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1; Introduction

This atide andyss the proposd for inditutiond refoom of Brazl Sae€s

apparatusl. It intends to explan how this issue developed in tems of the naiond
agenda and identify the adminidrative doctrines and rhetorical  drategies adopted to

meke it feesble “Reforms ae processes of ressoned argument and debate’” and
can be inepreeed as an agumet. The atide is based fundamentdly on
bibliographic resserch and on the White Peper Reform of the Sae Apparaus
(\NP)3, commissoned by the Brazlian Govenment to explan the prindples ad
purpoes of the intended changes. The methodologica frameworks adopted indude
the new inditutiondids ocontributions and agumentative andyss The assumption
is tha “reorganistion is a doman of rhetoric, trading, problemdic dtention, and
symbalic aijorT’4 . BExpanding the boundaries of the posshle demands a
comprehenson of the pdliticd sygem that should mot be obscured by the rhetoric
of the reform itsdf. The WP faces the problems and risks inherent in a dedsionist”
goproach: a unitay deddon meker, bluring the frontiers of policy and dedson
meking, an excessve focus on outcomes & the expene of proceses, and a falure
in discaning dffaent types of dedson. The paadox emphedsad is  that
managerid reform eventudly nesds to give more dtention to the place and rde of
buresucratic dructures than it has been assumed. There ae no known dhortauts to
dispense with a bureaucratic core sructured on amerit basis

The fird pat ams to achieve an underdanding of the ressons and the process

tha provoked the arivd of the reform's concen on the government age‘da6 . The

' Thisarticle focuses on the federa government and on the Executive power. State owned
enterprises, Judiciary, Congress, sate and locd governments are not examined, athough
gventually mentioned.
5 Dunn (1993; 283)
. The WP was the basis for the reforms further implemented.
5 March and Olsen (1989: 92)

Magone (1989: 15)

Kingdon (1984)
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soond setion maps’ the main dodrines induded in the present proposd. Thirdly,
it explores the modes of policy zzrgurnents8 goplied to meke the proposa plaughle
Fourthly, it andyses what methods of proof9 ae usd to improve its acogptance.
Hfth, it focuses on the rhetoric trop%lo adopted and discusses ther contents. The

conduson reviews some agpects to be conddered in order to dlow tha the plan
transcendsits rhetorica dimension.

2. Ascent to the national political agenda

Tradiiondly the pdicy of public adminigrdion is an impliat one even if it
conditions and peavades dl the other polides once they ae implemented, usudly
through the dae goparaius. Given its coflicive character and political  sengtivity
it is not a naurd topic in the naiond agenda The ascat of the dae reform to the
top the dedgonmeking agenda under a democrdic regime, demands a broader
explanation then the march of the problems dnce they usudly had been there for a
long time.

Kingdom's modd is centred on the pre-decison processes. It explans how
catan isues (end not others) reech Executive dtention, why idess reech ndiond
soruting, when it hgpopens and how policy proposds ae devdoped. His framework
is a vaidion of the gabage can modd that considers organisations as “organised
anachies’ charatterised by problematic preferences, undear technology, and fluid
and unsieble paticipaion. . The contents of the can consig of problems, solutions,
paticpants, and choice opportunities — the dreams Outcomes emerge from the
mix of gabege “People work on problems only when a paticular combingtion of
problem, solution and paticipents in a choice mekes it possble’ . The agenda
sting process has to be de-condructed to its three mgor dreams  problem
recognition, the formaion and refining of policy proposds and the pdliticd  Sream.
A “policy window” opens when the convergence of the three dreams in a criticd
juncture provides an opportunity for an issue to be induded on the nationd agenda.

The main adors involved in the process were the recent dected presdent, the
Congress an academic stholar invited to assume the Minidry of Adminidration
and Sae Refom, the dvil savats the media and leades of public opinion.
Although there was a gened consensus about how serious was the da€s crids

! Hood and Jeckson (1991)
o DU (1994 89)

gHood and Jackson (1991)
u Thorgmorton (1993: 118)
- March and Olsen (1989)

In this sense, “the organisation is aloose collection of ideas rather than a coherent
sructure; it discovers preferences through action more than it acts on the basis of
geferenc&a” (Kingdom, 1984: 85)

Kingdom (1984: 86)



was, the centrd concerns were rdated to the policy of dructurd adjusgment and the
mecro-dabilistion process. Issues rdaed to the desgn of dae dructures were

dited in the economic rhetoric™’. The Waghington Congnas . and the strudtura-
16
fiscd diagnodic agpproach did not incorporate demands for reshgoing  public
sector  dructures (except in its support for  privatisaion and  cutback  management
practices) in ite of the indituiond cheos prevaling in the govenmenttd agendes
17
dter ten yeas of turbulent democracy . Lack of fixd disdpline and economic

popuIiS”n18 were the centrd issues of the Sahilisation agenda.
The fird dream of Kingdom's framework is problems or “how problems

come to be recognised and how conditions come to be defined as problemS’lg.
20
Bressy Perdra  knew, that dter the end of inflation, many sectors that funded

themsdves through inflaionary trandference . The sate would have to adug itdf
but it had two dis-equilibrating vectors desply rooted in its gopaaus personnd
and pendon's pay rolls Without fadng these problems thee would be no free
reources for investments, in fadt, there would be no avaldde resources a dl
besdes funding the saes mechine . The combingion of the conditutiondl  Givil
s|vice legddion rdaed to tenure and retirement imprisoned the govenment in a
new and un-precedent oontext, in which it coud not count anymore with
inflaionary  mechanians  to  produce “cedive  accountancy”  and  adjustments
through ddaying “indexation”. This ocondition legdly was protected, but not

sﬂa’ndjlezs. Thus Bressr Peadra linked the conditutiond reforms required to
remove thee condrants to the consolidaion of the dddlistion plan, the most
important commitment of the dected presdent, and to the proper ddivery of public

** |t dominated the national agenda amost exdlusively after the 1988 Constitution for
ﬂjfteen years.

Willianson (1990: 8-17) formulated this expression to designate ten market friendly
reforms that Latin American countries should promote in order to stabilize their
economies fiscd discipling, dimination of subsidies, tax reform and rise of tributes,
redigtic interest rates, redidtic exchange rates, trade liberdization, incentive of
internationd investments, privaisaion of sate utilities companies and protection of
property rights.

This perspective is centered on the collgpse of the state' s investment capacity because of
lack of public savings and investments provoked by systemétic public deficits (Bresser
Eereira, 1992: 17)

18 Brazil had four presidents and Sx macro-gabilisation plansin ten years.
1o BrEsSEr Pereira (1992: 16)

0 Kingdom (1984: 18)

Bresser had been Minigtry of Treasury in 1987 and published articles and books about
izrlrflaiontheories, notebly, about inertid inflation.

