1970 1970---1980 

Region Paved Unpaved Population Paved Unpaved Population 
Change Change 

Para 363 895 239,469 1,277 9,322 645,177 

M.Grosso 86 1,723 164,669 829 7,300 123,380 

Source: Anna Lui7.a Oz6rio de Almeida, The Colonization of the Amazon (Austin: University of Texas 

Press, 1992). 

The chronic social and economic dislocations of both planned colonists and spontaneous 
migrants most probably could have been avoided had the construction of the Belem-Brasilia 
highway been part of an integrated development plan designed for small farmers. 
Institutional support structures in the form of credit, technical assistance, or appropriate 
technology would have greatly enhanced the capacity of the area to absorb landless rural
rural migrants. The limited support received by both "planned" colonists and spontaneous 
settlers was in keeping with the military's preference for supporting capitalist, profit
maximizing agriculture. The absence of government support structures directly forced the 
migrant off his land (often by violent confrontation) and directly benefited entrepreneurs 
and landed elite who engaged in speculation due to rising land prices and cattle ranching. 

By the end of the 1960s, the landless farmer was faced with three alternatives for himself 
and his family's survival: chronic itinerancy on the frontier, working as a wage-laborer on 
large farms, or resettlement within a nearby or distant urban center. By the early 1970s, 
these first two options were no longer attractive. Frontier areas were no longer able to 
absorb the continuous influx of migrants. Contracted wage-labor was not enticing, either, 
because the large supply of available workers produced a negative effect on wages, income 
and capital accumulation, thus sustaining the worker and his family in impoverished 
conditions. For many migrants, the prospect of resettlement in urban areas of the frontier 
seemed to offer the best opportunity to enhance income and employment prospects. 

The decision to migrate to urban settlements corresponds with the opportunities perceived 
and resources available to the migrant at the time of relocation. Many migrants seek to 
resettle in urban agglomerations in order to join family members, seek better educational 
opportunities, and have greater access to social services, communications, and superior 
medical treatment Others prefer to reside in cities in order to learn a trade 
(profissi.onalizafao) and become politically active. 

21 
Although there are many factors that 

may influence a migrant and bis family to relocate, the search for work and the possibility 
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of earning a higher income are the primary justifications for migrating to a city. 
Unfortunately, most migrants are not able to realize this most basic goal. Typically, the 
migrant does not possess the education, skills, contacts, or resources that would enable 
him to find a well-paying job in an area where labor supply is high and employment 
opportunities scarce. The hierarchical function of settlements also impedes the farmer and 
landless laborer from accruing income, for the formation of extractive economies and the 
consolidation of isolated markets in the North directly threaten the farmer's capacity to 
escape a life of poverty. 

In the Amazon, a hierarchy of urban settlements emerges after the discovery of valuable 
resources stimulates extractive industries within the region. The urban function of these 
rudimentary settlements is initially limited to providing services to support extraction. 
During this period, settlements are created as points of transportation and trade during times 
of economic prosperity. The resource-extractive frontier is fueled by labor-intensive 
activities from which migrants can often sustain themselves through the expropriation of 
natural resources. In time, the area may evolve into a permanent settlement if area industry 
is able to attract capitalist investment and facilitate the extension of physical infrastructure 
and services to accommodate the influx of in-migration to the region. The permanency of 
these pioneer settlements is tied to their location and function relative to natural resource 
endowments. 

22 
The consolidation of the capitalist economy in the region will determine 

whether the area continues to attract migrants. 1bis is usually done by the reconcentration 
of land into large landholdings, forcing peasant farmers and landless workers to either 
move on to new territory or resettle in the urban area. Once most of the resources have been 
extracted, and cattle ranching proliferates, the rural area becomes depopulated as displaced 
farmers concentrate in the city in search of employment in the newly developed commercial 
services, agro-business, or the government sector, or cast off in search of distant pioneer 
settlements. The rapid spatial reconfiguration of economic, social, and physical 
relationships found its place along the corridors of the Belem-Brasilia Highway. 
Paragominas and lmperatriz serve as a stage featuring the emerging hierarchy of new urban 
settlements, as well as evidence of the hazardous impact and consequences of unplanned 
occupation of the Amazon. 

Case Examples 

Paragominas and Imperatriz are two municipios contigous to the Belem-Brasilia Highway 
that illustrate problems associated with frontier urbanization. Urban growth increased 12-
fold between 1960 and 1980 in both Paragominas and hnperatriz, indicating high in
ffiigration rates. Urban growth has far outpaced rural growth in both municipios, 
representative of comparable trends throughout the frontier. Paragominas, located in the 
state of Para, has undergone striking demographic transformations during the last 40 years. 
In 1960, it consisted of a modest agglomeration of 540 people. By 1980, the area had 
experienced tremendous growth in absolute numbers and claimed an urban population 
approaching 30 percent (fable 17 .6). lmperatriz, located farther south in the state of 
Maranhao, had established itself as a local service center well before 1970. However, 
Imperatriz's urban population increased from 23 percent in 1960 to 51 percent by 1980. 
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Table 17.6 
Population, Both Urban and Rural, Paragominas and Imperatriz 

Municipios, 1960-1991 

Paragominas Imperatriz 

Total Rural% Urban% Total Rural% Urban% 

1960 540 100 0 39,169 77 23 

1970 15,334 81 19 83,630 55 45 

1980 48,359 74 26 92,173 49 51 

1991 92,173 50 50 275,450 -

Source: IBGE, Censo Demografico, 1980; IBGE, Censo Demografico, Result.ados Preliminares, 1991. 

The administrative center of a rmmicipio is responsible for providing infrastructure and 
services to both urban and rural areas. The fact that a larger proportion of the population 
resides in rural areas does not imply that the mzmicipio is not undergoing a process of 
urbanization. On the contrary, given the fact that the urban population is increasing at a 
faster rate than the rural one (rural areas are in fact losing population), it is only a matter of 
time before these "mral" migrants are also integrated into the surrounding urban area 

Paragominas 

The growth rate of municipal districts in Para has intensified at a rapid pace during the last 
30 years. Rural-urban migration to Paragominas accelerated during the 1960s because of 
the expansion of cattle ranching in Southern Pani As of 1972, more than two-thirds of the 
projects approved by SUD AM in the area dealt with livestock. 

23 
Cattle ranching projects in 

the South of Para were "not intensive, but extensive, due to the cheap value of land." This 
had a negative effect on wages and employment since cattle ranching generates only 2.3 
jobs per 1,000 hectares.

24 
By 1977, most land in the area had reconcentrated into large 

properties, thus forcing 85 percent of cattle ranchers out of business.
25 

As of 1980, 0.8 
percent of landholders owned 57 percent of the land As of 1980, the state of Para could 
claim the largest number of persons not born in the municipio of residence between 1970 
and 1980 of all Northern states in Brazil. 

The municipio of Paragominas has continued to sustain one of the highest rates of growth 
within the state of Pani, (8.81 percent between 1980 and 1990). In 19(>(), the area's total 
population was 540. Ten years later it was 15,334, an increase of over 2,000 percent. This 
high rate can be directly attributed to the construction of the Belem-Brasilia Highway. It 
was during the 1960s that the area was formally recognized as a municipio. Paragominas 
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has continued to sustain a high rate of growth during the 1980s, most of which bas taken 
place .in urban areas. 

In 1970, 44.1 percent ( 6,472) of Paragomina's population hailed from the state of Pani, 
while the majority, equaling 55.9 percent, were born in other states. The states represented 
among the new migrants to the region were Maranhao (15.7 percent), Bahia (15.4 percent), 
and Minas Gerais (7 .4 percent). This trend continued to accelerate as the net in-migration 
rate rose from 7.90 percent in 1970 to 15.29 percent in 1980.

26 
Because of the tremendous 

demographic expansion of the Metropolitan Region of Paragominas, the region has 
concurrently witnessed the emergence of unofficial neighborhoods and shantytowns as a 
result of spontaneous invasions. 

The city's low level of socioeconomic development is reflected in the proportion of 
economically active population (EAP-persons between 10 and 59 years of age) employed. 
Census data reveal that the EAP was equal to 66 percent of the total population in 1970 , 
yet only 36 percent of the EAP was working at the time. This working group was almost 
exclusively composed of men (96 percent). Of the total involved in production, 87 percent 
were involved in services linked to primary sectors (fanning and extraction), while 2 
percent were linked to industry. 

In 1980, 8,495 families inhabited 7,769 private, permanent family housing units in 
Paragominas, over half of which were inhabited by persons for less than two years, thus 
suggesting the high mobility of new the urban population. The majority of the families 
living in a single unit included five members or more, and almost a thlrd of the units 
embraced six to ten members. Many families (30 percent) included extended family 
members other than parents or in-laws, while a small number (9 percent) housed non
relatives or boarders. 

