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I ntroduction

During Fenando Hewique Cadoso's fird presdentid tem  (1995-1998),
Brazl saved as a point of reference within Lain America for its attempts to rdom
the drudure and organistion of executive government. The focd point of the
refoom effot was a proposed amendment to provisons of 1988 Conditution,
deding with the dructure of the federd dvil savice A key dement of the propos
was to revae the conditutiondly sanctioned policy of grating tenure to public
svaits. Afte some yeas on the fomd agenda of the Brazlian Congress a
conditutiond amendment based on the origind proposd was pessed in the middle
of 1998. By this autharitaive action, which required a supemgority of two thirds
of the Congress (both houses), the prodamed “managerid rform of the dae’
gppeared to have gained momentum in Brazil.

The dggnficance of this poicy-meking episode is outdanding in  Braalian
and intenaiond terms Its rdevance in the Brazlian context comes from the
public manegement and higoricd domans where it occured. This pdicy ad
poiticaly important iniictive wes the fifth notdble efot of promoing an
adminidrative rfom in the let dxty yeas no les dgnficat then Bdtrao's
ddegaion and debureaucratisation projects in the 1960s and lae 1970s in the
tradition of Smoes Lopes “New Sae Reform” in the Vagas peiod of the 1930s
Brazil's case influenced dedsvely the public podtion of the United Naions agency
LainAmgican Centre for Adminidraion and Devdopmet - CLAD. The offiad
document-manifedo  “A New Public Manegement for Lain Ameicd’  (CLAD,
1998) was ingired in the Brazl intiive and sSgned by dl membes Even
prandiond  finendd  inditutions begen to commit themsdves in finendd  ad
idedlogicd  tems with the Brazlian rdfom. Gven thar pamanet seach of
managerid  dodrines of adminigraive rfoms that could be packaged for
deveoping oountries these organiams devdoped a dose interet for the Brazlian
adminigrative reform.

The cae of Brazdl is amdyticdly intereding in compaaive tems The
ghoaly literature on contemporay adminigraive reform is ocentred on  United
Kingdom, New Zedand, and Audrdia in the 1980s and 1990s A common fedure



of thee cases is acrossthe-board changes in government-wide inditutiond  rules
dfecing expenditure planing and finendd manegament, dvil savice and labour
redions procurement, organisations and methods and audit and evduaion. What
Brazl shares with these casss is change in rules dfecting avil savice employment
rdaions and organisgion and methods However Brazl's adminidgradive reform.
differs in that the scope of change was much narower then in UK, NZ ad
Audrdia

The differences can patly be dtributed to inditutiond factors (Weaver and
Rockman, 1993). The inditutiond drudture of Brazil's govenmentd sydem is less
wdl suited to achieving policy change than Wesminder sysems The sgpardtion of
powers sydem gengdly expands the number of velo points The fragmented party
sydem makes it necessay to assamble coditions for policy proposas on an issue-
by-isue bads Rules oconcaning some agedts of public manegemet  ae
provisons codified as ocondituiond lav. None of thee ranfordng inditutiond
factors were preset in the Wedminder sygems that exemplify the New Public
Management (NPM). Therefore, palicy change was harder to achievein Brazl.

Howeve, this inditutiondig line of agument explans too much. If Brazl's
govenmenta sygem is indituiondly inhospitéble to policy change why dd ay
change occur? This atide seeks to provide an aswe to this quedion, by
enploying dandad  frameworks  deveoped by  politicd  sdentigs These
frameworks  srudure a disusson o the process leading to policy change This
process is characterised, in pat, by the joint influence of both inditutiond and non-
ingitutiond  factors.  Indituiond  fadtors  range  from  fundamentd  govenmentd
arangements such the segpadion of the executive and legiddive powes to the
organizationd role and routines of a paticular bureau such as centrd agency. Non
indituiond  fadors indude such  irfluences as public mood, personnd  turnover,
policy sollover effects problem definition and digpostions of key patidpats As
we will sse such nonrinditutiond fectors hdp to account for the passsge of the
conditutional amendment in 1998. .

The congtitutional amendment

A oonditutiond amendment wes the indrument adopted to ddiver the
adminigrative refom. In order to provide an undedanding of this process we
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Conceptua frameworks for explaining policy change differ in how contributing factors are generdly seen
to interact and converge over time. For ingtance, Baumgartner and Jones (1993) base their framework on
concepts of system dynamics. Kingdon (1984) bases his framework on both theories of collective decison-
making and notions of entrepreneurship applied to public settings. Levitt and March (1990) base their
framework on how groups evduate outcomes of direct and second hand experience. These frameworks are
nonethdess similar in important respects. They are “processud”. Ther god is to explan change They can
be applied to particular cases. Human agency and intentiondity play a dgnificant but not exaggerated role.
And tempora relationships among factors are recognised as criticd. Accordingly, al three approaches will
be used to andyse the Brazil case.



identify how this issue came to age by whoe hands the man points the format
adopted and the drcumgances of the episode.