The dassica examples are banks, exporters and dl sectors that had their revenues or
gza'ns at least “indexed”.
,s MARE (1995: 41.5)

In fact the bomb exploded a aregiond level because of its symmetric structure and

problems. The finances of the states collgpsed and the federd government had to interfere
to avoid sodid cheos.



svices Attention from the presdent and from the economic teem was focused on
the problem. The bottleneck was recognissd and edablished. Rigidity of the tenure
and retirement public sarvice legidaion was conddered the criticdl problem of the
date goparaus because it fird blocked the demanded adjusments and second it did
not dllow an effidient, effective and flexible performence by public institutions. .

The second dream ocondds of solutions ‘what to do idees which ae
avaldble to subddise the formulation of policy proposas There was not a dock of
formulations avaldde to ded with the da€s desgn problem. The country did not
have recognised expats in the fidd. Expats in public dfars are usudly lavyes or
economids A naiond academic  tradition in public adminigraion and  public
manegemat dd not exis. The policy community did not pay atetion in thee
podlems . Even Cadoso paty's manifeto briefly mentioned the problem in the
uud common sene bads  professondistion, modemisstion and  flexibility. The
doctrines adopted in the plan were deived from the manageid private busness
from the legacy of 1967 Decree Law-200 Reform, and from public choice aitiques
to the public sector. A proposd should match solutions and problems should be
technicdly feedble and politicdly acceptdble The man  consequence of  this
Lnaio wes the dedgon of combining dements familiar to the country inheritance
and “shopping duwoad” for modds and ingpirdion. Cross-ndiond  leaming
mechanisms prowded the opportunity. Doctrines were recyded and  up- dated The
Next Steps agendes formula is dealy reproduced in the dowrrmt Public
Manegement was becoming increesingy an  intenationd |ssue . New Public
Management idess were being discussed aound the world. The WP, explicitly
df-cdled as a managerid reform, reflects this movement, evduated as desrable
and petinet. It is a raiond-comprehendve plan tha embodies a st of supposed
coherent ideas that should mark out the debate.

The third dream wes politicd. It indudes snce the vaues in quedion until
the bagans ad pressures involved. “Timing” in this case was essrtid. The
“netiord mood” coud be charaterised as a hongymoon.” The politicd forces
were disgpased and there was not organised oppostion. The presdent had
enormous popular support and drong  politicadl impetus The  government  increesed
wages of gopointed pogdtions in order to recruit the brigntes outsders from
univergties and the privale sector. The media was gengrous in its  expedtations

ThIS discusson will be trested further in doctrind andysis of the WP.

» The unaffordable decisions taken in the Assembly Condtitution, in 1988, exemplify the
of resources and the difficulties in anticipating consequences.

. Cardoso, F.H. (1994) M&os a Obra Brasl: Brasilia, PSDB
g Hodgewood (1994)
s MARE (199%6: 78)
5o AUCOIN (1990)
4, H00d (1994) and Wright (1994)
President Cardoso was eected in the first round. Inflation had practically disgppeared.

Unemployment was under gpparent control. People had just recovered the opportunity of
dedling with a stable currency and making financid plans.



Nevethdess oconsensus building around the plan would not be possble because

loses should be dlocated to spedfic groups’. Imposing loses is considered an
esatid govenmet cgpedty because “govenmentts of any  paliticd  complexion
ae likdy to find tha pusuing new prioties requires bresking some exiding
commitments  If they cannat, oorTmitrsr;ents will accumulae in such a way tha
choice becomes increesngly narowed.” The man group afected by the proposed
refooms was the dvil savice They ae gedficdly addresssd as a  sengtive
adience of the plan. They had “aoquired rights’” that woud be extinguished.
The Congress and the Judiday ds0 would lose autonomy in edablishing their own
pesonnd policy, without poliicd control. The cods wee dea, visble ad
potertidly immediate, while the gans wee expected in the long tem and on mord
grounds. Two thirds of Congress are required to approve Conditutiona changes.
The reforms should overcome the pdlitidans fears of bang punished by votes
later, in acountry marked by dientdigt palicy inheritances

The policy window was opened by the combindion of the three dreams
compdling problems, generated <olutions and poliicdl  conditions The refom  of
the date gopardus came of age as soon as the Cadoso government began. An
emblemdtic icon of this impetus and ascendance to the ndiond agenda was the
cregtion of the Minisry of Adminigraion and Siate Refom  whose  logo
emphasses the importance of the rdfom process as a pemanat efort  tha
demands inditutiondistion. It reveded a pdliticad < sengtivity  because it
trandormed the reform impelus of a policy on its own. It emaged as a plan, a
comprehendve effot of providng a globd framework for a complex vaiety of
poblems  in the raiond “sodd réfom  tradiion plaming’ > top-down, globd,
coherent, diagnoss besad, controlldble  neutrd, collective mind  oriented, and
committed.

3. Modes of argumentation analysis

A ocomprehensve reorganisation  effot demands ds0 a  “reorganistion
rhetoric’ to expand the likdihood of persuesveness of the discourse Mach and
Osn’ agued tha “the higory of adminisraive reorganistion in the twentigth
century is a higory of rhetoric’ derived from different combinations of *“orthodox

% These groups would resort to the legalist establishment embedded in public affairsin
gder to resst to changes and to protect their interests.

o Pierson and Kent (1993, 110)
o MARE (1995: 11)
% Tenure, privileged penson schemes, labour fadilities, etc.
. Friedmen (1987: 87)
March and Olsen (1989: 74)



adminigrative rhetoric’” and “redlpoliik rhetoric” . Argumentation is an essntid
requirement to promote poliicd and policy choices Indituions can  be
conoeptudlised a5 “sedimented  diourses” and as friits of poliicd and  sodd
practices. The WP is a plan, a “communicaive mterprisé’41, a new discourse that
reddfines the problems focused under edific lengths Dun - lised dight groups
of poicy agument modes adopted to trandorm essentid information and  politicd
intentionsin palicy daims The WP combined dl of them.

The fird mode is auhoritaive an agument deived from adthority. It
focusss on the rdiadlity of the sources of the information. The aediblity of the
goesker is checked. The WP is supported by three sources of authority: @ the
dected pogtion, the academic credentids (s a sodologis) and the persond
charisma of the presdent, b) the gopointed pogdtion, the academic credentid (as an
economid), the expeaience (as ex-Treesury Minide) of the Miniger Bresser
Padra ad ¢ the reputation of the other membas of the Saes Reform
Committee The authority to reorganise government deived from a formd pogtion
and it is a complex powe reource The Executive is frequently rductat to use
these indruments because of the fer of defet in Congress, the codts of politica
baganing, and, further votes reactions Academic reputation is controversd
because on one hand provokes respect for the intdlectud curriculum of the authors
but on the other hand it rases sugpidon aout the knowledge of redity. The
economids  credentids ae vdid in oatan audiences (like the Internationd
Morglary Fund) but provoke fear of insendtive and generdised cutback practices
in others, such aspaliticiansand voters

The second mode of policy argument is datidicd and it wes lagdy adopted
in the WP. The documett contains ten tables - nine aout pesonnd. They were
esatid in the ddinion of the pasonnd problems The undelying assumption
wes that the numbes ek for themsdves They wee vay poweful in Braal's
cae for two ressons thee wee not good ddidics in this aea untl the
incorporation  of the information technologies in the lad decade ad the few
numbes avaldde wee kept soret. They wee doquet, surprisng and more
(Federd Executive) or less (Saes Executives and Judidary) convenient depending
on the pegective Informaion sydems became an  impotat dimenson  of
govanment edtivities and discourse gnce 1995, These daa were accompanied by
the dedson of producng monthly bulleins aout the evolution of pesonnd and
penson expenditures in the federd and date governments The daa — focusad on

> Orthodox adminidrative theory involves prescriptive orientations about organisationa
gjgesi gn and adequate procedures to guarantee efficiency and effectiveness.