In 1965, the majority of houses on the peripheries of the urban areas were constructed with 
mud, wood, straw, and splinterings, following a system similar to those found in rural 
localities. In 1980, of the 7,769 permanent housing units located within the munic{pio of 
Paragominas, over half were "durable" while the rest were "rustic" or "improvised."

21 
A 

little more than 500 units had general water delivery service through internal pipes, whereas 
598 units utilized a well or well spring and 65 used other means (Table 17. 7). There is no 
waste disposal service available in Para outside of the capital and its nearby satellite city, 
Castanhal. As a result, residents of almost half of the housing units (3,291) are forced to 
use rudimentary cesspools, some of which are shared. Almost one-third of all units do not 
employ any formal waste disposal system (Table 17 .8). Two thousand housing units were 
provided with electricity and 235 were equipped with telephone service. 

Imperatriz 

The state of Maranhao has sustained moderate to high population growth rates during the 
last three decades, experiencing mean geometric rates of annual increase of 1.94 and 2.93 
between 1960 and 1970, and 1970 and 1980, respectively. However, the urban resident 
population of the state increased from 17.6 percent to 31.4 percent between 1960 and 
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1980. The experience of Imperatriz is indicative of this trend, for the municipality increased 
17-fold in only 30 years. 

Table 17.7 
Water Access per Household, Paragominas Municipio, 1980 

With Internal Plumbing Without Internal Plumbing 

General Network Well Other General Network Well Other 

505 598 65 354 4,092 2,078 

Source: Censo Demografico, Casas e Domicilios, 1980. 

Table 17.8 
Waste Disposal per Household, Paragominas Municipio, 1980 

Individual Family Unit Communal Unit 

General Septic General Septic 
Network Tanlc Rudimentary Network Tank Rudimentary NIA 

733 3,291 266 10 2,258 

Source: Censo Demografico, Casas e Domicilios, 1980. 

Migration and settlement in lmperatriz can be attributed to intra-state movements after 
increases in agricultural productivity fueled land conflict in the 1950s, long before the 
construction of the Belem-Brasilia Highway.

28 
Even in 1950 the net in-migration rate was 

10.18 percent. Land occupation around the municipio of lmperatriz intensified, stimulated 
by the formation of numerous small agricultural and farming establishments in the region. 
Occupation of the micro-region surged once again after the construction of the Belem
Brasilia and the Transamazonian highways. The impacts of the Belem-Brasilia reverberated 
throughout Maranhao. In 1960, the cities Imperatriz and Carolina, located in the Southeast 
of Maranhao, retained urban populations equivalent to 8,987 and 8,052, respectively. In 
1960, Carolina was an important economic center of the state. The highway, however, re
oriented transport flows to lmperatriz and caused economic and demographic stagnation in 
Carolina, as indicated by a low population of less than 10,000 in 1980. Between 1960 and 
1970, the urban population growth of Imperatriz increased 313 percent, approximately 
three times that of the rural area. Although overall rates have decreased, this trend still 
continued into the subsequent decades. 

In 1980, Imperatriz's population of 41,085 housed 44,074 families. Thirty-six percent of 
families encompassed six or more persons. The majority of housing units had been 
inhabited by persons for a period of two years or less, a trend that recalls the fluid 

436 



population movement in Paragominas. Forty-four percen~ of housing units were considered 
"durable," whereas 55 percent were considered "rustic." While most housing units were 
composed of single families, 11 percent were comprised of one or more additional families 
that co-habitated under a single roof. 

General public internal water service was available for 20 percent (8,385) of the units in 
1980. However, a lack of infrastructure obliged the majority of residents to use wells or 
wellsprings (Table 17 .9). There was no municipal waste disposal service; therefore 
38 percent of units were equipped with rudimentary septic tanks while 36 percent did not 
utilize any formal system (Table 17.10). Thirty-four percent of housing units had 
electricity, and approximately 3 percent had telephone service. In a country where the 
national pastime centers around the nightly novela, it is significant that only one-quarter of 
housing units possessed a television. 

Table 17.9 
Water Access per House, Imperatriz Municipio, 1980 

Without Internal 

General Network 

Internal 

Well 

2,196 

Other General Network Well Other 

8,385 193 1,989 19,403 851 

Source: Censo Demografico, Casas e Domicilios, 1980. 

Table 17.10 
Waste Disposal, lmperatriz Municipio, 1980 

Individual Family Unit Communal Unit 

General Septic Rudimentary General Septic Rudimentary NIA 
Network Tank Network Tanlc 

5,949 15,685 1,558 232 15,177 

Source: Censo Demografico, Casas e Domicilios~ 1980. 

In order to protect the environmental health of the urban residents of medium-size cities, 
basic infrastructure requirements in the form of water, sewage, garbage disposal, flood 
drainage, and environmental education must be secured. Social infrastructure such as 
schools, clinics, and hospitals is integral to maintaining an environment suitable for human 
occupation. 

A walking tour of Paragominas and the peripheral neighborhoods of Imperatriz attests to 
the state of conditions recent migrants encounter on the frontier. In Paragominas, the 
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lumber mills discharge thick clouds of smoke that pollute the sky and nearby bodies of 
water and irritate young and old lungs alike. Workers in the timber industry survive no 
better than indentured servants, living in haphazard shacks owned by timber companies 
where they remain on-call 24 hours a day. Smoke from wood embers bums deep inside the 
unprotected lungs of laborers who are grateful for the opportunity to earn a meager wage. 
Dwellings erected from lumber refuse, dirt, and hard work do not impede the onslaught of 
elements from encroaching on residents' comfort and privacy. Women and children fetch 
water from community tanks which provide a warm drink, a tepid bath, and the diversion 
of the tap-side chat. · 

On the banks of the Tocantins River, shouldering the northern neighborhoods of 
Imperatriz, children swim, swimmers bathe, and animals cool off in the river's warm 
waters. Barefoot adults tread and children hopscotch through a filthy sludge littered with 
unidentifiable debris. The intermingled scents off ood and human waste stir nausea and 
revulsion to the uninitiated nose. Illiterate middle-aged residents complain of long days and 
little work. In local bars, upstanding citizens decry alleged increases in crime and vagrancy, 
which are attributed to these impoverished new urban residents in particular, and to 
bahianos-as natives of Bahia are called-in general. 

Conclusion: Redressing the Balance 

Demographers predict that urban populations in Northern Brazil will exceed 15 million in 
2010, and more than 70 percent of the population will live in urban settlements.

29 
Urban 

population projections for the state of Para predict a continued increase at a rate far above 
those of other Northern states well into the next century. The ability of poor populations to 
live in concert with the natural environment is compromised by the lack of social and 
physical investments to maintain dense agglomerations of people. Today, urban 
populations in Brazil pose the greatest threat to the well-being of the natural environment 
and the environmental health of urban residents. The twenty-first century will witness a 
redirection of environmental priorities from the rural rainforest to the urban metropolis. 

In light of the imminent challenges Brazil will be forced to confront, reactions have been 
extremely diverse. Some call for radical revisions to current policy and the mobilization of 
the rural poor to demand agrarian reform. Others believe in leaving policy to the natural 
mechanisms of supply and demand, arguing that if conditions in the cities become 
unbearable, rural-urban migrants will automatically return to their rural origins. Further, 
they conclude that if no such movement occurs, it will be because city life must offer 
compensations greater than the sum total of urban social ills. To environmentalists, pro
industrialization policies and the subsequent emphasis on urbanization have finally proven 
harmful to the economic, social, and ecological equilibrium of the country as a whole. 
Thus, in order to redress the balance, they counsel that greater effort should be 
concentrated on simultaneously protecting the rural environment and assigning higher 
priority to public investments and social welfare programs on the periphery of urban areas. 
The urbanization of the Amazon region is an irreversible process which will continue 
despite measures to contain or stabilize rural populations. Urban management and 
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integrated development of the Amazon should be a priority, especially in light of the 
government's ability to effectively implement comprehensive redistributive land policies in 
Brazil. However, who will pay for such investments? The capacity of municipal or state 
governments to address the enormous task at hand is quite limited. One may assert that 
since the central government accelerated unsustainable urbanization, it is now its 
responsibility to redress the adverse consequences of poorly conceived regional 
development strategies. Central authorities may counter that the dissemination of rural 
populations into the periphery is evidence of the apparent decentralization and growth of 
economic (employment, capital, productivity of resources) and social power in frontier 
areas, indicating a more equitable distribution of wealth and resources.30 Thus, authorities 
may seek to absolve themselves of this responsibility. 