The oonditutiond amendment amed trandforming the dedsons of the
Nationd Conditutiond Assmbly of 1988 tha put the public sdtor in a
draghtjacket rigid rule bound buresucratic sydem. It was proposed by Bresse
Perdra — Miniger of the Adminigraion and State Reform (MARE) — to Presdent
Cadoso in the ssoond term of 1995, during his fird year in office It cane as a
urprise because the issue was not in the previous govenment agenda, in the
canpagn manifeto o in Cadosos initid priorities The modus opeand — a
Octaled condituiond amendment — contraged with the draegy of removing from
the Conditution contested issues adopted in the Penson and Taxes rforms At the
sare time a white pgper — a conaultation document for public discusson - was
produced for purpases of advocacy and nationd debete.

The intigive of a oconditutiond amendmet was pat of a «f cdled
menegaid refoom. The man ponts of the proposd were removing  tenure,
uppressng the unigue regime of employment rdaionships in the public sector,
dlowing plud foms of dae organistion, cregting mechanians for  reducing
public sector employees wages, redefining the competendes of the three powers in
issues rdaed with organistiond and pesonnd manegement. The tenuré  removad
was an atempt of change without precedent in Brazlian higory, a kind of taboo in
dl discussons @out adminigraive reform. The proposa previewed that in catan
cases of redundarcy or bad performance avil servants could befired.

Liberation manegement (Light, 1998) wes pursued through a oontingent
goproach  which induded  extinguishing the previous unified avil savice Divesty
in labour rdaionships and date fooms of organistion should be mached. Diffaat
types of public sctor organistion should count with didint kinds of employees
contracted for indance on private bads not reduced to dautory dvil savice
regme  Important  organisttiond innovations were  the  proposd  of  socd
organisaions and agendes (executive and regulaory), ingpired respectivdy in  the
British and Ameican public ssctor. Thee bodies reminded pre-exigent inditutions
like public founddtions and adtachies Howeve, they incorporaed some
refinements like the concept of public but not date owned bodies in the case of the
sdd organisations and the notion of core dae functions and jurisdiction in the
exdudve dae attivities(MARE, 1995).

The amendment ds0 ddaled the mechenian of avaladility, a conditutiond
digostion that dlowed governmet to keep thar employess in leave paying thar
sdaies accordingly to a proportion between the years of adtivity and the number of
years required to retirement. This expediency messure aimed oontaining  personnd
expenditure. It was dtempted in 1990, during Collor de Mdlo disadrous passage
through the govenmet. However the Supreme Court decided to revet it on the
gounds of inauffident daity of the conditutiond legidaion. The indudon of this
demat in the Condituiond amendmet was fundamentdly — economicaly



motivated. It provided a <ofter dtemdive then fiing dvil savats in cae of
eventud cod cutting messures.

The lag importait messure was the reedddismet of the checks and
bdances between the three powes in adminigraive and pesonnd issues The
Congress and the Judidary took advatage from the re-democraisgtion context of
the Naiond Condituency Assambly and introduced in the conditutiond text of
1988 Hf-oganistion, budgeting and remunedion capabiliies  This  reaction
agang the hypatrophy of the executive duing the authoritarian regime made them
uneccounteble and  opagque, not  subject to  public control. The Conditutiond
Amendmat introduced a common tretment to the three powes dl of them
subordinated to democrtic voting procedures

The atide explan the change in the agenda daus of the issue and the
process of policy dtendive spedfication through sorutiniang the period  between
Cadoxo's dection in October 1994 and the decison to send the proposd to the
Congress in mid 1995, Cadoxo's dection in the fird round of the presdentid
dection was a decisve event that Sabilised the politicadl dream after a long period

o tubuence dnce the end of the militay diaatormipz. He had been the Fnance
Miniger dnce 1993 and implemented the macro economic dabilisstion plan — the
Red Han - in Mach 1994. The tet will awdyse wha fados pushed
adminigrative reform  towads the executive dedsond agenda and how  they
combine and converge in order to explain what happened.

The main factorsthat explain change in the agenda status of
adminigrative reform

A heerogeneous group of fectors contributed to meke room for manoeuvring
adminigraive reform towards the presdetid agenda The combined occurrence of
ths dements and thar mutud renforang influence triggered conditions for the
generdion apalicy dterndive capable of cgpturing presdentid atention.

The dection of a new presdent is a naurd opportunity for personnd
tunover. Bressy Peadra became Minidry of Adminidraion and Siae Reform in
the persond Cadoso's quota of the Cabinet. Bresser Perdra had plenty of liberty to
nomingte his team, a nat frequent room in Brazlian's typicd oodition government.
The higher offidds invited and gopointed to jon his team wee a rdaivedy
homogeneous  group, bedcdly professonds formed in Getdlio Vages Foundaion
of Seo Paulo. Once he was teacher of mog of them, his ascendance over the team
mede the new gxipt diffuson eese and more dfetive given the low levd of
conflict and tengon in the group.

’ Brazil had sx presidents from Figueredo to Cardoso between 1984 and 1995.



