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BRAZIL: THE POLITICS OF STATE
ADMINISTRATION

Elisa P. Reis

Introduction

The politics of state administration in Brazil from the 1930s on serves to
illustrate the range of problems affecting bureaucracies in third world societies.
The present overview of the Brazilian historical experience during this period
begins with a brief review of discussions of the bureaucratic question among
latecomers, as the issue originally appeared in the development literature and
as it was later influenced by the critiques of bureaucracy raised in advanced
capitalist as well as in existing socialist conlexts.

Section two then explores the innovations brought to administrative
structures and the role attributed to public burcaucracies across dilferent
regimes [rom 1930 to the present. Given the extent to which state structures
have played a key role in economic growth, I focus on the administrative options
characterizing each regime, examining these as political options made by the
state. While I do not deny the useflulness of an analytical distinction between
politics and bureaucracy, what I propose here is to concentrate on the interac-
tion between burcaucratic patterns and structures and the nature of the prevai-
ling political order.

Section three presents concluding remarks on Brazil’s current attempt
to consolidate a democratic political order while responding to the bureaucratic
dilemma. I call attention to the fusing of the political and economic crises in this
post-dictatorial era and argue that bureaucracy has yemained a key variable in
the economic growth equation, while its participation in the democratizing
challenge seems to have expanded. I believe this conclusion justifies the quest

*  Institute de Medicina Social da UERT and Instineio de Pesquisas do Rio de Janeiro (ITUPERT),
Rio de Janeiro, Brazil




L]

for a better understanding of the politics of bureaucracy in Brazil and in other
post-dictatorial contexts, as a contribution to democratizing theory and practi-
ce.

e

It is a commonplace to affirm that during this century the role of the state
has been paramount in national development. Already in the nineteenth cen-
tury, Germany set the standard that was to be reinforced by successful and
unsuccessiul developmental experiences all over the world, both capitalist and
non-capitalist. The 1960s brought the apex of the development ideology in
which public bureavcracies play a key role in the production of political,
economic, and social goods. As LaPalombara stated in the preface to a
prestigious collection of articles that he edited in 1963:

“Whereas much of the Westem world developed with
relatively little direct intervention by the public sector’,
this history will clearly not repeat itself. For reasons
that range from economic necessity to ideological
rigidity, the developing nations insist that govenunent
- particularly the bureaucracy - should play a major,
even exclusive, role in affecting the changes that are
thought. Thus, whether it is the building of roads, the
creation of new industries, or the radical transforma-
tion of traditional villages, one can usually expect to
find the bureaucracy intimately involved. Even in
those places where sore concessions are made to the
participation of the ‘private sector, such activity will
be and probably must be carefully integrated with
what government itself docs )

Coherent with the above creed’, reforms aimed at equipping the state
with modern bureaucratic agencies were promoted throughout the third world
and involved the channeling of international aid funds, the creation of numerous
training programs, and the fueling of endless academic discussions. There was
little doubt that in due time the newly created bureaucracies would dominate
the scene, supplanting the typical dual pattern of transition to modernity that
combined legal-rational structures with traditional ones, the latter based on old
commitments and thus not adequate to meet developmental challenges.

The most optimistic versions of the modernizing ideology saw bureau-
i

cratic innovation as the remedy to more than just inefficient administration.
The creation of new administrative posts based upon universalistic criteria was
also meant to create an opportunity for the emergence of a new leadership
capable of ousting long-entrenched elites from power. Thus, much of the
developmental literature has explicitly or implicitly assigned governmental
bureaucracy a key role: identified as strategic actors, bureaucrats were either
deliberately or by default supposed to constitute the political opposition to
traditional interest and backward sectors.

To a large extent, the endeavor to bureaucratize public power - some-
thing which has been intrinsic to development projects - responded not only to
economic requirements but also to a concerted effort to promote the nation-
state. Thus, the inauguration of public agencies in sparsely populated rural areas
constituted a powerful instrument of state penetration and affirmed public
authority against private powers, thereby enhancing the state-building enterpri-
se. At the same time, the provision of services and goods by the newly estab-
lished bureaucracies helped to foster social identification with public authority,
in turn encouraging loyalty, the substratum of nation-building.

The optimistic developmental expectations prevailing in the sixties evol-
ved, matured, and in most of the third world were laid to rest. Now, three
decades later, bureaucracy has become the villain held responsible for econo-
mic inefficiencies, for the vicissitudes of public finances, for the arbitrary
allocation of public services, and for the inhibition of social creativity. Paraph-
rasing LaPalombara, one could say that for reasons that range from economic
necessity to ideological rigidity, 'bureaucratic shrinkage’ has become the key
word in the third world. Privatization, budget reductions, fiscal shock, small
government, de-bureaucratization, and similar formulas popular in the new
state imagery all entail drastic steps to re-dimension the size and scope of public
bureaucracies.