Urbanization on the periphery is a symptom of an acute crisis that Brazilian social policy 
has failed to effectively address. The constraints small farmers face to retain their holdings 
in the Amazon is linked to a historical legacy that sustained the exclusion of the majority 
from asserting its voice, participation, and citizenship. The equitable development and . 
prosperity of the majority has been systematically retarded or denied by a state and social 
apparatus that ultimately maintains the status quo. Thus, the crisis is not one of rural-urban 
movements, landlessness, or lack of sufficient infrastructure, but of politico-economic 
mobility.31 Democratization can be indicated not only by the government's ability to 
respond to social pressures in a time of crisis, but its willingness to provide a mediated 
space for ongoing dialogue between subjugated groups and society as a whole. This 
democratic process is in direct contrast to the Brazilian military's rational, unilinear, and 
top-down approach to regional development. For although the military sought to address 
the origin of deep-seated social inequities, they never attempted to redress them. 

Urban development in Brazil must involve a comprehensive approach to planning, 
incorporating the economic and administrative resources of federal, state, and municipal 
governments. In the case of urbanization on the frontier, the laissez-faire and decentralized 
development strategy has proven itself to be a failed strategy, for it is inherently more 
concerned with management and efficiency than with social equity. Galvanizing public 
support to launch the redistributive policies necessary for redressing the chronic socio
economic dislocations associated with urbanization will be no small feat. However, the era 
of the zero-sum dichotomy is currently being challenged as policymakers attempt to 
conceptualize long-term, holistic development strategies. Unless those problems associated 
with unrestrained urbanization are addressed in the present, social, political, and 
environmental extemalities--crime, environmental degradation, violence, social unrest, 
poverty-will proliferate, obliging all Brazilians to "pay" in the future. The challenge is to 
transform ''unrestrained" urbaniZAtion into sustainable urbanization. 
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Chapter 18. Petrochemicals, Ports, and Petrobrds: 
Consequences of State Capitalism and Large-Scale Industrial 

Development Projects 

John C. Cuttino 

Introduction: The Northeast and Development 

Brazil' s Northeast has been and remains one of the largest geographical areas in the world 
beset with misery. In 1990, yearly per capita income of this nine-state region was 
US$1,173, the lowest among Brazil's regions and three times less than per capita income 
in the Southeast.

1 
Since the 1960s, Northeastern Brazil has been the target of large-scale 

development policies intended to ameliorate the pervasive poverty and generate economic 
growth, raising the standards of living for its 40 million inhabitants. Development policies 
hinged on the philosophy that social problems were caused and controlled by economic 
matters. Through State institutions like the Superintendency for the Development of the 
Northeast (SUDENE) and Petrobras, the state oil monopoly, the military regime from 1964 
to 1985 anchored its development policies around the ideas promulgated by technocrats and 

• 2 
econormsts. 

Economists Celso Furtado and Albert ~chman suggested that unbalanced growth 
through the implantation of non-traditional industries and activities would bring economic 
prosperity to underdeveloped areas. For the Brazilian Northeast, unbalanced growth 
entailed State-led installation of non-native industries like petrochemicals and mining to 
bolster the traditional economy based on textiles, cotton, cattle-raising, and sugar. The 
military regime integrated unbalanced growth into the Northeast's economy by constructing 
specialized complexes located in clearly defined development poles. These complexes were 
marked by their non-traditional nature; some introduced metallurgy and petrochemicals 
while others centered around infrastructure, namely port facilities. 

State investment channeled into non-traditional large-scale industrial projects continues to 
be an alluring policy for spurring growth. State-sponsored industrial projects of President 
Fernando Henrique Cardoso's Brazilian Social Democratic Party (PSDB) address the need 
to strengthen Northeastern port complexes. In addition, the Cardoso administration faces 
selection of a Northeastern location for the installment of the twelfth Petrobras refinery, 
estimated to inject between US$ l .5 and US$2 billion into the Northeastern economy 
during construction. 

Large state-sponsored industrial investments fall under the umbrella of Brazilian state 
capitalism. As defined by Frances Hagopian, state capitalism exists where " . . . the State is 
the motor of economic development.it is the leading financier, controlling savings and 
investment; and it establishes productive enterprises in the commanding heights of the 
economy."

3 
In lieu of adequate private investment, the Northeast is largely dependent on 
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the State for industrial investment State politicians play an important role in the acquisition 
and distribution of federal resources. With distributive power over resources, they 
politiciu policy-constraining agenda setting, policy formulation, and policy 
implementation. According to Hagopian, "economic decisions are made in the political 
realm and are subject to political, not market forces."

4 
For poorer regions, winning federal 

resources necessitates strong and effective political representation within federal 
institutions. By hosting the largest unified political party, the Liberal Front Party (PFL), 
Northeasterners have assumed a disproportionate share of the State apparatus in order to 
influence policymaking and the distribution of resources. 

In the study of large-scale industrial projects driven by state capitalism, this paper attempts 
to focus on two sets of questions. First, looking historically at development processes in 
the Nortl;least, what are the consequences of state capitalism? Does state capitalism 
represent an effective way to stimulate poverty-alleviating economic growth? Two 
Northeastern projects will be comp~ the petrochemical complex of Cama~, Bahia, 
and the port complex at Snape, Pemambuco. Despite the different nature of these projects, 
their size, scope, and age allow them to be compared as examples of state capitalism. One 
common element nmning through the histories of Cam.a~ and Snape is the extent to 
which state governors have driven policymaking, specifically influencing the siting of 
federal projects. 

The second set of questions builds on the legacies of Cama~ari and Snape to assess the 
current status of state capital projects. A survey of the decisionmaking process surrounding 
the selection of the Petrobrtis Northeastern oil refinery provides a vehicle with which to 
analyze state capitalism in the decentralizing context of the 1990s. Will the decisionmaking 
process yield a political or technical choice, or will the selection be made under a 
combination of technical and political conditions? The projected economic impacts of such 
large federal investment have transformed the Northeast into a contested region caught in a 
bidding war for installation of the refmery. State and municipal governments have worked 
feverishly to win the refinery contract. Governors especially have taken the lead in 
presenting their claims to the federal government. Lawrence Graham has indicated the 
"primacy of governors" in determining policy outcomes in Brazil. 

5 
As was the case for 

~ and Suape, gubernatorial activity becomes such an important theme in 
Northeastern politics that it constrains the Executive's push for constitutional reforms. 
Indeed, the strongly politicized nature of this decisionmaking process impedes coalition 
forming ai the federal level. The truism "all politics is local" further delimits the activity of 
the Brazilian Chief Executive, Congress, and other federal entities. 

Northeastern Development Policies: The SUDENE Legacy 

The first substantial State effort toward developing the Northeast built on the 1955 
Congress for the Salvation of the Northeast that brought Northeastern interests together to 
address regional issues. In 1956 President Juscelino Kubitschek established the Working 
Group for the Development of the Northeast (GTDN). Led by economist Celso Furtado, 
the GIDN helped bring technical specialists together under the federal government's 
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umbrella of development and modernization. The GTDN culminated its work in 1959 with 
the release of policy goals that promoted rationali:ration and modernization of agriculture, 
the creation of self-sustaining industrial parks, the colonization of underdeveloped areas, 
and the integration of the Northeast into the national economy. The GTDN policy aims 
were translated into the charter objectives of SUDENE upon its creation in 1959. 

At the time of SUDENE's creation the Northeast comprised 31 percent of the population 
yet earned only 13 percent of the national income, and per capita earnings amounted to 43 
percent of the national average.

6 
The Northeast's traditional economy of cotton, cattle, 

textiles, and sugar was rapidly challenged by the growth of similar sectors in the Center
South. Erosion of traditional industry showed signs of a weakening economy. A portrait of 
the sugar industry, which traditionally was dominated by the Northeast, marks this historic 
shift in production from the Northeast to the Center-South (Table 18.1). 

Table 18.1 
Sugar Cane Production in Short Tons 

Year North-Northeast %Total Center-South %Total 

1950-51 12,584 50.7 12,227 49.3 

1955-56 17,048 48.1 18,415 51.9 

1960-61 19,966 36.7 34,383 63.3 

1965-66 20,126 26.5 55,858 73.5 

Source: Mario Lacerda de Melo, 0 Afilcar e o Homen (Recife: lnstituto Joaquim Nabuco de Pesquisas 

Sociais), p. 157. 