Redpolitik rhetoric is centered in interests bargains and power competition asabasc
criteriato solve palitical and palicy problems. Winning proposds are those able of
promoting accomodation of interets that alow their implementation, not necessarily (and
Lrg fact rardly) modedls of good adminigtration
4, Howarth (1995, 115)

4, Hedey (1993: 240)

Dunn (1994)



the necessty of auting pesonnd and penson  expenditres - worked  as
unanswverable aguments dl the time and exerdsed a supra ideologicd  pressure
ove dl the players in the process Opinions polls dout the reform were dso
mentioned as support for the argument, a symptom of the increesing role of media
machines in monitoring agenda setting and decison making processes

The thrd mode of pdicy agument is dasdficdiond. The bedsc
dasdfication adopted in the plan divides public adminigraion into three forms
(ad sagey: parimonidis, bureaucraic and menegerid . This is applied d to a
building blocks typology dout the sectors of the State gpparaus Straegic Core,
Exdudve Adivies Nonexdudve Savices and Production of Market-oriented
goods. For eech sector the plan proposed a correspondent form of propety and a
repective form of orgenistion, a pretended exhaudive and logicdly consdent
malrix. This is a ocontext-free achitecture (Fgure 1) that tekes for granted two other
dassficaions three sysems of propaty (dae private and nondae public) and
two types of public adminigration (bureaucratic and manegerid).

The fouth mode is the intutive one Arguments are deived from indghts
The orignd and ingprdiond contribution  dlows  trandforming  informetion  basad
on the devanes of the authars A tentative example is the renaming of the familiar
non-profit - organistions as  non-date  public  inditutions  an 4Zilr\stiturjonai inrmaastion
and a dep in the drettion of ceding a kind of quangos . The ambiguity is
aumed as functiond for the plas impliatly purposes cege a mechanian that
provides a progressve trander of daes organistion presently in nonexdusve
aess to the third sector through contractud mechanians. Bressy Peardra ad
Gral® aume, as a mdter of fact, that these bodies indead of public sector
organistions should provide the production and provison of sodd savices in
aess like education, hedth, and culture Neverthdess the success of the new
institgimd arangements will degpend dso on a change of minds in the juridicd
fidd.

43

Patrimonidist means that the Sate gpparatus functions as an extenson of the power of
privateinterest privileged groups. Bureeucraic is the rule bound form identified with
Weber’sided type of organisation. Managerid is defined as aflexible efficiency and
gydity oriented form of organisation, historicaly more recent and superior to the former.
5 ‘Socid Organisations in Brazil's case.

“It is not the property of the state Since it does not exercise state power. At the same
time, itisnot private property, sSinceit isatype of service that is subsidised by itsvery
Egature.” (WP, 1995: 56)

. Bresser Pereiraand Grau (1998: 23)

Modegto (1997: 1)



Fgure 1. Proposd of State s Apparatus Architecture
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Source: MARE (1995: 63)

The fifth type of pdicy agumet is the andycatric. The plan itdf is a
typicd example of this kind of dam. It “sseks to cede the conditions needed for
rebuilding public adminidration on a moden and raiond foundation” through an
aticulaed “diagnods and theoretica framework’ . The vdidity lies in providng a
comprehensve documet, a globd ad aticuae soution, for a complex vaidy of
problems The date is disected and recondructed in the raiondit progressve
tragiion of “sodd refomi . It is a draghtforward dassc draegic planing and

rationd forrmlatimso. It atributes to itsdf a protagonis role and provides
guiddines for proper implementation. It is an dl-embracdng nardive tha tries to
incorporaie  other interpretations and to produce a high levd consenas of the
diagnoss, definition and presriptions about how to treat the chdlenge It provides
a globd co-ordination for a lage number of heterogeneous questions according to a
mut-dimendond indusve framework. Beddes tha, the plan asumes a linear
evoluion of public adminigration: fird  parimonidis, second  bureaucratic  and
third managerid. This sequence is conddered the axis of the reform effort.

The dxth mode is the explanatory one aguments of cause Chans of cause
and effet ae centrd in this case Problems ae conddered as resllts. Causes ae
repondble for its gengaion. The causes of the Sa€s gopaaus problems ae
derived from the “bureaucraic retret” produced by the Conditution of 1988. The
conditutiond legidation is percaved as diretly regpongble for incresses in the
public adminigraion oogs and in the indffidenyy of pubic savices. The

* MARE (1995: 9-10)

= Friedmen (1987)

- Witington (1993)
MARE (1995: 31)



diagnods focusess three dimendons of the Brazlian public sector:  inditutiond-
legd, cutwrd ad manegeid. The rde-bound over-reection is dtributed to a
powaful will of avoiding abittay exerdse of powe and contrdling the Executive
in the pog-dictaorship perlod Rigidity is the synthess word. Excess of norms
formdism, and job stahllty Were extended to dmog dl the public sector. The
cuturd and managerid dimensons pointed out the buresucrdic culture as a
botleneck to achieving an  dfidet, modan, dtizens-orieted and manegeid
public adminidration. Hexibility ad manegeidisn were the requirements  to
guaantee modemnistion of date gopaaus The bureaucrdic culture (explanans) is
the respongble for gate srigidity (explanandum).

The sveith mode condds of pragmaic aguments mativaions padld
cae o andogy. The nuotivation powe of intenions and gods provide the
necessay agreement with regard to the course of action purposed. They ae vey
frequent in the public sohere because there is no necessay  rddion  between
intentions and objectives, on one hand, with resources and means on the other. The
noble inteions combined with dedrable ams provide enough motivetion to judify
the suggeted course of ation. Compadive argurnems:53 ae based on
demondraion effects of the polides adopted. The plan assumed thet “there is a
“managaid paradigm” and that “the manageid modd took hold in the world'”".
This is asumed as a meassure of success and legiimecy of the contents of the plan.
The andogy is with the maoodabilisstion process The two polices ae hoth
conddered a ndiond impeadives aiticdly  reguired, mutudly  reinforang,
sddly far and andogue in the sene tha pursue and enhance the da€s capadty
to implement public palides

The dghth mode is ocondituted by agumets from ehics Clams ae
fomulaed on the bass of vdues judgements Mord principles are incorporated to
udan the aguments Equdity, fames and judice ae invoked to promote
changes in the lav. A typicd example used in the WP was the comparison between
how the bedfits of the reirement sysem ae didributed between cvil sarvants and
private sector labour force Reveding the ggp in favour of the former, the case of
reforom of the pendon sysem became dronger and the politicadl pressure over the
Congresswasincreased.