The cregion of MARE was the fird immedigte conssquence of Bresser
Perdra paticdpaion in the goverment ad a reguiremet for the multiple roles that
he would play lae.. His nomingion was accompanied by the cedion of an
inditutiond platform (Bardach, 1998) required to the peformance of a group of
roes tha induded enddling policy gpedfication, ddiveing public manegament
messures, and  supporting  public  entrepreneurship.  MARE  fulfilled  fundtiondl
requirements for govenmentd adions in the public management gohere At the
sane time MARE supported Bresse’s pasond peaformance as policy formulator,
negotictor, dedson-meker, and reform advocae MARE provided an  inditutiond
doman to public manegement policdes with teritoid borders and  resources
required to paforming policy ddivery. As a ceird agency with sygemic ad
pavasve soope for action MARE joined FHnence Planing, and the Home Office
asacoreminidry of executive.

In redraning the scope of MARE'S misson to the dai€s gppaaus reform
Bresser Pardira narowed the centrd agency juridiction but concentrated  grengths
in the minsry manddte MARE's inddlaion dgndled the issue enhancemet ad
avendance of adminigrative reform to the gpeddised executive agenda It A0
implied in the emagence of an isue newark. The cregtion of a centrd agency
redefined the problem and ggndled tha what was a& deke wes the daes
organistiond  dructure and modus operandi. A new poicy imege wes forged
because the new labd projected a new purpossful mandate reform of the date The
mandate, explidt in MARE's name provided a new issue podtive and assative
tone The new problem ddiniion (Rochgfot and Cobb, 1994) implied in
efablisning MAREs jurigicion: avil savicg oganission and  method,
purchasing, and datesred dates.

The dsusson of a pdicy dtendive was organised aound the 1988
Conditution provisons Seven years dta thee wee some increesng  concamns
about some of its ddibeaions the rigidity of date gopaaus ad the need of
dtendives for an dways-decided-bu-never-implemented  bueaucratic  sysem  of
caegrs. The conditutiond legidation reflected a pure legdis and progressve
public adminidraion mendate It wes degply influenced by the re-democraisation
mood and by anti-corruption concans. But it placed a dratjacke in the dSate
goparatus. Obsolescence,  ineffidency, and inadequacy became the dominant image
of the public sector. The dae became un-manegedde given the mismach between
the legd providons and the pditicd ad economicad dynamic. This  perogption
emegad jud in the day dter, in 1989. Thus the 1988 Conditution was identified as
the retrogresson (MARE, 1995, and Bressr Perairga, 1999) responsble for this
gtudtion. Paadoxicdly no champions took its mandae It was a discredited
proposal defended only by isdlaed voices in the buresucracy and in the oppodtion
(Santos, 1997).

Bressy Padrds dtributes plaged a dedsve rde in pushing adminidrative
reform towards the presdentid agenda His background and mutiple <kills were
essatid for his nominagion for govenmet. He was an e-minde of finence ad
reputed academic. He was an important cadre of PSDB, Cadoso's paty, ad the



finendd chief of the dectord campeagn. He was ds0 an entrepreneur with persond
experience in privale budness, whare he occupied drategic adminidrative pogtions
in big real group. Bressr Paraira was a dafing solution that came together with
an  oganisdiond  soluion  (MARE's caedion). He intetiondly generaed
gillovers such as MARE's cedion, and produced an issue dynamic maked by
momentum  efet. His peasuesve rheoric (Gagtani, 1998), pdliticd trangt, and
professond  cedatids convinced the Presdet and his dose minigers Home
Office and Hnance tha adminigraive reform <hould integrate the group of
Sructurd reformsto be pursued.

The Red F’lan3 was a pdicy evat in the macro economic doman thet
gengated contextud effets and long teem consequences in the politicd as wdl as

in palicy dreams othas then the economic. It provoked a sysem inﬂe(ion4 because
dabilissd the politicd dream & the same time that produced a shock over cother
aess. Splloves cane as wurprisess from the macroeconomic policy arema to  other
domans like public expenditure public manegement, and sodd  security.
Budgeing ganed rdevance agan and re-acguired importance in face of the cash
flow. Public sector wages could not be used anymore as source for trandference of
resources to other sectors Ddaying updates in pensons was not enough to adjust
the sodd security badance Moreover, the lav was brought to life because it
recoveed patinence in a context where no more credtive accounting  inflationary
mechanigmswere avalable

Combining the problem, policy, and political streams

Poblems wee reddined;, polides wee formulaed;, and  presdentid
decisons were taken in the fird semester of 1995, Sx months ae a peiod
arpridngy shot for an issue dimbing the executive egenda However MARE
generdted a proposd that gdvenised the executive in Soite of the dosnce of
indicators  thet anything likdy would ocour. Also intriguing was how Cardoso, the
Economic team and the Home Office agresd in sending the proposd to Congress
ater bang pasuaded in doing 0 in few months The explandion for this episode
lies in the combingtion of the previoudy mentioned factors and in the way Bressyr
Perdra entrepreneurid action championed the initigtive

Once inddled MARE digned itdf with the Hnance and Paming
Minidries in order to guaratee a podtion dose to the govenment priority —

3

Cardoso was the Finance Minister snce May of 1993 of Franco's government. Thefirst
phase of the macro stabilisation plan was launched in March of 1994. The new currency -
Red - was introduced in July of the same year, when Cardoso was dreedy campaigning
flor presdent via cgpitdising and persondising the stabilisation issue.