SUDENE' s plans for traditional industry called for modernization and the installation of 
new production technologies. The first development policies brokered by SUDENE went 
toward building infrastructure on which to found new industries. The first Managing Plan 
(1961-1963) invested 80 to 90 percent of its resources in infrastructure, sanitation, energy~ 
and transportation; the second Managing Plan ( 1963-65) added Southern investment to 
Northeastern projects scuh as irrigation of the Sao Francisco Valley through the National 

7 
Development Bank (BNDES). 

After the 1964 coup, the policy tenor changed significantly. Investment became more 
focused on specialized complexes that could link the Northeast to other sectors of the 
Brazilian economy. The SUDENE model promoted in its managing plans forged a 
"distorted development" that aided the Southeast as much as it addressed the problems of 
the Northeast As a result, the Northeast was tied closer to the Southeast, making the 
former more dependent on the latter's supplies and markets. William Goldsmith and Robert 
Wilson describe "distorted development" where e.conomic flows of intermediate products, 
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investment, and labor move from the Northeast to other regions, re-entering the Northeast 
markets after transformation elsewhere. 

8 

The late 1960s brought consecutive years of economic growth of more than 10 percent per 
annum. The military regime capitaJired on this success by expanding industrial capacity in 
the Northeast. Successful growth legitimized the regime of President Emilio Garrastazu 
Medici. Medici's successor, President Ernesto Geisel, launched an ambitious second 
National ~velopment Plan characterized by the grand scale of its projects. The second 
National Development Plan spawned the petrochemical complex at ~ari and the port 
complex at Suape. 

Bahian Oil and the Origins of Cama~ari 

"0 Petroleo e Nosso!" 

Brazil first struck oil in 1939 in the tiny municipality of Lobato, Bahia It marked the 
successful culmination of government oil exploration and immediately aroused nationalist 
sentiments to keep the Brazilian subsoil for Brazilian enterprise. Until 1939 the oil sector of 
the Brazilian economy was open to foreign investment However, foreign industry had 
involved itself only in the distribution of oil because of the absence of oil production.9 

Defending national sovereignty over natural resources, millions of Brazilians united around 
the slogan "The oil is ours," forming a campaign to defend the Brazilian subsoil from 
external interests. The campaign reached its peak on October 3, 1953 when GetUlio Vargas 
issued Decree Law 2,004, which established a state monopoly for the exploration and 
exploitation of oil. The state enterprise Petrobras was born. 

Bahia's oil reserves compelled local politicians to urge the development of these native 
resources. Aggressive governors made their desires for further exploitation of Bahian oil 
explicit to the nation. An early petroleum conference in January 1959 focused on the 
amount of royalties the state of Bahia ought to receive. Early debate grew from discussing 
royalties to further expansion of Babian oil. In the early 1960s Governor Juracy MagaJhaes 
sought to develop a petrochemical complex in Bahia He and other state economists wanted 
to expand Bahia's oil industry, which represented 80 percent of national production.10 In 
the Bahian Development Plan 1960-1963, Magalhaes pressed for petrochemical expansion 
''be it through the participation of Petrobras, be it through exclusive private initiatives."

11 In 
1962 Petrobras initiated the first Petrochemical Unit of Bahia in ~comprised of 
four factories, including two dedicated to nitrogen derivatives and one to ammonia 

12 

Bahian Governor Luiz Viana Filho wanted much more than the few factories obtained by 
Juracy Magalhaes and he continued to lobby for an enlarged petrochemical complex.

13 
In 

1965 the National Petroleum Council and the Executive Group of the Chemical Industry 
utilized fiscal incentives to lure private investment This effort was limited because few 
companies dared to challenge the state monopoly due to vagueness surrounding Petrobras' 
monopoly in petrochemicals. Petrochemicals were not explicitly the domain of Petrobras, 
but since petrochemicals were derived from oil products, little private capital tested the 
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limits of the state monopoly. Development of the petrochemical sector required state 
capitalism. 

In 1967 a World Bank delegation proposed that feasibility studies be undertaken because of 
real possibilities for dynamic growth in the petrochemical industry. This gave a new 
stimulus to pro-petrochemical forces. The report concluded that the realization of 
petrochemical expansion in Bahia could enlarge national markets, raising the supply of a 
product, petrochemicals, that had over 10,000 applications. The report also concluded that 
a second petrochemical pole in Bahia would enhance national security by diffusing this 
strategic industj from its centralized complex at Cubatao, Sao Paulo. 

A further feasibility study in 1970 was undertaken by the Industrial Development Council 
and a French consulting firm, Office of Industrial Research and Cooperation. The study 
pointed to an area between the villages of C~ari and Dias D' Avila as the best location 
for the Bahian petrochemical pole. About 80 kilometers from Salvador, the site provided a 
flat area away from population centers, yet close to the oil refinery of Mataripe and to the 
port at Aratu. These studies energized Viana Filho' s fight for Bahian exploitation of the 
petrochemical sector by positively pointing toward development of a petrochemical pole at 
Carna~ari. 

There were three main arguments in favor of Bahia' s selection. First, Bahia was a natural 
choice because it was close to raw materials, energy, and 80 percent of Brazilian oil 
production. Second, Brazil' s national security would be improved by diffusing 
petrochemical capability from Sao Paulo. Third, Bahia was in need of regional 
development. Installation of a petrochemical complex would certainly stimulate further 

wth . th 14 gro m o er sectors. 

The federal government had many reasons for undertaking the installation of a second 
petrochemical pole. Primarily, the government wanted to substitute for imported 
intennediate products. Most petrochemicals are intermediate products, derived from natural 
gas, oil, and naphtha. Once compounds like ethylene are produced, they are sent to 
"downstream" enterprises which either use them in a finishing application or use them to 
create another chemical. The government wanted to create through its petrochemical pole an 
integrated network that would produce the intermediate chemicals used for finishing. 
Brazilian production of intermediate chemicals improved the international trade balance by 
diminishing the nation's reliance on imports. 

The most vocal opposition to C~ari centered in Rio de Janeiro and Sao Paulo, where 
the media criticized State investment as a "diseconomy ." Editorials in 0 Estado de Sao 
Paido stressed the disadvantages of petrochemical installation in backward Bahia. The 
arguments noted a higher cost of installation because of the necessity of importing 
construction materials and labor from the Center-South and Southeast. Further criticism 
suggested that Bahia' s intention to export the intermediate goods to the Southeast for 
finishing was wasteful. Petrochemicals produced in the Southeast did not need to leave 
the region for transformation into finished goods. 0 Estado de Sao Paulo doubted that 
Bahia could develop the new industries needed by a petrochemical complex. An editorial 
of April 8, 1970 said, ''The Northeast ought to have, before now, promoted 
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industrialization that tends to the regional market and expands this market. We don't think 
that the installation of any petrochemical unit could reach its objective."15 

Governor Luis Viana Filho answered 0 Estado de Sao Paulo with a letter emphasizing the 
advantages of Bahia and pointing out errors in the Sao Paulo interpretation. Nevertheless, 
the newspaper stood by its editorial, opposed to what it construed to be a Bahian 
diseconomy. Attitudes changed during public debate and with the release of feasibility 
studies in favor of Bahia. In November 1971 the paper acknowledged Bahia's capacity to 
sustain a petrochemical complex, saying ''There is no doubt that there is a market for 
production of a second pole."16 Finally on May 22, 1970, President Medici selected 
Cama~ari in the state of Bahia as the location for the second petrochemical pole. 

Implementation and Financing of Cama~ari 

Much of Cama~ari' s success can be attributed to serendipitous timing. Between 1967 and 
1973, the so-called Brazilian miracle attained average growth rates in gross domestic 
product (GDP) of more than 10 percent. Petrobras increased its assets from $853 million to 
$2.14 billion, an increase of 151 percent, in just six years. 11 

Petrobrds was in a financial 
position to seek out new projects, creating a window of opportunity to pursue expansion 
into the petrochemical sector. In addition the lucrative tax incentives of 34/18 FINOR 
offered by SUDENE aided Cam~ari investment. Cam~ was tailor-made for attracting 
Southern investments because the outputs went mostly to the South. SUDENE incentives 
accounted for 17 percent of initial investment capital at Cama~ari; the National Development 
Bank provided the largest share of financing, 48 percent.

18 
State resources comprised 12 

percent and private national capital followed with 9 percent. 19 Total investment in Cam~ari 
reached $3.9 billion by 1985. Today an estimated $5 billion has been invested at Cam~ari 
with mixed economic impacts. 

Economic Impacts of the Second Petrochemical Pole 

After five years of construction, ~ari went on-line in 1979. The petrochemical pole 
represented the largest investment for Northeast industrialization. The investment paid off 
handsomely, turning a national petrochemical trade deficit of US$380 million into a 
US$609 million trade surplus in 1985.

20 
The main producer at Cama~ari is the Companhia. 

Petroquimica do Nordesta S.A. (COPENE) Central Unit, which supplies the rest of the 
firms with ethylene. Initial production showed that the secondary enterprises could not 
handle the COPENE supply. As a result, the government subsidized ethylene to be sold on 
the export market, guaranteeing full production of COPENE. By the mid-1980s enough 
downstream enteIJ>rises arrived to handle COPENE production. From 1986 to 1989, the 
percentage of Brazilian petrochemicals produced at the Petrochemical Complex of C~ari 
(COPEC) rose from 39 percent to 50 percent.21 In terms of production, Cama~ari 
succeeded. But how did Cama~ari affect employment and regional development? 