> A aritical observation hereisthat although there was no job stability in agencies and
foundations part of the indirect adminigtration and the economic crisis was becoming
deep, governments did not fire people. This was no part of the politicad culture. On the
contrary, the sability and tenure culture are deeply embedded in the nationd culture,
goecidly inthe Judiciary and Legdative powers.
o Arguments derived from pardld case.

MARE (1995: 23)
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4. Per suasiveness and acceptance

Sodd and indituiond  forgeting” is a srong obstade to the leaming
proceses. It mekes cumuldive assmilaion and ressoning more difficult and it
does not favour red changes On the contrary, it gives rise to vidous drdes of
trying and faling that rass odletive frudraion and reduces the <sodd
organistion cgoitd  of soddy, demanded to face codllective action problems
Devdoping countries  frequently import  fads  without teking into  account  pedt
dqoendant56 factors and former dtempts to pursue sSmilar tage:557. If they could
lean from thar own expeience this would endde themsdves to  dissect
chdlenges and edablih productive didogues with other countries  cultures, the
likdihood of findhg proper courses of action increeses Sae and  inditutiond
cgpadties do not conditute a dediny. Nevethdess the promation of changes in
oder to improve and drengthen public inditutions organisions requires fows on
the junctions that block reforms Thus identifying the competing dootrlnes in this
discusson is esetid for undedanding what the citicad  bottlenecks in - quedion
ae Focusng on the acogptance factor is another important resource of the
rhetoricd  gpproach to adminigrative adyss because it tagas the linkages
between the doctrines and performance in order to understand how persuesve is the
argumentation adopted.

The WP proposa is cetred in the supeiority of manegeid over
bureaucretic adminidration. It dso tekes for grated tha parimonidid public
adminidration has been overcome dthough some resdud of it dill pasds The
main concepts of the WP are presented in Fgure2.

An andyss of aogtance fadtor  indudes  invedigding the  mutudly
renfordng  “methods of proof”: symmery, meaphor, ambiguity, public good
judifications sdection and sugpendon of disbdief, which are adopted. Hood and
Jckson” show that, in fatt, they ae pat of the process of persueson, rather then
vdiddion, in the common gdetific teminology. Multiple audiences ae targeted,
because it is in tems of an audience that an agumentation devdops The centrd
idees must be undedandable packed and communicable through a draghtforward
and ampleway.

- Dougias (1987)
. Hdl and Taylor (1996)
" Douglas (1987)
This dassfication takes Hood and Jackson (1991) “Whos, Hows and Wheats of
édmi nistrative Doctrines’ as reference.
“Rhetoric as a combination thet opensthe lock” (Hood and Jackson, 1991)



Fgure 2: Setting the limits for sphere of action of the Sate
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Source: Bresser Pereira (19979)

Symmetry is recurrently adopted in the WP. The rdfom should meach the
dae dructures with the nesds of the times A manegeid refom was a necessay
rouwte to devdop promotion and macroeconomic adjusment as in other  countries
The opemnes of the economy should be joined by the “internationdistion of
public mawagemenf’so. Manegaidism, the successr of sdettific management61 is
a potale ad oconext free idelogy, a “fdth designed for pragmatiss’. The
inffudon of manegaidian in the dae gopaaus in contrad with the planning
quidence  cultre, predominant until the end of the 1970s shoud promote a better
public management. A more sophidicated method of conducting of public dfars in
teems of poliicd maket, manipulaed and managed through media resources focus
goups and politicd makeing advisas emages from the plan. The idea of
goveming by network sydems’, with al the other notions assodated to it and its
ineviteble “newiam” symbalic goped is ather exanple Both the introduction of
more flexibility in the public sector labour force, and a high tech govenment
drategy of interaction with dtizens adequate t0 a weaghtless sarvices economy  am
to reduce the mismach beween the da€s organistiond dructures and moden
private sector inditutions.

The govenmat-busness megohor is the second key to  persueson
wﬂenalcdly usd in the WP, through creatlon of gmilaities ‘expeienced by

people “People reason  through metaphors . The processes of mapping ad

> Aucoin (1990: 134).

o Pollitt (1990) and Fergie e d. (1996)
) Merckle (1980:4).

o Friedman (1987)

o5 WP (1995: 82-87)

Taylor and Willians (1991) point out the impacts of the techndogy revolution inthe
information intengve public sector and emphasize its consequences in terms of
ggoductivity, economy, efficiency, respondveness, velodity and control.

Lakoff and Johnson (1980: 154)
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tranderence of conogpts from the privale maket (source doman) to the public
sctor  (taget  doman) is  repestedy < mettioned. The customers-dtizens
coespondence”. - “the dizen becomes the privileged dient of the savices
rendered by the da€’ — peavades the text. The managerid mantra “the fantasy of
managarid contrd  of the statef’Gg, IS repeated endlesslym. Privle manegemant is
recognised as the source of the redpes that should guide the da€s agpparaus
reforms  Manegeridian  achieves the daus of adtomaic tranderence, dmodt
ophidicated  imitations, in - Spinder’'s gne . Its mdn demets ae generaied by
dementd judgements that should subddise pdides choice (ex: agendficaion) and
the diffusion of a body of idess (e “fredom to menage’ ) to be shared and
assimilated.

Ambiguity, another indrument to guarantee pasuadveness, gopears a8 an
important drategy  adopted to  address  diffeet  audiences and  problens
dmutareody. The ovause o cadwods sch as  pefomace.  ad

accountebility” is a typicd example But the discourse addressed to oivil savants
and the goproach to bureaucratic public adminidraion acquire spedid rdevance in
the WP text Civil savaits doud be vdued, traned, wdl pad, given
repongbility and dignty dnce job seowity is removed. The  buresucrdic
paadigm, criticdsed throughout the text, should be kept to the core drategic
functions of the dae goparaus dthough it is taken for granted that it is ineffident
and inadequate for moden times In both cases ambiguity is used as a resource to
ded with adtors who inevitebly play an important roe in the dae gopaaus

rforms Civil savants are seduoed by a spech of better work conditions . to
compenste  for losses of conditutiond  rights  Strategic  bureaucrades are
accommodated in the new indituiond arangemets a a fom of neutrdisng
potentid resstance.