A sysemiinflexion is marked by a change from negative to postive feedback. The idea
of punctuated equilibrium "evokes the images of sability interrupted by mgor dterations
toasysem." (Baumgarten and Jones, 1993: 18).



mecroeconomic - dabilisstion — and  neutrdisng  potentid  thregts  rdated  with  its
juridiction. MARE propossd to play the rode of a patne in poicy and pdliticd
tems oriented to adiud consolidaion. The assodaion was emphesssd by
dramaisng the linkages between the agoprovd of adminigraive rdfom and the
Red Fan next deps manly daes adjustms. With this dliance Bressr Perdra
atached MARE with the mog importait govenmentd prioity and guaranteed
resources to immediate adtions In defining the scope of his proposd as rform of
the dae gopaaius Bresser drengthened his juridiction over two important aess of
public manegement: dae desgn and dvil savice The redrans adopted dlowed
Bresser Peraira emphasdng the need to provide messures required to consolidete
the macro economic dabilistion adiudment. In fev months the only interes group
threstened by lossss by MARE's proposd — pemenet dvil savaits — were
isolated and did not find policy dtenaives cgpable of avoiding the loss of tenure
rights

Manegaidian  (Pdllitt, 1990) wes eadopted as the new ldtmotiv  of
adminigrative reform. Bresser took  office with a prdiminary diagnods that  the
previous dtempts to redore a dassc bureaucratic public adminigration in fadt
produced dissdrous dde dfects rigidity, ineffidency, formdiam, and rent-seeking
behavior (Bresser Pedra, 1999: 9-10). The pdicy imege assgned to the
Conditution  provisons was "rdrogresson’.  In chaging the foaus to
menegeidisn Bresser didt flexibility and god orietaion as key ingredients to be
pusued by a new formulaion. At the same time the managerid dae was presanted
a the hidoricd devdopmet of public adminigration, &fter tre parimonidis and
bureaucraic dages The new face of the issue acquired a podtive tone It wes
coined to address didinct audiences such as public opinion, higher offidds
busnessmen, ad pditidans Bressy Peara revived the advatages of the
decentrdised public sector gpparaus exigent between 1967 and 1988 - identified
& a oondtion for the emergence of the devdopmentd dae The conditutiond
amendment was presanted as a upgraded comeback to a successful pattern, in fact a

re-packing of manegaidism.

Pomating policy change through dedgn implied in a ddibage ad
puposve exedse "Deggn is oconcaned with drawing causal  links bewen a
problem and its solutions O as to shgpe a policy outcome' (Robeats and King,
1996: 3). The tak of mobligng dlies for an adminidraive rfom had been
higoricdlly conddered a chdlenger in democraic contexts given the fadt that the

5

The Red Plan cleared economic governmentd transactions from the inflation distortions
and highlighted two time bombs: the level of the pay roll and the retirement legidation.
The inconsstency between wages costs and the current state revenues were unsustainable.
Theremova of tenure was presented as a reguirement to the promotion of inditutiond
adjustments. Budget ba ances were supposed to be achievable through personnd
adjustment besides other cost cutting measures. Hexibility was consdered essentid not
only in manageria ternms but specidly in order to alow labour market fluctuationsin the
public sector workforce.



fundementd reforms of 1937 and 1967 oooured under  authoritarian regimes
(Foguet Caneiro, 1977). The reform propossd wes not a naurd extenson of the
mecro dabilisation plan. Nether the presdent nor the economic team tried to create
illover public manegement efets But Bressy provided an ad hoc condruction
that atached the adminigraive reform to the conliddion of the Red Han ad
dmulteneoudy co-opted the support of the governors to the project.. An important
ubsquent messure pot Red Plan was the Camda LaN7, aoproved in the fird year
of Cadox's govenment and dedined to distpline date expenditures Given the
fedadid fedures of Brazlian govenment and the economic rdevance of dae
economies the nationd govenmet was engaged in uppressng the finendd drains
derived from recurrent politicdl pressure from the dates govenors to cover chronic
defiats They joined the economic team as politicd dlies of Bressr Perdra project
because they need to expand ther room of manoeuvre to promote regiond
adjustments

The policy draegy adopted hdps to explan why the rdfom of dae
gpaaus moved fag firgd from a sysemic agenda to the govenmentd agenda and
scondy to a dedsond agenda A dealed conditutiond amendment. dlowed the
executive to edablish the discusson aound its own tems The dtendive was
edified In a way tha a mosac of interdaed problems could be rased, discussed
and adysed a the same time tha a mached policy solution was provided. The
vighility of the government pogtion, the naiond debae dbout the White Peper, the
imege projected by an enddling desgn, axd the economic functiondity of the
reform contributed decisvely to explan how the issue progressed successfully  up
to the presdentid agenda Bressgr <ilfully digned the dlies in the Executive
meking the proposal launching looking naturd, necessary, and dedrable At the end
of the firde semeder the presdent, the Home Office miniger, and the economic
team were dreedy oconvinced thet the adminigraive reform should join the package
of governmentd priorities projectsto be st to the legidaive.

Once provided a policy dternaive Cardoso did not have paticular motives
to ress to the project. The economic team was sympahetic to the project because

° The assumption of this postion isthat Sate reforms are power demanding which favours
gheir initiative in centraised and authoritarian regimes.