In terms of labor, Cama~ari drew large numbers of unskilled workers to work in 
construction. The population of Cama~ari increased from 12,000 in 1979 to 120,000 in 
1989 .22 After construction ceased, unemployment rose. Once on-line, the enterprises 
required skilled labor. Since the educational system was not producing skilled engineers in 
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Bahia, most skilled workers migrated from the Southeast. They preferred to live in 
Salvador and contributed only minimally to Cama~ari and the Bahian interior economy. By 
1989~ 22,975 were employed in ~ari's firms.23 

:Estimates suggest that indirect 
workers, informal workers, and subcontracted labor added 20,000 jobs to the complex. 
Capital-intensive industry at Cama~ did not generate much employment relative to non 
capital-intensive industries, but it did produce sizable tax revenue. The commercial 
mCIChant tax revenue (ICM) of the petrochemical complex amounted to 30 percent of total 
state revenue. COPENE alone generated US$80 million. However, law requires these tax 
receipts to be reinvested in their originating communities, Salvador and Cama~ari. 
Economic multipliers had little impact on the rest of the state. 

Cam~ari' s growth induced state and municipal governments to create in the 1990s a polo 
de apoio (support pole) in order to lure investment for creation of support industry and 
services. Local government courted prospective investors by publicizing the needs of the 
petrochemical complex. The state sought investors and businesses to build industries in a 
support pole that would curb reliance on industry outside of Bahia. 

24 
Local government 

called attention to the time, freight cos~ quality, and high price of imports from Sao Paulo. 
Municipal leaders hoped a support base would lower Bahian dependence on the Southeast. 
Ironically, local government fashioned Bahia's diseconomy into a lure for new industry. 
Growing consumer markets and industrial demand became the incentives for attracting non
traditional industry. Unbalanced growth appears to have succeeded. 

However enticing investment opportunities might be in Bahia, further expansion will have 
unintended consequences. One policy debate on the future of Cam~ari attempts to address 
the high unemployment and poverty in and around Cam~ari. There are the "parallel 
worlds" comprised of high technological development alongside poverty in the same 
geographic space. One world signifies the productive industrial capacity and its employees, 
products, and infrastructure. The parallel world consists of the 40 favelas (slums) growing 
near the city, where 70 percent of the ~pulation makes three minimum salaries or less and 
90 percent illiteracy plagues the area. One local policy has espoused sending new industry 
to other areas in order to destimulate development around ~.26 

Rapid growth 
coupled with an inability to handle its consequences have local officials calling for limits 
and strict conditions on future development. 

The second petrochemical pole at Cama~ari has met relative success. Such quick growth 
caused social dislocation and attracted heavy settlement. The municipality of Cam~ari grew 
by a factor of ten from 1979 to 1989. The problems engendered by development forced the 
municipality to react. They presented policies curtailing the growth that brought the social 
problems. At the same time, proud state governors could claim a political and economic 
victory. Unprecedented levels of growth had been attained. On the Bahian petrochemical 
industry, former Governor Viana Filho wrote, ''The implantation of the petrochemical 
industry represented the consolidation of industrialized Bahia. It changed the economic 
outlook creating hope for prosperity and thus for a better life. ,.;n Indeed petrochemicals had 
changed the Bahian landscape, a crowning achievement of the Viana Filho administration. 
Antonio Carlos Magalhaes, who succeeded Viana Filho as governor of Bahia during the 
early 1970s, presided over the tremendous growth generated by the petrochemical pole. 
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Political Impacts of Cama~ari 

In addition to being the day that General Medici announced plans to build the second 
petrochemical pole in Bahia, May 22, 1970 was also the day on which Antonio Carlos 
MagaJhaes (ACM) was named to be future governor of Bahia According to ACM, who 
with Governor Luis Viana Filho was flanking the president, General Medici took ACM' s 
hand and indicated him for governor, saying that ACM would make the Bahian 
i}etrochemical pole. 

28 
ACM admits his fortune, "I had the opportunity of being practically 

the one who installed the petrochemical pole of Bahia, during my government of [19]7 l to 
[19]75."

29 
Political adroitness enabled him to forge links with General Geisel, who as 

president of Petrobras had said that Petrobras was not going to give Bahia any more money 
for construction of little streets but was going to give money to the Bahian economy to 
build its petrochemical pole.

30 
ACM had expanded the Bahian influence in the federal 

apparatus, a process begun by Luiz Viana Filho and Juracy Magalhaes. 

Indeed, ~ari provided the economic conditions that propelled ACM' s political career, 
helping him to build an almost hegemonic state political machine. During his term as 
governor, ACM presided over the construction of Cama~, and Bahia collected the 
merchant tax revenue it generated. Using state resources ACM has cultivated his own 
political machine that cuts across partisan lines. The machine is based in the Bahian 
delegation to Congress. Influencing state institutions like Bahian banks, which have the 
resources needed to start a political career, ACM has been able to cultivate a loyal following 
within Bahia. In 1992 it was reported that 80 percent of the nation's PFL deputies and 10 
percent of its PMDB representatives followed his orientation.

31 
In the Cardoso 

administration, the PMDB and PFL are the two parties most represented in the Congress. 
ACM' s son, Luis Eduardo Magalhaes, is president of the House of Deputies. The ACM 
machine' s power is evident in key votes as it consistently favors the North and Northeast. 
ACM was instrumental in helping to guarantee that former President Jose Sarney realized 
his five-year term. As ·Minister of Communications under Samey, ACM negotiated the sale 
of Globo television affiliates to members of Congress in exchange for preserving the fifth 
year for Samey. The former governor carries much political weight, and his machine must 
be involved and dealt with before passing legislation and setting national agenda. 

Suape: Eleventh Port or Twelfth Refinery? 

In July 1981, Governor Marco Maciel praised the Suape port complex, telling a visiting 
group of students from the Superior War College, ''The multiplier effect of Suape will 
bring, certainly, a new and powerful dynamism to the Pernambucan economy, capable of 
being a definitive path for state development, with repercussions, on the other side, for all 
regional development."

32 
Now, however, Suape is viewed by many Pemainbucans to be a 

gigantic failure. It has failed to spur the dynamism that former governor Maciel had 
envisioned. Suape exists as a case where Furtado' s and Hirschman' s unbalanced growth 
fell short of expectations. 

In 1974 Suape was created to offer the Northeast a first-rate port complex with which to 
export and develop local industry. Located 45 kilometers south of Recife, Suape offers 
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three favorable conditions: deep waters along the coastline, a natural breakwater reef, and a 
stable inland area protected by that reef. 

33 
The location offers a favorable position for 

attracting trading partners because of its intersection with international trading routes to 
Africa, Europe, North America, and through the Panama Canal, Asia. Suape was built with 
an elaborate infrastructure of sewage, water treatment, telecommunications, railroad access, 
and electricity. Since its beginnings in 1974, Suape has assumed a prominent place in the 
plans of Pemambuco, hoping to attract export-related industry. Despite the advantages 
Suape presents for regional development of a port complex, however, success has been 
elusive. 

Suape was conceived to be the anchor for several national development schemes such as 
the Transamazonian Highway and the Transnortheastern Railroad. As an industrial port 
complex capable of promoting non-traditional exports, Suape would flourish by exporting 
products from the Northeast and Amazon regions. Designed at a time when conflict in the 
Middle East between Israel and Egypt had closed the Suez Canal, Suape 's development 
aimed to facilitate world shipping routes of petroleum. 34 Within this context, Suape as 
development policy had three objectives. First, it hoped to satisfy domestic needs by import 
substitution of petrochemicals and machinery, exporting to assist the nation's foreign trade 
balance. Second, Snape would make use of underutilized resources of the Northeast. 
'fhinL Snape would integrate the Northeast more fully into the Brazilian economy, 
decreasing regional disequilibrium.

35 

The main enterprises to be located at Snape were fertilizer production units, petrochemicals, 
sugar and alcohol refining units, machinery production, and electronics. In the mid- l 970s, 
Suape was seen as a staging area for the production of gasohol from sugar and alcohol. In 
1994 Snape moved 2 million tons of cargo consisting of petroleum, alcohol, chemicals, 
soy products, fruits, cotton netting, polyester, aluminum, and fertilizers.

36 
The forecast 

called for Snape to have handled 3 million tons by the end of 1994.
37 

Twenty-six 
enterprises how operate at Suape, having invested US$261.2 million, while 19 still under 
construction have investments totaling US$556.3 million.38 Suape has had some effect but 
not the impact of a project of similar vintage, Cam~ari. 