The gpped based on the public good as opposed to privae interest pervades
dl pats of the WP. It is a dex use of the maotivationd mode of argumentation, as
previoudy mentioned. It is reveded through different labds dthough sometimes
with nebulous connections with the reform pursued, such as “sudained economic
gowth’, “dtenuate sodd and regiond  inequdities’, “drengthening  regulatory
duties’, and “meding the nesds of the dtizawy’. The rdfom is presated as a

" Lakoff. and Barzdlay (1997)
6 MARE (1995: 10, 81)
- Merkle (1980) and Pollitt (1990)

It starts with the president’ s foreword “ The time has cometo take a ... managerid
reform, based upon modern concepts of adminigtration and efficiency that concentrate on
X rolling results”

» Spinder (1989)
s Martin (1981)
. Pallitt (1990: 12)
. Hood and Jeckson (1991: 189)
Ex: The citizen-oriented civil service enhancement project (MARE, 1995:83).
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bouguet of NPM idess oriented to the achievement of collective benefits and the
luion of cdlective adions problems with a predominance of itS manegaidiam
in conrag with the raiond choice sreem’. The public goods are expected to be
obtained through the incorporation of budness like methods in public management.
No private inteess are protected nor rent seeking or catd practices are admitted.
The text is presanted as a naurd consensus proposd, paliticdly  transcendent and
dedtined to dl the politicd actors

Hedtivity is an important dimenson of the rhetoic dfence of the
conceptud  architecture  proposed. The WP nardive of the hidoricd evolution of
Brazi's public adminigraion is a combinaion of sdetted dements Parimonidig
public adminidration is conddered as an hidoicd dage of the Brazlian public
sctor, apparently jus a resdud . The problems derived from 1967 reform and
consquet manegerid  practices indude lack of control, gigantiam, rent  seeking
behaviour, dictatorship politicd cover, authoritarian “technocratism” and some  big
manegerid disastersm. The privatistion discourse does not mention that many of
the sO dominant date owned companies were born as private busness and does not
discuss the causss of thar “datistion’, and the faled expeience in regulding
them properly, through competition and price management.

Sugpengon of disbdief is the sxth tool to increese perwa%vm of the WP
idees. Although NPM is wulngable to lots of potetid risks deived from its
univesa pretendons there are four mechaniams used in the text to induce the
abdraction of its eventudly problematic flanks Chaacter asssssnation is the fird
one and it was papedraed in the text not agangd named individuds but agang a
profesond  corporation:  the jurigs  They wee the implidt tages of
disqudification and the regpondble for the adminidraive and conditutiond law,
people committed to a procedurd rdiondity (dissodaed of practicd matters)
ingeed of peaformance rexlts and responsveness Time pressure is typified by the
imperdive “there is no dtenaive’, used to judify the diminaion of tenure in the
avil svice and the changes in pedons lav (necessay conditions to avoid
govenmenta  collgpses). “Cargoajﬁsm'so gpeas evaywhere in the text. The
man examples are the resurettion of pay for peaformance schemes agendfication
& an aswe for ddegaion needs professondisaion as a medicdne for public
sector problems, and the improvement of public sarvices qudity as a cause of good
mecro-economic  paformance Sodd  forgeting o indituiond  amnesa is  the
complement because it avoids an embarassing evocaion of the causs tha
origingted previous falures of the idees now being once agan presnted, like merit

" Aucain (1990)
“...not entirdly abandoned.” (MARE, 1995: 20)

Some coslly greet projects of thet time, usudly funded with internationd resources,
resulted in enormous waste of money and collapse of results like Nuclear plants, Iron
;gilway, Trans-Amazon etc.

o Hood and Jeckson (1991), Hood and Dunleavy (1994), and Hood (1996)

“Cargo cultims’ isamanifestation of the phenomenon of recurrent beliefs (Hood, 1994)

78



14

caegs in bureaucrdic public adminidraion and agendficdion in the managerid
1967 reform.

A find agect t0 be consdered in the plan's persuasveness is the way the
contents are packaged. As Aucoin’ and Huczynsd . point out portablity, cuitura
adherence to ocontext and communication techniqes ae essetid  ingredients  of
idees  diffuson. The WP encompassss thee dtfribites and  Smultaneoudy
addreses  diffeeent audiences The pasueson of thee multiple audiences ae
esantid because eech one will adt according to  different  comprehenson and

definiion of problems The WP is designed to counterat the atenion vaouum
tha usudly blocks the ascendance of this discusson to the decison agenda and
adan the atention of the poliicd players Each audience demands a diginct
goped and emphess in different topics The public opinion was addressed as a
consumer who demanded beter savices and as dtizens who have the right to
expect a beter govenment. The media wes seduced by modenistion and
fashiondble gopeds of the plan. Civil savaits wee gedficdly tageted and
professondistion perspectives were offered.  Politicdians were  goproached  in  the
nane of the public good (@ not oignd ad not vey dfedive currency in
barganing tems). The reduction of transaction and governmenta cods wes the
messsge to the busness sector. Intendiond  organisttions (IMF, World Bank and
Inte-American  Devdopment Bak) were teken into  account  through  the
atachmet of the plan to trade liberdisstion and macro-dabilisstion reforms The
economic and planing Minides were conqueed by the dignment to finenad
ratjondity84. Lad, but not lesd, the Presdent himsdf wes the key audience of the
plan because his reorganisng authority would play a aiticd role in the negotiation
ad implementation  sages  According to Mach ad  Olsn his  essntid
commitment is nat dmple because of dfficulties in focusng his priority atention
and because of palitical sugtainahility problems.

“Presdents give up reorganisation projectsin order to securelegidative support for

other things and legidators give up opposition on other thingsin order to block

adminigrative change”

Ne{g[heleﬁ rhetoric  goes beyond pesuason becaue it is A
condituive  of the redity. The idees ae formated to be implemented. They ae
anchored in key dements rdaed to pradticd ressoning: control  (menegenid
respongbility), prindples  (decentrdisation), univerdity (the  managaidiam
oedo), authorision (executive mandate) and  goplicebility  (potentidly  immediate
pay-off).

~ Aucoin (1990)
. Huczynski (1993)
o March and Olsen (1989: 81)

The reason was badicaly because it alows restraining personne expenditures and
amarket rationde in dedling with public bodies.
o6 March and Olsen (1989: 79-80)
Thorgmorton (1993: 121)
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5. Clarifying and questioning the rhetorical tropes.

Ladau and Moufe ague tha dl discoursss are historicdlly contingent and
politicdly condructed. The WP — a politicd policy piece - goplies the rhetoricd
trop&s88 to improve its pesuasveness power. Perelman89 ues the imege of
“meding of minds’ between spesker and audience to describe the intended effect.
In this snse the objective of the agumentation process “is not to deduce
consquences from given pramises it is raher to dict or increese the adherence of
the membars of an audience to theses tha ae preseted for ther consent. Such
adherence never comes out of thin ar’. Tha is why enthymeme — “an argument
with mising pramises’ . — is a typicd procedure adopted in the WP, “dthough not
ddivered too obvioudy serlatlm but interspersed with other forms of agument to
pra/entthelrenfeebllnge‘fecf