The Camata Law no82/1995 provide three years for the states adjugting their pay rollsin
terms of their participation over tota revenues. Four years later the Congress gpproved the
Complementar Law n099/1999 because few states could promote the required adjustments
in the former period. The new legidation kept the previous percentud limit — 60% of the
gurrent revenues — and extended the trangitiond period for more four years.

A nationa forum of state's secretaries of adminigtration was inditutionalised. They met
monthly under MARE' s co-ordination and leadership in order to etablish acommon
gourse of action and to exchange experiences within themsdves.

Melo (1998) attributes to the detailed strategy the success of adminigtrative reform. In
contrast, the decandtitutionaising mainstream route adopted in the pension reform wasa
politicd falure given the resstance of the Congressto give the government a“blanket
check” - the image that the trandference of the issue jurisdiction from the Condtitution to
the common legidation suggested.



of its potentid impact in public expenditure in the future The govenors - dways
important  political actors in the poliicd scene - favoured the project. The man
points wee condget with the govenment generd gods The proposa  gopeared
coherent with internationd trends and naiond needs The oppostion was minimd
and drcumsoribed to the left and the judidd edablisment. The potentid losers
were avil savants (Fleson and Weaver, 1993), not a paticulaly rdevant politica
dectorate for Cadoso's codition. The executive could dso work on improvemerts
of the prget once it arived in the Congress Why not teke advantege from the
momentun'?

In ocontreding the Brazl's cae with the agenda sdting ad  pdlicy
spedification processes of United Kingdom, Audrdia an New Zedand it is usgful
ds-aggregating  the inditutiond from the non indituiond demetts of the andyss
Four inditutiond fadtors desave dtention in comparing Brazl and the leading
NPM caes the cedion of a centrd agency as a plaform for the reforms, the
absence of an dite caeaid bureaucracy in front of it, the legdig approach, and the
fedadig angle HFrd, in Braal, MARE played the rde of locus for dtendive
pecificaion, advocacy beds policy devdopment, and projects ddivery. Second,
the pemanent buresucrats played a key rde in fomuldaing andlor implementing
nev govenment poides in New Zedand, United Kingdom and Audrdig in
conrag  with the seconday role they had in the Brazlian case Third, the
conditutiond amendment format was dso edfic from Brazl, a diffeence from
the common law tradiion ewironment of the focussd English speeking countries
Findly the daes govenors wee important poliicd players in - Braal policy
soedification process while only in Audrdia regiond innovaions had some kind
of (limited) rdlein the influendng broeder solutions

Norntinditutiond factors need ds0 to be explaned in oder to provide a
proper compaison. Fve agpects of the Brazlian process ae worthy to be
conddered. the maco economic  dablistion plan, the entreprenewrid role
paeformed by Bressy Pedra the laed roe played by the economic team, the
fooma of the proposd, and the irrdevance of the lack of expets in the debae
aound the issue Hrd, the goillovers of the Red plan as wdl as the effects that it
produced over the pay roll and reirement sydem weae an extend shock to the
public management domain without a padld on other naions Second, Bresser
Perdra multiple public entrepreneurid  roles (Robats and King, 1996) in an
inhogpiteble environment dso do nat have a dmilaity with what hgopened in the
other ceses dthough in the United Kingdom Thacher politicd leedership is
recognised as an important factor, even if in controversd extenson. Third, the
Treesuy played a leading rde in formulding, negotiging and implementing NPM
refooms in fronrunner's The same dd not hggpen in Brazl in goite of the
importance of the Hnance Minider in the pdliticd and economic domans Fourth,
no other ocountry began its reforms with an ex aite presentation and public
discusson of a globd plan to redructuring the dae goparatus dthough New
Zedand reforms wee oconcaved in tems of a globd logic. Nevethdess Brazl
reforms were not comprehendve in broader teems as it occurred in the other three
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countries where the reforms achieved aess like procurement, auditing, public
expenditure, and evduation. Hfth, thee was not an edablihed community of
expats in public adminidration in Braal, on the conray of UK, NZ, and
Audrdia However this community did not play a leading rde in ay of the three
countries  The academic community in fact only took note of the higoricd
phenomenon of NPM in the end of 1980s and beginning of 1990s

| ssue traffic in the governmental agenda

After ceding a successful momentum effect through the fat agenda sHting
and policy soedfication processes the issue treffic in the govenmentd agenda
(Braybrooke, 1974) moved to interdated fronts MARE, the public aena ad
broada paliticd sysem, and the Congress On the contrary of Wesminder types of
regmes the legidative plays a potentid important role because it can block and
ubdantivdly change executive initisives There was a wating time during which
the legdaive deps sequence was fulfilled. This period wes used to ddiver actions
congdent with the proect in quedion in oder to kegp the momentum of the
intitive and to increese politicd pressure over the Congress Once the politicd
agenda was open with the project beng st to the Congress persuason became
citicd. Bressy Pedrds team need to wok on padld, on the executive and
legidative branch, in a coherent and mutud ranforang way.