Suape has failed to generate the same kind of results evidenced in Bahia because of the 
absence of state government ties to the federal apparatus. In Bahia Governor Antonio 
Carlos Magalhaes, Luis Viana Filho, and Juracy Magalhaes had been persistent in their 
pursuit of construction of the petrochemical complex. In Bahia the expansion of a 
petrochemical industry was a fundamental policy goal. It became a federal prerogative. In 
Pemambuco commitment to Suape faded because as a state project it had little access to 
resources. Furthermore, Snape lacked the anchor of a state capitalist enterprise like 
Petrobras. 

Despite its potential, Suape has failed to sustain adequate funding. The impetus to develop 
Suape disappeared when Marco Maciel resigned as governor to run for federal office in 
1982. A tightening economy caused by world recession and the oil shock prevented 
Suape' s progress; in contrast to the Bahian experience. Limited funding stopped 
construction at Suape and prolonged the Second Stage of Development. The dredging of an 

451 



internal port expected to have been completed during the first five years of construction, 
from 197 4 to 1979, has yet to be finished after more than 20 years. Making matters worse, 
Suape received nothing of the US$30 million approved for it in the Federal Budget of 
1993-94. Thus, Suape has become somewhat of a white elephant, a large unfinished 
project with roots in President Ernesto Geisel' s grandiose Second National Development 
Plan. 

Whatever the root cause for failure-an economic downturn, poor leadership, or 
inadequate funding-the lack of published studies on Suape's impact demonstrates its 
minimal influence. Suape' s poor situation parallels a weak Pemambucan economy. Vice 
President of the Pemambuco Commercial Association Murilo Paraiso laments the lack of 
federal support for Suape, saying "It is sad that the federal government continues to be 
absent, as it is evident that Pemambuco has lost its position to other states.',39 Without 
funding, Suape suffers from being one of 96 state projects under development in 
Pemambuco where "Priority works are paralyzed. '.'

40 
The Pemambucan reality shows that 

an industrial project's scale does not determine its success. 

Despite Suape's failure, it remains as one of 11 priority ports recognized by the federal 
government. The manifesto of Fernando Henrique Cardoso' s PSDB acknowledges Suape 
to be in the national interest. However, the state of Pemambuco has more pressing 
problems, namely a crisis of fiscal organization. Governor Miguel Arraes faces serious 
difficulties paying state functionaries' wages, which account for almost 80 percent of 
monthly revenues.

41 
Pemambuco has such little fiscal flexibility that it cannot even produce 

the matching funds necessary to receive international loans from the Inter-American 
Development Bank and the World Bank. As a resource vacuum, Suape requires too much 
investment for the state and federal governments. The future appears bleak for Suape as 
long as Pemambuco struggles. 

Recently, however, a window of opportunity has brought the spotlight back on Suape. The 
forlorn port reemerged in a favorable light as a leading candidate for the installation of the 
twelfth refinery. Suape' s elaborate infrastructure thrust the project into the national 
spotlight. Its image has changed from a failure to that of an asset. 

In Pemambuco an unprecedented mass mobilization by local industry, state and local 
government, and the general population has placed Suape and the procurement of the 
refmery project at the forefront of Pemambuco' s agenda Pemambuco is united in 
consensus. However, Pemambuco stands as just one of five states contesting the refinery. 

Selection of the refinery site presents a policy conundrum. What will be the basis for the 
decision? The five Northeastern states of Ceara, Maranhao, Para, Pemambuco, and Rio 
Grande do Norte have each claimed to be the optimal site for the forthcoming refinery. In 
addition, the three most significant blocs of Cardoso' s governing coalition have different 
interests in the location of the refinery. Cardoso's PSDB maintains strength in Cearci, 
where Governor Tasso Jereissati has become a key interlocutor for Cardoso and his · 
reforms. The PFL draws its strength from Bahia and Pemambuco. Vice President Marco 
Maciel of Pemambuco is their highest ranking official. The third bloc of Cardoso's 
coalition is comprised of the Party of the Brazilian Democratic Movement (PMDB). The 
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PMDB is heavily influenced by the senator of Amapa, Jose Samey, who was formerly 
president of the republic and is now president of Congress. Sarney' s daughter Roseana is 
governor of Maranhao, their home state. Politics of the decisionmaking process have the 
potential for polatizing Cardoso's coalition and becoming an impediment to constitutional 
reforms. 

Politics and Petrobras: The Refinery Project 

In 1994 Petrobrtis resurrected its plan developed during the presidency of General Joao 
Figueiredo to erect Brazil's twelfth oil refinery in the Northeast. Petrobrds cited the need to 
increase domestic oil production, estimating that in two years it would be necessary to 
import gasoline if a refinery was not built. Feasibility studies conducted during 
Figuereido' s term indicated the optimal choice to be either Pernambuco and Para 

42 
No 

decision ·was made and Petrobrds' s scheme for implementing the refinery stalled until 
1987. In that year Petrobras conducted new studies on suitable refinery locations which 
stated the best sites to be Ceara, followed by Maranhao. However the same report 
detennined that the results were not conclusive and called for more studies. Jose Sarney 
postponed the decision. He elected against approving the project for Ceani or his home 
state of Maranhao. 

Economic conditions have made the Petrobrds expansion favorable .. Since the inception of 
the Real Plan (named for the currency it created), Brazil has experienced a 9.5 percent 
increase in GDP from July 1994 to March 1995.

43 
The industrit:tl sector grew 7.5 percent in 

1993 and rose another 7 .6 percent in 1994.
44 

Though not approaching the levels of the 
Brazilian miracle, the economic window shares similarities with that framing the Bahian 
petrochemical complex. In 1994 Petrobrds experienced its second most profitable year 
ever, with consolidated net profits of US$1.43 billion.

4
s The future refinery is expected to 

produce 200 thousand barrels of fuel a day starting in 1999; currently Brazil's refineries 
produce 1.4 million barrels a day.

46 

The refinery represents the largest single investment ever in the Northeas~ larger than the 
initial investment in C~ari. It has attracted five Northeastern states into a bitter struggle 
prompting each to promote its advantages in hopes of luring state capitalism and Petrobrds. 
The economic multipliers of a US$2 billion injection will dramatically change the face of 
the.chosen state and its neighbors' economy. As a result, the entire Northeast has become 
polarized. The governments of Rio Grande do Norte, Para, Maranhao, Cearci, and 
Pemambuco have all mobilized campaigns explaining why their respective states should be 
selected for the refinery. The state governors in particular are actively soliciting the support 
of industry, other states, and the national populace in order to force a favorable decision 
from Cardoso. An April 1995 Petrobrds study narrowed the race to three states: Cearci, 
Maranhao, and Pemambuco.

47 
The following breaks down the support and advantages of 

Cearci, Maranhao, and Pemambuco. 

Ceara 

Ceara contends for the refinery by offering the area around the newly created state port of 
Pecem, a Suape of the 1990s. Ceara plans for Pecem to host an oil refinery, steel mill, 
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petrochemical complex, port facilities, and an industrial park . .u In addition Ceara has 
offshore petroleum fields while neighbor Rio Grande do Norte produces 18 percent of 
national oil production. Petrobras already operates a terminal at Paracuru in the capital, 
Fortaleza. However, questions exist concerning water treatment and possible 
environmental degradation. Ceara is working hard to remedy infrastructure shortcomings 
through state investment. Because of Governor Tasso Jereissati's successful fiscal 
reorganization during his first term as governor from 1987 to 1990, Ceara' s public sector 
can offer lucrative tax abatements to Petrobras of up to 100 percent of certain merchant 
taxes.

49 
Ceani invested US$1 billion in infrastructure from 1992 to 1994 and Jereissati 

negotiated US$227 million in 28 private sector projects in just the first 30 days since his 
administration was inaugurated in January 1995.

50 
Such success points to an apparent 

transformation of regional economies. Despite its traditional weakness, Ceara has generated 
a momentum that is conducive to private and public investment. Perhaps most important for 
Ceara is the relationship between Jereissati and President Cardoso. According to the 
Brasilia editor of Veja magazine the refinery will inevitably go to Ceani, owing to a private 
agreement between Cardoso and Governor Jereissati. 51 

Maranhao 

Maranhao is bolstered as a candidat~ by Sao Luis's position as the largest port complex in 
the North and Northeast. The port of Itaqui is very close to the East Coast of the United 
States, and the location offers access to the U.S. market. The profitable Vale do Rio Doce 
Mining Company has built modem rail and transfer port facilities there, and the government 
is promoting an area of 600 acres adjacent to the port complex and railroad. Influential 
support comes from President of the Congress Jose Sarney of the PMDB and his daughter, 
Governor Roseana Samey. The port complex at Itaqui boasts deep waters capable of 
handling ships carrying 400,000 tons. 