The cudd missng premisss in the WP rda to paronage and the meit
essatid component of the buresucratic modd. This is a veary importat lgpse in the
manegeid  argumentation.  According to Wilson 2,a patern of  bureaucraic
dientdign is “st in a way to become a familiar fedure of the govenmentd
landscgpe’. But, in fact the privileges citidsed as paticula exarples of the
excesess of a bureaucrdic date “are not primaily the result of some bureaucratic
pahology but of the possesson of public power by pesons who use it for privae
puposes” The key premise kept in the text aout bureaucrdic  public
admindration is tenure dthough rude bound sydems ae genaicdly citicised
because of thar rigidity. But premises about dmog dl other key charadeidics of
the bureaucratic Webearian ided type like ingress through public sdection and
promation by meit tha margindly occurred in Brezil, were suppressed. The chan
of arguments adopted in the WP resot to a fidtiond” . buresucratic historical stage
imege, a recognisd redity in other countries to dructure a cumuldive  good
govenment evolution ssquence The WP managerid doning project is judified as
if parimonidis public adminigdration were jusd a reddud and as if Brazl hed hed
until 1967 and after 1988 a bureaucratic public adminigration.

o La:lau and Mouffe (1985 and 1987)
Thorgmorton (1993:120)
Perelrrm (1982: 9)

o Hood and Jackson (1991:155)

o Lawson-Tancred (1991: 48)

“... asubsdy wasinitidly provided, because it was ether popular or unnoticed, to a
group that was powerfully benefited and hed few or disorganised opponents; the
beneficiaries were organised to supervise the adminigtration and ensure the funding of the
program; the law authorising the program, first passed because it seemed the right thing to
do, was |€ft intact or even expanded because paliticaly it became the only thing to do. A
benefit once bestowed cannot easily be with drawn.”

(yvilson, 1982 64)
Hood and Jackson (1991: 158) and Douglas (1937)



16

5. 1. METAPHORS WE ARE SEDUCED BY

Metgphors - like the previoudy metioned dtizens / conumers - appear
frequently in the text but there is one that demands more ddaled examingions
“network governrrlerrf’94, the successr (or the la verdon) of the Webaian
“meching’ . This  metaphor wes eploed in  smila, complementay  and
ovalgoping ways by Surges (“vitud  govenmet’), Rhodes  (“hdlow
government”), and Margetts98 (“the automated dat€’). As far as it mekes sene and
produces explanations for wha is going on, they should be taken with caution.
They ae pavaded by symbolic power tha mediates and produces consensus about
soddly projected images of acertain future

The imege of a virtud govenmett leeds to the quedion of “wha hes to

reman indde the government?” The WP ddfines two broad sectors core functions
and exdusve adiviies tha reman under direct gdae control, the former under

bureeucratic and laer under manegeid rules But Sturgerss99 brief review of the
expaiences shows tha in fat few fundions mus necessaily day indde the
statelm, dthough Consavaive govenments in the UK have adopted a
“resdudizetion srategy’ to identify the borders if they shoud perss. The
conduson is tha thee dasdficaions ae drongly influenced by higoricd
drumgances and  autrd  conteds The World Bak (WB) — suggests three
drategies for improving government ddivery. It is a caegoistion dmilar  (see
figure 3) to tha adopted in the WP. improve compliance and loydty in the core
drengthen voice mechenigms in the core and in the broader public sector, and
increexe exit posshiliies in the broader public sector and in the makels Even a
virtud govenment nesds a bran. Sanley Kubrick's imege of the computer HdA in
his film “2001 — A Space Odyssey” looks cdose to thee speculdions about the
future of government.

Holowing out the dae condds of the combingion of digindt processes
privatistion, ddegdion to suprandiond  inditutions ~— decetrdistion  (from
fedad to dae and locd government), de-concentration (from direct adminigration
to agendes quangos hnon  profit  organistions and  private  firmg)  and
“managaidision”  (from  politidans ad caex avil savaits to  contracted
executives).

z: MA RE (1995: 86)
o Hood (1994)

o7 Urgess (1996)

o Rhodes (1994)

oo Margetts (1997)
looSturgess (1996)

Sturgessligt of functions consists of policy core, combat, dlocation of judtice, system
design and maintenance, contract letting and monitoring, regulation, and income
ngribution.

1 Dunleavy (1997: 43)

World Bank (1997: 87)



17

Fgure 3: Three Srategies for improving government service ddivery

Strengthen
voice
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and loyalty

Source: World Bank (1997: 87)

It eodes accountability, because the three levds of power shae
reyponshbiliies for ddiveing sodd savices like hedth and education. If dl ae
reppondble no one is in faat respongble Fagmentation meant lack of coheson,
centra co-ordination cgpability and control in the past (1967-1988, under a
dictatorship), beddes overlgps and codly redundancy. It erodes core discretion
functions expected to be peformed by caexr cvil savants like policy making,
budgeing and monitaring.  Governmentd  intdlectud cgpedty  and  cumuldive
leaming posshiliies can face out-sourdng up to certan  limits  Together  these
vulngrabiliies can ceate “a drong impeadive for a reun to bureaucracy because
bureaucrecies wish to drengthen ther cgpadty to dexr the sysem’” 108, a vey
plausible explanaion for the 1998 Condtitution results

The automaed dae idea implies a discusson of the “core  competency
agument” regponsble for managing network  didributed  sydems. A recurrent
problem in the govenmentd rdationship with private suppliers in the IT ssdtor hes
been the asymmery of expetise and information. Even in the case of the dae
companies manframe modd, the ggp bewen them and muitingtiond companies
isexpressve in the Brazilian context. Margetts104 aguesthet:

“The core competency of the automated state will be to monitor, control, and direct

the new actors operating the new nervous system of government.”

But who occupies the core space gopointed officas contracted managers or
caexr dvil savats? If this is a draegic pogtion vulnerddle to corruption or

- Rhodes (1994 151)
Margetts (1997: 104)
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dientdigm, bureaucraic heachies  can be the more aopropricte  organisationa
modds to avoid corruption. This is not an origind or new agumet as the WB

report reveelsm6 (Seefigure )

Hgure4: Recruiting and promating on merit improve bureeuicratic cgpahility
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Source: World Bank ™ (1997 92)

52. METONYMY: THE CONTRACT SACRED SELF-CONTAINED
ATTRIBUTES

Metonymy means “subditution of the word for an dtribute for thet of the
thing rrﬂant”m. In the Brazlian the WP, a typicd example is the fastnation that

109 .

make and manegement contracts exeds ove the authors. Contract gppears as
a magc ward, with plety of memings tha ae immediady evoked. Government
by contract is the privileged draegy to ded with agendes and sodd organistions
the new bodies to be crested after the reform. Control should be caried out through
contracts  that spedify peaformance indicators indead of a hierarchicd chan  of

- Hood (1991)
o, B (1995 5)
18 The data are from thirty-five devel oping countries. The period is between 1970-1990.
1o OXford (1994: 507)
MARE (1995: 61)
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command. There is a sgpadion beween purchesr and provider and this
raionship should be governed by contract. The nexus of contracts are supposed to
replace integrated hierarchies.