MARE was the man locus for the proposd refinement and the platform for
devdoping the advocacy work pro the reform. Bresser ative leadarship and
pasgence in mobiliang politicd and media support for the project was recognised
& a key demeat for meking up the presdetts mind and pesuading pdlitidans to
upport the initistive (Mdo, 1998). At the same time svad attions were caried
out: genadion of ingrumentd informaion for the pay rdl contrd, implementaion
of totd qudity management programs, recruitment on meit bess traning ad
humen resources devdopmet programs and  negotigion  of  internationd  support
for the adminisraive reéom . Thee iniidives induded dso traditiondly
negleted aess like contrd of pay rol, orgenisng and publidang sangtive ad
conflicive  information  implementing computerised  information . sytems ad
amplifying purchesng. The cascade of adtions kept the flux of podtive effects
Meanwhile more complex negotisions invoved in the cedion of sodd
organistions and executive agendes were teken in pardld.

° Bresser Pereira successfully obtained support from the World Bank, Inter-American
Deveopment Bank and DFID/UK for MARE's projects. These initiativesinduded
funding, technical assistance, purchasing of equipment, organisation of events, and private
consultancy.
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MAREs higher offidds became promoters of the discusson around the
country. They joined the minider in the discussons in feded, dae and locd
public sector inditutions. They kept a pemanet contact with the media and public
opinion shapers. They interacted dl the time with the other setors of the

govenment in ode to sdl the proect. Championed by Breser Perdra
adminigraive reform became in fatt a ndiond issue not redricted to the politicd

and govenmentd dedsond sydems After a initid hodile reaction the media the
proect conquered public sympathy in soite of dl doubts and difficulties in
highlighting it in a comprenenshle way the dedsons & dake The man idess
asodaed with MARE's dtitudes were that “there was no dtendive’, “the reform
was inevitable’, and “the reform would be certainly gpproved’. In doing s0 MARE
played with time teking advatage from it and creging a sene of irrevarshility,
desrability and urgency that heped to dhape public opnion and poalitidans mood
about thereform.

International  linkages edablished in the period played an importat role in
tems of vicaious leaning (March and Levitt, 1990). The United Kingdom palicy
changes modd was chosen as a source of inputs and didogue  Interndiond
technicdl co-operdion agreements and resources feed the rdationship  between
Brazlian higher offidals and a teem of Biish consitats’ in oder to diffuse
NPM idess and discourse in Braglids public culture The World Bank (Foge & 4.
1998) and the Inter-Ameican Devdopment Bank (Elena, 1998) became sponsors
interlocutors, and  attive obsavers of the Brazlian expaimet. This interaction
became a locus for a flux of NPM frameworks followed by gspecfic projects
desgned accadingly with thee prestriptions On the contraly of the Westminder
regmes which leaned from thar dired expaience and a oatan levd of
contegious  effectss Brazl atempted to conceptudise and  ddiver  public
management policy change under influence of international successul practices

The deddond locus moved to the Congress the policy venue whee the
proposd would be continuoudy devdoped from that dage on. The executive could
dmultaneoudy push the deddond agenda and contrd the refinement of the
proposa, given the mgorty of Cardoso's cadition. The mechenians of goprovd of
a Conditutiond amendment previeved a ssquence of deps that induded andyss
and vating of Committees in the House of Deputies and in the Senate before voting.
Hence thee wee sevard potentid occasons for vetoes and reformulaion of the

11

Bresser Pereird s team was basicdly formed by his ex-sudentsin Getulio Vargas
Foundation, Seo Paulo, one of the few academic centres with tradition in public
adminigration programs. Although some permanent bur eaucrats were present in the
second and third levels there is some controversy about how successfully he co-opted
careerig civil servants for MARE' s project. Bresser Pereira (1999) bdlieves that the
bureaucrats were key dliesto MARE' s project. Santos (1997) and Gaetani (1998)
Einimised this adheson.

Kate Jenkins, one of the Next Steps agencies formulator and executive lead ateam
formed by retired British Civil servants and public management consultants, in a program
was funded by DFID
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executive proposd  given the limits of the executive ocontrad over his mgority,
dways aubect to bargans and negotigions in a fragmented politicd system. The
Home Office was regponsble for the pace of the executive initiives It dso
controlled  the politicdl negatidtions with the paties and pditidans in tune with
Bresser Perarain the adminigrative reform case

The proett ganed an impotat and surprisng push when arived in
Congress The House of Deputies was the mogt riky pat of the proect route
because the executive did not have a broad mgority as in the Senale and because of
its rdaivdy jurigdiciond superior importance in comparison with the High House
The fird issue dation was the Conditutiond and Jusice Committee of the House of
Deputies regpondble for acogpting or not the executive initiaive on  Conditutiond
grounds. The proect was agoproved in October of 1995 with minor modificatiors.
Then, a high profile speddised Comimittee was congitted in order to andyse
and report the proect. The executive monitored the process dosdy ad MARE

joined the committee in the orgamsatmn of a public debate about the prqect A

Sernsngy process of issue e<panson occurred a thet stage because the reator
decison in printing his mak in the executive intidive in order to take politicd
advantage of the occason. He refined the proposal and dealed the cases in which
avil savaits ocould be fired The fird cae was continuous low peformance
messred periodicdly. The sscond case was extinction of pogtions in cese of
expenditure  exceses  (above Camaa Law limits). Bresssr Peadra  (1999)
recognised that the predse ddfiniion of redundancy as excess of pesonnd was a
required concesson for bresking down full tenure Once an  agreement was
achieved between the relator and the Government the project was goproved dightly
modified and moved forward.