Pernambuco 

Pemambuco may provide the best technical advantages with the pre-existing port complex 
at Suape. It also offers the location closest to the largest percentage of the market. Fifty
seven percent of the market lies within 400 kilometers of Suape. An area of 600 hectares is 
available. Water supply is guaranteed and environmental protections have been addressed. 
Pemambucan interests occupy influential positions in the federal government. Vice 
President Marco Maciel, Interior Minister Gustavo Krause, both of the Liberal Front Party 
(PFL), are joined by Attorney General Geraldo Brindeiro and Chief of Union Accounts 
Marcos Vila~a. An in-depth account of Pemambuco follows. 

All sites except Rio Grande do Norte have powerful voices in the Federal Government. 
However, Rio Grande do Norte has received the endorsement of church officials and 
organized labor. As already noted, Ceara has a direct partisan line to Fernando Henrique 
Cardoso. Maranhao has the support of President of the Senate Jose Samey of the PMDB 
and his daughter Governor Roseana Samey, along with PFL senators Alexandre Costa and 
Edison Lobao. Pemambuco' s position is strengthened by the support of Governor Miguel 
Arraes of the Brazilian Socialist Party along with Vice-President Marco Maciel and Minister 
of the Interior Gustavo Krause. Pemambuco also gains support from neighboring states 
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receiving the favor of Panuoa Senator Ronaldo Cunha Lima and Governor Divaldo 
Suruagy of Alagoas. Para is backed by PMDB leader and former governor Senator Jader 
Barbalho and Senator Coutinho Jorge, a former minister of the interior. Table 18.2 surveys 
the competing states, their supporters, efforts at luring the refinery, and politicized slogans. 

Table 18.2 
The Refinery's Actors, Interests, and Actions 

State 

Ceani 

Maranhio 

Pani 

Pernambuco 

Rio Grande. 
do Norte 

Support 

Governor Tasso Jercissati (PSDB); ex-
senator and ex-minister of Planning Beni 
Veras (PSDB); ex-minister of the Economy 
Ciro Gomes (PSDB) 

Governor Roseana Samey (PFL); Seo. Jose 
Samey (PMDB); senators Alexandre Costa 
and Edison Lobio, both of PFL. 

Govemor Jarl>as Passarinho (PPR); Sen. 
Jjder Batbalho (PMDB); ex-minister of 
lnterior Coutinho Jorge (PMDB). 

Governor Miguel Arroaes (PSD); V.P 
Marco Maciel (PFL); Minister of the 
Interior-Gustavo Krause (PFL); Alagoas 
Governor Divaldo Suruagy (PMDB); 
Federation of Industry of Sio Paulo; 
Association of Engineers of Petrobras 
(AEPET); Jomal do Conunercio. 

Governor Garibaldi Alves Ftlho (PMDB); 
Labor presidents Vicente Paulo da Silva of 
Wodccr's Central Union (CUT); Francisco 
Canindt Pcgado of General Confederation 
of Workers (CGT), and Francisco Urbano 
of National Confederation of Agricultural 
Worlcers (CONTAG); Catholic Archbishop 
of Rio de Janiero Dom Eugenio Sales. 

Slogan 

We have petroleum and 
talent, only lack the refinery. 

Technically, it's already 
Maranhio. 

No slogan. Emphasis is on 
affecting regional 
inequalities. 

Pemambuco is Ready for the 
Refinery. 

The Refinery in Rio Grande 
do Norte is Justice. 

State Activity 

RSlS0,000 spent on 
publicity. 

No state spending yet but 
private sector has 
mobilized to promote 
billboard advertisements. 

R$600,000 on publicity. 

R$300.000 on national 
publicity campaign. 

Sources: The table was derived from material in Francisco Santos, "Agora Tecnicos Propom Duas 

Refinarias," Follza de Siio Paulo (February 21, 1995), sec. I. p. 14; Francisco Santos, "Decisao Sobre 

Investimento Sera Politica," Folha de Sao Paulo (February 13, 1995). sec. 1, p. 6.; "A Refinaria e Nossa,'1 

Veja (March 8, 1995), pp. 26~27. 

Petrobras ranks as the twentieth largest oil producing company in the world. The decision 
to construct the refinery was made within the Petrobras structure. An important actor 
indicative of Petrobras is the Association of Engineers of Petrobras (AEPET). Comprised 
of middle- and upper-level engineers, AEPET proposed the construction of two refineries. 
According to AEPET, for US$300,000 more than the projected cost of one refinery, two 
refineries with a decreased production capacity could be built. Instead of one refinery 
yielding 200,000 barrels per day, each of the two refineries would produce 120,000 barrels 
per day; AEPET projected the Northeastern market to require the additional production. 
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Based on their recommendations Pemambuco should be selected first, and the second 
refinery would be allocated to either Maranhio or Rio Grande do Norte.52 AEPET' s 
proposals are significant since they represent the interests of Petrobras. 

Table 18.2 describes the separation of stakeholders in the refinery decision making 
process. Any decision made by President Fernando Henrique Cardoso may splinter 
support of these stakeholders. Sensing potential hostility, Cardoso has postponed the 
decision until his constitutional reforms have passed. Cardoso's hesitancy in site selction 
underlines the refinery's importance in affecting other policy decisions. Specifically, the 
issue of privatization of Petrobras has many interrelationships among actors active in the 
refinery debate. It is interesting to note that AEPET supported Pernambuco as the best 
choice for the refinery, coming to the aid of Miguel Arraes. The alliance appeared logical, 
merging_employees of the oil monopoly with nationalist forces. Before the opening of the 
Brazilian oil sector to private exploration and extraction, Governor Miguel Arraes 
announced his intention to help preserve the state oil monopoly if the refmery project was 

53 
handed to Pemambuco. Conversely, he threatened to promote the end of the state 
monopoly if Pemambuco was passed over. 

The insistence of Petrobras President Joel Mendes Renno that the refinery be selected on 
transparent criteria is being tested by polarized elements of the Northeast The Senate, 
through its Commission of Infrastructure, is demanding transparency over the location of 
the refinery. The exact criteria for selecting the refinery have not been explicitly stated by 
Petrobras in depositions from Renno and Minister of Mines and Energy Raimundo Brito. A 
lack of transparency has raised the stakes among competing states which are offering 
incentives in the form of tax relief to Petrobras. Northeastern states increasingly display 
hostility toward one another for politicizing the selection process. Particular animosity has 
been directed toward the offering of incentives which seem to constitute a prerequisite for 
the refinery. Senator Roberto Freire of Pemambuco sharply criticized Petrobras, noting that 
the monopoly did not require incentives for the installation of refineries in other regions.

54 

Part of Freire' s concern lies in the fact that other states, especially Cearci, can use incentives 
to gain a competitive advantage over their competitors. In a letter to Renno, Governor 
Arraes attempted to level the playing field by disposing the state of Pemambuco to equal the 
incentives offered to Petrobras by other states. Arraes hoped to move the decision to more 
technical grounds, disarming the use of incentives. Such political action, albeit interference 
to promote a technical decision, shows how clearly the politics have consumed the 
technicalities. 

The main political current centers around economic interests. All politicians, especially state 
governors, are aware of the great potential that installation of the refinery presents. In a 
unanimous consensus in Pemambuco, environmentalists, representatives of different 
parties, academics, business interests, state and local government, and civil society are all 
working to lure the refinery to Suape. The competitors share the core belief of fostering 
economic improvement for their states. Pemambuco' s Tribunal of Union Accounts 
estimated that the state would gain 15,500 permanent jobs from the refinery with ICMS tax 

revenue around R$536 million.
55 

456 



The leaders of the Pemambuco interest, Marco Maciel, Gustavo Krause, and Miguel 
Arraes, have what appear to be the most powerful allies outside the Federal Government. 
Alagoas Governor Divaldo Suruagy expressed support for Snape, because as a close 
neighbor to the south and home to offshore oil fields, Alagoas will benefit from 
Pemambuco' s selection. AEPET has sided with Pemambuco. The President of the 
Federation of Industries of Sao Paulo (FIESP) Carlos Eduardo Moreira Ferreira stated that 
it is good sense for Snape to receive the refinery adding, 'There is no reason to postpone 
the decision any longer. ,,s6 The wild card in the refinery's political stream is PFL Senator 
Antonio Carlos MagaJhaes of Bahia and his political machine. Arra.es has solicited the aid 
of AntOnio Carlos Magalhaes, but Magalhaes has not decided which entrant his machine 
will support. 