SteNaﬂ]JJD wans tha some potentid problems may ocour: ik of
idertification of those respongble for the sarvice with theﬂfrovider intereds (like in
iron triangles or capture), reguirement's pedficaions aymmelry  problems
organistiond  learning  cgpadty losses  reduction of public  accountability  (private
provides become respondble) and increese of codly litigation procedures  These
posshiliies do not mean thet contracts should not be taken into account in public
sdtor reform efforts On the contrary, it ams to qudify the drcumdances of ther
proper uses and the risks asodated with thar adoption, more complex than smply
‘decreding  the foundation of a ocontract culture  Contrects reguire more  from
government competency (not less) and, as Harden agues, it “is not a ready-mede
st of soutions to the problems of organisng public services’. The  contractud
framework does not provide a pefedt subditute for discretion because it cannot
abob in its gedficdions dl expatise ad policy nuances involved in  public
svice ddivay. The public sector can adopt contract mechanigms a  different
degree of extendon as emulation of “automeatic maket processes’ but it will hardly
do it in more sengtive functions

The ddicate point in the Brazlian case is that contracts are expected to work
in tems of the British “common lav’ or in tems of the Ameican “contractud
culture’. Next Steps agendes compditive tendering, Citizens Chater and market
teting were introduced in the context of rdaivdy loose legd condrants of the
common law tradition. And even in the British case it rases complex quedions for

the legd estdaliéﬁm.m The Ameican tradiion is moe insated on a

competition culture where  transaction cogts  and agency theories have been
centrd concans in the govenment eforts a privaisng public  savices
Sructuring adanade rddionships ad promoting the dignmet of  intereds  of
contracted  firms and the govenment indudes a range of dtendives tha
incorporate  franchigng,  licendng, contracting out  beddes bureaucraic  provison.
Neveathdess in Brazl the adminidraive law, not the private contract, is the source
of rules in the public sector and it is not possble edablish a contract culture by law.
These embedded fedtures of the Brazlian public adminidration ae dosr to a

. Sewart (1993 8)

Dunleavy (1997:37) argues that “governments confront severe ex-ante problemsin
fully specifying contract requirements, and ex-post difficulties of haggling over how
Egngs actudly turned out.”

13 Harden (1992: 69)

According to Harlow and Rawlings (1997: 141)“the poverty of contract law and the
rise of the contract steate creates acrisis of legitimacy for courts concerned with
contemporary canons of government and resolution of thorny contractud and quas-
ﬂntra:tud problems has become a priority for modern adminidrative lavyers”

135 Willianson (1985)
Alchian and Demsatz (1972)



20

continentd and Ibeaian culture then to the Anglo-Saxon sydems Lain cultures
demand govenment with drong adminidrdive poweas because of a higoricd lack
of confidence in govenment and in people according to Pder’'s modd . It does
not mesn that contractud mechaniams cannot be ussful, but thet ther introduction
should be processed carefully .

5.3. SYNECDOCHE: THE MANAGERIAL “VISON THING”

The WP case for a managerid reform edipses the resdud, both in scope and
importance,  functions of the core Even in the draegic nudeus the form  of
adminidration suggeted is a mixing of bueaucdic axdd manegaid foms
“Manegaid Adminidration”, the dogan of the reform, expressess how a pat is
teken for the whoe and the plan latmatif diiven. Expliatly and impliatly the WP
asumesNPM ™ asanew wnivesd paradigm.

The aguments of Auooinm, Barzelaym, Oshorne  and Gaebler121 and
Duieevy122 about intendistion of public manegement, the ascendance of a pod
bureaucraic paradigm, the govenmet's renvetion and the globdisaion of
public services can uggest generdistions of NPM  on the intenaiond  scenario.
But this is far from beng a mater of fat. Wright - and Hood ~ point out that
convergence is not proved by NPM devdopments Its dam for universdity is not
udanable by the hidoricd evidence The ‘pot pourri’ of docrines recombined to
it each different audience does not provide a paadigm because of the internd
contradictions of those doctrines Ovea-dressng  dmilaities hides the didina
dating points of the ocountries that adopted NPM messures and the different
objectives each one pursues, as wdl a thar gedfic vaidions Moreover, the
“repuidve dements’ and the “sdf-disequilibrating Llutions™™ do ot Quarantee a

116

Peters (1989) purposes a matrix (trust on people x trust on government) and places the
UK in the double pogtive cdl, Latin countriesin the double negative, Scandinavian in one
angle (high trust on government and low trust on people) and the USA in the diagond
g;pos‘te (low trust on government and high trust on people).

Previoudy experiences with management contracts between the federd government
and state companies (Petrobras and Vae do Rio Doce) in the 1980s were demoralized
because the government did not honor its commitments and the instruments were

iscredited.
9!Bgcl:%razil sate' s goparatus reform contains the two mainstream veaors of NPM mapped
by Aucoin (1990): manageridism (Pallitt, 1990, and Fergie e d., 1996) and public choice
(Pusay, 1991, and Andrews and Kouzmin, 1998), dthough with a dominance of the former
over the later.

Aucoin (1990)

Barzday (1992)

Oghorne and Gaebler (1992)
Dunleavy (1997)

s Wright (1994)

1 1H00d (1991, 1994, and 1995)
Hood (1995: 110)

BRREBE
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udandble pegpective for paradigmatic recipes because of unintended sde ad

revere dfeds . For exanple, the managerid fever of the period before the 1988
127

Conditution resembles the “headess Chicken Sa€ , a predictable reaction

acocording to the explanation of culturd theory 2 for changes

The WP takes for granted that maket friendy refoms and busness-like
mechanisms  can  produce manageridim’s  diffuson,  without broader  accountability
problems. Nevethdess the excessve autonomy of autharchies and public bodies
(e owned enteprisss and foundetions) was responsble for the falure of this

modd, when adopted between 1967-83 Why dhoud it be dffeet now?
Manegaidism ds faces implementation condraints because it cannot just ignore
the legd and conditutiond framework, as in the authoritaian peiod. The problem
of acguired rights is subject to judidd ocontroversy. There is a culturd and inertid
fomdis ad legdid reddance agand changes dthough the governmet has
managed to ocondruct a drong caeem, aguing that there is no conditutiond
protection agang thar removd in the case of the avil savice regme Manageid
fixaion, geneaed by god digacements ad rue bound bureaucrades

. . . . 131
ovaregdtions as reslt of over commitment, ae two ‘converson mechanisms
tha Brazl dreedy expeienced. Taking the pat for the whole has resulted in high
leerning cogts but it is not necessaily finished yet.

5. 4. Irony: vauing avil sarvantsthrough de privileging thar datus

The Brazlian govenment hes hidoricdly adopted a paendig  peten in
deding with its employess no mater whether they ae sdected through public
exans hired through private legidaion or politicdly gopointed. Although the firg
caegory has been by fa the andles dnce the 1950s its rights and benefits have
been extended to the othes sydemdicdly through conditutiond or ordinay lav

m. Public sdections were by far the less frequent mechaniam of entrance into the

public sector between the 1960s and the 1990s Even when it occurred, the merit

sydem tha <hould regulde promotions was digorted by rent-seeking corpordist
. 133

practices .

> Sieber (1981)
18 Hood and Dunleavy (1994)

Culturd Theory “impossible theorem” assumes an idea of dynamic contradistinction of
E conditutive four ways of life. (Thompson, Ellis and Wildavsky, 1990: 98)

Schwartzman (1984).