The rode played by the Legiddive in Brazlian cae reveded two things in
spadion of powes regimes the Congress can meke a difference and the changes
ae not necessaily agang government initiives The Legiddive is dways a locus
of poicy meking, dtandive edfiction and deddons  baganing.  In
Wedminger regimes the corflicts ae processed before the proposds arive a
Paliamat, in the executive or in the dominat paty. The Congress is a palicy
venue tha can d0 be ingrumentd to govenmenta purposes The process of
public opinion conaultation and daifying policy proposds can teke place in the
Congress dage without loss of contrdl of the initidive by the govenment. There

s The presdent of the Committee was an ex-Federd Adminigration Minister and the
"Relator" was an ex-govermor of Rio de Janeiro, both them maverick politiciansin their
ies.
The most rdevant critiques came from the judicia establishment, concerned with the
shift from a priori procedural controls to management through resuits mechanisms.

The process of issue expanson could be evauated by the number of modifications
suggested by the Reporter: 125. In fact the Reporter produced three successive documents
in acascade of technicd regimental manoeuvres that resulted in the find gpprova of the
project by the Committee in October of 1996. The government did minor concessions and
got aded around a project more detailed than its origind proposal.
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ae in fad moe opportunities for vetoes but dso for improvemets and
refinements, even if they were not attidpated. Interet groups mobilisstion and
politics dynamics can ds0 play a rdevat a rode In fragmented politicd sysems
even dngle deputies draegicaly postioned cean meke a difference like the relator
in ths cae He intefeed in the process motivated by a pesond pdlitical indindt,
not paty orentation, programmaic commitments or bagans aoout other issues
This type of episode is unthinkable in the inditutiond oontext provided by
Wedminder regimes

The isue trdfic in the Congress lod momentum dter its goprovd in the
Senae. The tradfic of the proect in the Senae occurred without problems No
changes were introduced and the proposd was pratticdly reedy to be voted in the
beginning of 1997. Two intardated factors explaned the dday: agenda congestion
and compdition for juigdicion with the Home Office Home Office was
reponsble for pacing the executive projects in the Congress. Two projects hed
priority over adminigrative refom: the pendon rdfom and the proposd  of
presdentid re-dection. Both them absorbed the executive atention and  politicd

capitd. In fact they hed priority . However & thet time a competiion within the
executive beween MARE and the Home Office aound adminidrative draegy
maters began to cayddlise Both Minides were executive manegers with a large
expeience in the privae stor and wee pasond  preddettid choices.
Paadoxicdly the gmilaites and common idess intendfied the conflicc over
political control over key issues rdaed with the reform of the dae agpparaus like
sdd organistions and regulaory agendies The essatid  interagency  co-operdion
between centrd executive minigers a the core of the exeoutive became
problematic because of the inditutiondisng of the oconflic over poicy owneship
of implementation issues rdated with the emergent Sate desgn.

Adminigrdive rfom mawed on wating The oondituiond amendment
was goproved in the middle of 1998, few months before the presdetid dection,
an indicator of the degree of mauraion of the project. Bressr Peraira successully
paved a consensus around the project. The levd of confidence was <0 high thet the
govenmet dd not fexr loodng votes from the interet group potentidly
jeopardised by the project: dvil savats who log ther fully tenure rights Inter-
branch cdllaboration dlowed dso the dilution of the negaive effedts potertidly
derived from the risk of politidans beng punished by dectors concerned with the
issue. The goprovd of the presdent redection posshility and the convergence of
polls suggesing his victory on the fird round deared the agenda The cdllgose of
penson refom reveded tha the govenment mgority was fluid in casss where a
cear dtendive was not provided. Bresssy draegy pad off and the smooth
goprovd of the reform began to be percaved as prdiminay for the second
Cardoso's mandate.

0 The government failed in approving the pension reform because the Congress refused to sanction the
decondtitutionalising strategy adopted. But on the other hand Cardoso eesily conquered the right to dispute a
second mandate.
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Conclusion

The fragmented nature of Brazlian politicd sydem provided an  expressive
numba of opportuniies to block Bresss Perdrds initiive Nevethdess he
succesd in overcoming the multiple veto points on the way of the projet in soite of
the fludness of govanmet mgoty and the sendtiveness of some demetts of the
proposdl.. A combingtion of desgn dtributes entrepreneurid  action, and rhetoric
ills ensured politicd support for the agoprovd of a conditutiond amendment.
Shot tem baries weae removed by pedSdent negotition and pesueson in dl
issue dops of the proposd trgectory. Acoeptance was conquered over time and
cross the board in spite despite inditutiond and norrinditutiond barriers. In fact he
took advatage from the obdades and trandormed some of them in chances for
pushing the proposd He cepitdised pditicdly some inditutiond demets of the
govenmentd sydem like the politicd weigh of the govenors and focus everts like
the meacro economic dabilistion plan. At the end an innovaive adminidraive
reform was goproved in the context of a denocaic regime one of the modt
impressive palicy outcomes of Cardoso'sfirg governmentt.