Locally, in January 1995, Joao Carlos Paes Mendon~a, a Recife businessman and owner 
of the newspaper Jomal do Commercio, helped launch a pro-refinery campaign. The 
municipal government created a pro-refinery commission comprised of business interests, 
technicians, environmentalists, civil society, and politicians to assist the selection of Suape. 
Spearheading the civic organization are Alvaro Juca, the Secretary of Industry and 
Commerce of Pemambuco, and PFL state deputy Romano Dias, acting president of the 
pro-refinery commission. The commission has aided state efforts in mobilizing popular 
support for the Pemambuco pr<>-refinery campaign, which included a marathon across the 
entire state from Petrolina to Suape with the aim of e.ducating the citizenry and bringing 
public awareness to the refinery debate. 

This issue has reached the grassroots level, where the general population has formed a 
united front for Suape. Geologists accompanied educational exhibits to street comers and 
malls in an outreru;h program designed to dispel the myths of oil refining. At the opening of 
Camaval in Recife there was a float dedicated to the Virgin of the Refinery. 

57 
Six thousand 

assembled in Recife at a state sponsored refinery rally. 
58 

Even old politicians are emerging 
from the woodwork to lend their help to the crusade for oil exploitation. A former governor 
of the 1950s, Cid Sampaio, announced that Pemambuco was the "center of gravity and 
possessed all t.echnical, environmental, and economic conditions to situate the refinery. "59 

Through the pro-refinery campaign, the importance of the refinery has been transmitted to 
popular sectors. Popular support and its electoral base can compel state politicans in 
Brasilia to press for the refinery. 

Such a highly politicized atmosphere of consensus in competing states forged an interesting 
dualism. All five states have offered Petrobras exemptions from state taxes. All governors 
have stated that the decision will be made on technical grounds. Rio Grande do Norte 
Governor Alves Filho said, "The president told me that the decision will strictly be 
teclmical."fi() Such adherence to technical criteria has yet to stop the emotionalism. Governor 
Samey has gone so far as to declare, "there only exist two ports in the world capable of 
receiving oil tankers-Rotterdam and Sao Luis."61 The combative atmosphere worries 
Governor Tasso Jereissati of Ceani, who said: 

·What is happening now is a total irrationality. States are accusing one another of not 
having the conditions for receiving the refinery. How is it that everyone requires a 
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technical solution and falls into this emotionalism? They want a technical solution 
and are pressuring technicians of Petrobras, who live today in great confusion with 
all this history. They require a technical solution and fall to seeking the help of other 

62 
governors. 

Jereissati' s observations clearly indicate a dualism in the decisionmaking process. While 
the governors maintain their faith in technical analysis, they politicize the issue in their 
search for allies. 

The federal government is caught in a situation where any decision will upset someone. 
Former PFL party leader Inocencio Oliveira suggested that privatization would allow any of 
the five states to have a refmery if they can attract sufficient private interests. Although this 
is hypothetically true, the five Northeastern states do not assume private capital will fall into 
their hands. As a result, "the states remain in dispute as if D-day were tomorrow. "

63 
In this 

decision making process, the high level of politicization makes any choice political rather 
than technical, and sure to unsettle a part of the election coalition. Patterns of the past will 
more than likely repeat themselves as political exigencies force an indefinite postponement 
of the refinery selection. With postponement, micro- and macroeconomic changes may 
retire the refinery issue from the policy agenda. Such an outcome would mean that the 
Northeast as a whole would lose out, polarized to such an extent that it would miss state 
capitalism's window of opportunity. 

Conclusion: The Emergence of Governors 

No matter which Northeastern state is selected, the oil refmery will strengthen the 
Northeast as a region. Given the success of Cama9ari, albeit limited, the new refinery 
would signify another step in the rearticulation of a regional economy that was once the 
strongest in Brazil when it was based on sugar, textiles, and cotton. Experience at 
Cama\:ari indicates that the unbalanced growth model will limit itself to a small area. So, the 
refinery will not be a panacea. Even though the investment represents 50 percent of the 
annual gross domestic product of a state like Rio Grande do Norte, past performance 
predicts the effects will not be widespread and absorbed by the interior. At C~, most 
of the highly skilled labor resided in Salvador. The thought that C~ would generate 
growth in the interior has been limited as well by a tax system that keeps ICM funds in the 
municipalities of Cama~ari and Salvador. If Suape is selected, the interior of Pemambuco 
will show little improvement unless complementary projects like the Transnortheastem 
Railroad are constructed. Most of the benefits would go to Recife because of its primacy in 
Pemambuco and proximity to Suape. For Pernambuco, Suape' s future appears bleak if it 
cannot obtain the refinery. The state has demonstrated an inability to sustain funding and 
acquire federal resources. 

With each state claiming to be the best choice, the refinery' s location will be purely 
political. In the absence of transparent criteria, this process has disrupted constitutional 
reforms. Delaying selection of the refinery site until reforms are voted on has 
inconvenienced Petrobras, which wishes to have the refinery completed by 1999. 
Petrobras, though, has turned this delay to its advantage because now the candidates offer 
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incentives. Caught in a fiscal war, Petrobrds must weigh lucrative offers from states intent 
on winning the project The technicalities of the decision are then pushed back further, 
demonstrating the primacy of state politics in the decision making process. If states cannot 
control their destiny directly, they do so indirectly by offering tax breaks. Th.is activity 
denotes a change from the development models pursued by the military regime where 
policy choice came from the center. 

A highly centralized military regime that once directed industrial investment through organs 
like SUDENE and Petrobrds has left a continuing legacy of large complex projects directed 
by state capitalism. This analysis indicates that the success of the refinery project will 
depend a great deal on state and local efforts to develop it. The individuals most able to 
move projects like Cama~ari and Suape are those state governors who use the federal 
apparatus to their benefit. The primacy of governors in affecting outcomes is evident in the 
analyses of Cam~ari, Suape, and the Petrobrtis refmery. Governors Juracy Magalhaes, 
Luiz Viana Filho, and Antonio Carlos Magalhaes persisted in their attempts to develop a 
petrochemical facility. Soape fell short of expectations because of the absence of resource
hungry state politicians and the inability of governors to influence the State. 

The battle over the Petrobrds refinery has shown governors to be the most visible actors. 
Ex-governors also have a determining role to play. Marco Maciel and Antonio Carlos 
MagaJhaes (ACM) are decisive policy brokers in the current political context. Fernando 
Luiz Abrucio' s argument that governors have occupied the most powerful positions in 
Brazil since winning direct elections in 1982 by controlling enormous resources, must also 
include ex-governors who benefited from being governor and now direct state political 

bin 
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mac es. 

The loyalties of governors and ex-governors first lie with their home state, and since 1982 
they have assumed the control of large resources. It is through the office of governor that 
they have cultivated their political support. As they seek to maintain support from their 
constituents, what they can deliver at home becomes the foremost policy principle. This 
ideology strips away an already thin veil of party loyalty. In the case of the refinery, the 
prestige and economic impact that can come from delivering the largest single investment in 
the region's history negates the importance of party affiliation. 

One unique alliance may be forming between Arraes and ACM, the nationalist and neo
liberal. Ideology loses its place of importance. ACM remarked, "in today's world 
ideologies are ve~ relative and political regimes as well .... Today what exists is politics 
of circumstance." 

5 
Politics of circumstance bears a striking resemblence to the common 

Brazilian practice of accommodation. Brazil has opened up and distanced itself far enough 
away from the military past that old habits resurface. Evident in the refinery free-for-all, 
accommodation among elites presents a structural impediment to further democratization. 
Postponement of the refinery is one example of a type of accommodation, politics of 
circumstance. It determines to some extent the political process and underscores the 
necessity in dealing with Congress. In policy decisions that target the Northeast, traditional 
politics are being played out on a national stage. 
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In summary, large-scale industrial projects do generate growth. Their success depends 
largely on the ability of governors to sustain State interest and continue the resource flows. 
Successful funding often depends on auspicious economic conditions, and decisions on 
where to install complexes like the Petrobras refinery are made with political criteria In the 
current mode of Brazilian state capitalism, governors again stand out as the foremost 
advocates for their states. The politicized nature of struggles for limited resources of state 
capitalism links up with other policy currents, namely constitutional reforms, where 
governors and former governors from the North and Northeast like ACM, the Sameys, 
Maciel, Arraes, and governors Tasso Jereissati and Ciro Gomes of Ceara exert pressure on 
the Brazilian State. Such a strong presence in policymaking reinforces Brazilian 
"physiological" behavior where votes on federal legislation are traded for "pork barrel" 
projects, ministerial posts, or other privileges. The appearance of a structural Brazilian 
physiology embedded in the doctrine of clientelism and coronelismo acts as a disincentive 
to decentralization and democratization. Why work to decentralize and democratize 
government when its current form provides the insiders with handsome payoffs? 
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