Modesto (1998)

1 Seber (1981)

The Condtitutions of 1946, 1967 and 1988 defined dl those employees thet were
working in state agencies, foundations and departments for more than five years as
‘dables (date civil servants). The otherswere progressively * stabilized' through
periodica negotiations and bargainsinvolving the Executive, Legiddive and Judicary

ers.

Classicd examplesincdude “internd” (open only to employees) manipulated sdections
(more common in the Legidative and Judiciary), convergence to the top (like tax
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The predominant parimonidig culture dominates many aess and sectors in
Brazil. It dimulaes a percgption that the govenment has a cudd role to play as
employer, a rde which is essetid to prevent unemployment problems around the
country. These fedures are dose to those observed in areas dominated by ‘amord
familism’, nepotism, and patronage, typica from Mediterranean oountriesm.

The WP edablishes important comparisons between the labour market of the
privale and public ssctor as paraneers for its propodtions The data reved tha top
avil savants recave less than ther private counterparts and that the baesc levds of
the dvil savice recave more Thus the dimingion of those differences should be
ought, dthough  digind  pieces of legidation do not dlow a pefed mach.
Hexiblity shoud be guaanteed in order to correct digortions in the two borders
like in the private sector. According to the WP, removing tenure and pendgon rights
recogniion and paymett of compdett avil  svaits  woud  meke
professondisation esser.

The supreme irony is that this gStudtion, predominant in the public bodies
was gengrated under a managerid mandate, between 1967 and 1988. Thus there is
a doudle ficion in this discusson. On one hand there is a bureaucrdic public
adminidration, tha was expanded through nonburesucrdic  recruitment, merit
promotion and professond function citeia On the other hand, thee is a
manegeid public adminigration thet generaled rent-seeking  practices and was not
controlled by make competition, but protected by monopoly and dientdig
behaviours The mult-dmensond messge of the WP mekes the ddlenge dill
more difficult to face becaue it ams Imutaneoudy a professondisaion in
digint sectors the core the exdusve and nonexdudve funcions and the sodd
organistions

6. Conclusion

The judification of the WP is bassd on an idattification with the irreversble
mach of globdistion and on the agumett tha the technologicd revolution leaves
no other dtandive and tha this route is not only necessxy but inexorable and
desrable The important point here is how idess interpreations of the ped,
doctrines and proposds ae put togeher and, then, produce an agumentdive
dscorse The liasons ae esetid to guaratee the oconjunction of contents,
degress of acceptance and audiences. In fact, it does not meter if the aguments are
true or not snce they meke sene and address the views of the audiences focused.
The dams jus nead to seem ressondble to increese the adherence of the key the
playgs Choices and judgements ae dfected dso by the drcumdances the
vaiable conditions (like the dablistion plan) that conditute the context of these

ingpectors and prosecutors) and incorporation of financid advantages theoreticaly
%}ached to positions (generdized practices).
Banfield (1959), and Jones (1993).
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decisionsl%. It is a mater of fad tha some higoricd junctions provide the
opportunity for mgor change, but these changes do not necessrily or successully
happen as arigindly intended.

The andyds of the WP suggess that rdfoms of the dae goparaus “have

been proposed and underdood in  indrumenta terms as possble solutions to
percaved problems’ (Mach and Olsen: 1989, 92). However, the WP did not take

into account wha were the causes motivaions and consequences of  previous
efforts The rhetoric of modernisation adopted in the WP suggess a convergence
that ignores past-dependant, bounded rationdity, sysemic and Af-disequilibraing
processes, the rik of oHf-collapse because of exaroebation’ . Patronege is dill
dive outdde and, geddly, indde the public sector, because of the recurrent
practices of trandorming contracted and gppointed employess in dvil savants. The
smultaneous chdlenge of building managerid and bureaucratic core  dructures  face
dtenion audanablity problems of co-ordingtion. The sydemic dtributes of the
countries that fird adopted NPM suggest caution in importing those experiences
Mutud repulson vedtors and df  dissquilibrating pressures137 Oerived  from
diguptive tendons beween corflicive vadues can dso produce undable and
vunerable inditutiond arangements as in the pest. Purauing compatibility it is nat
a dmple task because it reguires intense co-ordination capabiliies to manage and
combine heterogeneous  organisationd desgns. The  sudaingbility of  heterogeneous
inditutiond arrangemeantsisaaitica issue Hodmesand Shand aguetha:

“ Successful management reform is driven from arecognition that the symptoms

are afunction of the incentivesin the system. (....) It isthe addressing of the

interaction between these incentives and the ‘what’ of government which is

essentia to successful public sector reform.”

Brazl's higory of admindraive refoms reveds tha buildng incentives
sysdems has been a recurrent bottleneck both in manegerid or  bureaucraic  reforms.
If the da€s gopardus is to acquire a plurdig character, the problem will have to
be faced in the core and in the managerid borders And the core will be misson
oiented by its own ddinition. Buresucdic reform  requires perddence  and,
seddly, inditutiondistion of cumuldive leaning cgpedties beyond the rhetoric
of réform. As Rhodes  gaes “there are no solutions to problems, only a process
of policy successon which requires the capadty to lean from migakes” Re-
organisationd  efforts  reflect  interests  conflictcs and canot  ignore  rooted  networks
of power and intereds build up through decades of paronege teking the risk of
becoming inconssguential.

Perdmen (1982 23)
Wildavsky (1987)

Hood (1991 and 1996)
Holmes and Shand (1995:562)
Rhodes (1994: 151)

B B&ER
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The dash beween a “logic of gopropriateness’, that emphedses dahility and
adeptiveness and a “logic of consequentidity’ . thet points out the importance of
conggency  between  behavioor and  deived  consquences  reveds  the
predominance of the fome a the expene of the later throughout Brazlian
higory. The WP pa s is an open discourse which does not commit itsdf with
emphass and priorities once it was oriented to build support and persuade, rather
than to edablish priorities and conflicting pogtions It admits a redlient room of
manoeuvre. Bresser Perelra is avae of the potetid problens as he daed
recently:

“The new public adminigtration cannot limit itsdf to effectively avoiding nepotism

and corruption, it hasto be efficient in providing public and semi-public goods thet

the gate was committed to produce directly of finance indirectly.”

Neverthdess, it runs the risk of coming to bdieve in the sdvingproblem
mechaniams of its own rheoric, a digind world from the complexities of redity.
Tendonridden proceses in devdoping countries tend to be potentidly disuptive
Caching up effots by devedoping countries need to teke into account what those
countries are, ther idetity given conditions and ther feesble dtenatives The
politicd context of the deveoped ocountries is democracy and even in thee casss
theee ae coflicing vadues in check. Shortauts in the context of paironage
inequdities  undable regimes macro-dabilization proceses should be  avoided.
The drength of Bra2|I path dependent agenda should not be underesimated. The
mirror  of hlstory doud a fa a possble highlight, indead of didort, the
shadowy places crested by inditutions and interests that teke advantage of these
memory lgpses.
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