A new equilibium was achieved a the end of Cadosos fird mandae
Cados second govenmet began under a new  public  adminigration
conditutiond framework. The reform was gpproved but paradoxicdly MARES wes
exinguished and Bressy trandeared to the Sdence and Technology Minidry.
MARESs previous dtributions were didributed to two new secrdaries Federd
Adminigraion, in the Paming Minidry, and Maegemat, in the Home Office
The entrepreneurid sources of podtive effects were removed. The issue  dropped
from the executive agenda Further devdopments took place in specidisd
executive bodies Few months later Bressy Pereria and Clovis Cavaho (the Home
Office Minige) left the govenmet. The Secrday of Federd Adminigraion wes
extinguished and the Secrday of Management was absorbed by the Minigry of
Flanning, later rabdled as Budgeting and Management.

Explandions to wha hgopened after the decisond dage ae beyond the
purpoe of this atide but five factors ae worthy noting. All them are rdated with
feures of the Brazlian policy leamning process March and Levit (1990: 30) argue
tha intdligent organistiond behaviowr is had when "attions and leaning ocour
gmultaneoudy & sved neded levds of the sydem” Frs Bresser Perdra did not
sucosed in ganing the adheson of front line miniges like hedth and education, in
princple key intereted actors in the reform. Second the tendons with the Home
Office undermined MARES authority with the federd bureaucracy. The lack of a
decisve aupport from Home Office sgndissd to the internd  audiences of the
govenment tha the preddent wes nat effectivdy committed with the reform.
Third, the economic teem did not block the reform but did not engage in its
implementation effots No linkeges were edablished between the macro  economic
cod cauting practices and the pafomance mico manegement of federd public
bodies, prest for ingance in FMI (United Kingdom) and peformance budgeting
(New Zedand). The finance ad planing minidries dgndisad interest only in
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potentid savings thet the refom coud dlow. The initid pogdtive tone Bresse
Pedra druggled to prevall was replaced by cod autting dimensons of the
intigive  Fourth, the reformid team was drcumscribed to MARE. There were no
contagious  effects gureading through the minidries on the contrary. The redrictive
agects of the managerid contrals implementle7d by MARE ds pinted a negdive
tone in the rddionships with other minisries . Hfth, the presdent himsdf did not
involve himsdf with the implementation of the proet, on the contrary. He kept a
digance to these "opediond” issues pecaved as deals not condgent with the
top exeautive functions Hndly, Bressy Padra was drongly idetified with the
rfoom and vice vesa His exit, fdlowed by the digpason of his team, Sgndised
the end of a redomig cyde All these damet weae presant in the trandtion
between Cardoso's first and second mandate.

Bressr Padrds multiple entrepreneurid  roles  desave,  however,  specid
cedit for a lees four theordticd ggnificat reesons dl them depatures from the
benchmark cas= Frg he provided a differet kind of NPM doctrind  argumentation
tha came from his higoricd academic background in poliicd economy. Bresser
Paara cane from the Cepdian devdopmentd tredition updated by the paradigm
change in economics in the 1980s Second his proposal exemplified a vaidion of
NPM type of reforms outdde deveoped countries Moreover, the Brazlian case
reveds tha NPM has concrele echoes in devdoping countries out of the Anglo-
Saxon culturd gpectrum.  Third, it showed thet there are other gpproaches to NPM
not bessd exdusvdy on pudlic choice formules The plurdig desgn provides a
more contingent goproach to the problem of public sector organisation then, for
ingance, the New Zedand radicd hift towards a contractud dae. Fndly he
succeed not only as a formulador but dso as a negotigor because he  huilt
uppartive dliances in a context of ad hoc flud ocoditions His draegic public
management  work  pointed out the potetidies of entrgpreneurid  adtion  in
gpparently adverse crcumstances

In tracing the way the agenda process and the dedsonrmeking dage
occurred in Brazil we dissscted how the problem, pdliticd, and policy dreams
evoved from an equilibium gtudion to another. We dso highlighted the processes
tha reveded the issue traffic from a diluted sydemic agenda to the gpecidisd
executive agenda, and broader govenmenta agenda Specid  atetion was given to
MAREs trgectory as a plafoom for policy gedficaion and actions ddivery.
Bressr cumuaive entrgprenewrid rdes and  functions dso were sorutinised  given
his championship of the rform. We outlined dong the text the contrest with the
inditutiond and nonrinditutiond dements of the benchmark compound a the same
time tha we regigeed the devdopmetts of a NPM vaiat of rdfom in an
important  Lain  Ameican country, implictions for another devdoping ndions
Fndly we mettioned plassble dements tha <houd be conddered in  further
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Theinsulation of the reformist team and the predominance of the negative tone over the
positive aspects of the reform in the relationship with governmenta agencies reminds
DASPfdling trgectory. MARE and DASP did not survive ther crestors, in ite the
differences of regime (authoritarian x democretic) and design (bureaucratic x managerid).



invedigations  required to adydng the devdopments of Braglian
menagemeant reforms
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