While latecomers have grown disillusioned with public bureaucracies
mainly due to the failure of development projects, most current critiques echo
discourses elaborated in both the first and second worlds. Within mature
capitalist societies, opposition to the big state’ comes from both the left and the
right. What mainly comes under attack by the left is the re-emergence of
patrimonial features of the welfare state that curb social initiatives and conse-
quently prevent the strengthening of social bonds®. The right, on the other
hand, aims its criticisms at the usurpation of market functions by the state and
at the inefficient bureaucratic vse of resources, where this use could be optimi-
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zed Hsu-ough competitive mechanisms®. Vigorous opposition to bureaucracy
is hi.:.a:d ws.thm the socialist sphere as well, where deep frustrations spring from
the inefficient fulfillment of economic functions as well as from the rtfjn i

nance of authority over social solidarity resources(®, Mo

No doubt, many of the problems faced by existing socialism as well as by
n.mturtf capi.ta.]ism find close correspondence across the third world. In expe-
nmenting with more or less orthodox developmental strategies, the Mﬁrs
have usually found themselves encumbered with a huge state machine accused

:,-f 1:FI::-;:I:meaad rigidity and the despotic use of power and blamed for the fiscal

W[u!e fro.m a generic perspective these recurrent criticisms of bureau-
cr.ac_-,r remafn universally valid, third world countries run the risk of importin
misplaced ideologies. For example, much of the privatist discourse pupulaf
among ??u—mnservativcs in mature capitalist societies addresses situations
where citizenship was long ago extended de jure and de facto to all social
s::ct.nrs: The society-wide granting of full citizenship rights typical of mature
cap:uta]:sn? means that the state does not have to compensate for a deficit in
social solidarity as it does in less developed socicties. Moreover, within the
latter, tﬁlu-. fulfillment of economic functions by the state has itsn;f served to
crystallize privileges among private sectors, which in turn has contaminated the
market and made it heavily dependent upon authority mechanisms.

Much of the competitive vigor usually associated with the market conse-
qumftly has thus never found expression among latecomers. While this brin
to n.:md the problems currently confronting Eastern Europe, any parallel muii
again be carefully qualified. As far as social structure is concerned. the diffe-
rences between existing socialism and third world capitalism are so d'ramatin as
to make the implications of a move toward a restitution of market functions
radically different here and there.

131 brief, public bureaucracies in third world countries today share many
of thf:vwcs plaguing the developed capitalist world as well as many of those
afflicting f‘unzm:.;r socialist societies, while they at the same time preserve their
own pemh.?rfties, augmenting the complexity of these situations and posing the
need for original theoretical elaborations and original policy solutions.

. Comparisons with 'ﬁ.rsr. and second world societies are of paramount
I.Iflpoﬂﬂﬂﬂ:, buf equally critical is the effort to arrive at generalizations concer-
ning the peculiar blend of market and of authority that characterizes the

latecomers. The discussion that follows, while somewhat superficial and res-
e

tricted to the experience of a single country, seeks to place Brazilian historical
processes in an analytical perspective that might prove a fruitful basis for
generalizations on public bureaucracies in the third world.

Brazilian public administration has a long-standing negalive reputation
for being too centralized, inefficient, parasitic, and oversized. Both official and
popular explanations of this state of affairs usually stress the influence of
Portuguese patrimonial structures. Our colonial heritage is blamed for the
proliferation of state agencies whose main function is to offer an opportunity
for the exercise of patronage power and also for the endless bureaucratic
routines that Brazilians must cope with in daily life.

Genelic explanations do in fact scem to play an important role. The
colonial administration forced Brazil to adopt a rigidly centralized systcm of
control based on prebendal jurisdictions, a formalistic legal tradition, and
excessive concern with the regulation of societal Licvulnpnmnl{s}. The lact that
national independence was attained without a liberation struggle certainly

contributed to preserving administrative continuities(®.

It has, however, never been satisfactorily explained just how and why
objective conditions permitted the persistence of this tradition, despite explicit
efforts to reverse it. Even if we take the notorious resilience of burcaucratic
structures into account, the fact remains that the dynamics of the Brazilian
state-building process and the strategies of economic development that were
adopted greatly stimulated further proliferation of bureaucracy and centraliza-

tion of pnwcrm.

Histaorically, the expansion ol the stale apparatus became particularly
noticeable after the Revolution of 1930, As the country was transformed
under the aegis of the state into an increasingly urban and industrialized sociely,
the bureaucratization of public authority expanded greatly. Vargas, in power
from 1930 to 1945, led a successful drive toward modernization from above, with
the politics of state administration playing the key role.

Under Vargas came a major effort to modify public administration,
especially after 1938. The landmark of these cfforts was the creation of the
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DASP (Departamento Administrativo do Servigo Piblico), a federal agency
entrusted with the formulation and implementation of norms governing the
functioning of the central government administration and the civil service. The
new agency introduced a meritocratic system into the federal administration
and made job entrance and promotion exams mandatory within bureaucratic
agencies. The DASP also placed critical legal-rational limits on bureaucratic

initiatives, particularly those related to resource allocation and accounting
(9

controls

The general idea behind this administrative reform was to equip the
Brazilian state with a modern, efficient, and reliable administrative structure in
order to promote national development. To this end, deliberate elforts were
made to approximate the Weberian ideal-model of a legal-rational administra-
tive instrument. The administrative reforms undertaken by Vargas’ modern-
izing dictatorship most certainly constituted a significant departure from the
old patrimonial tradition.

It is possible to identify multiple goals in the politics concerning bureau-
cracy that was implemented during the Vargas years. Analytically, 1 wr:uu.id
distinguish four different, although inter-related purposcs behind the admllms-
trative model pursued during that period: First, as indicated above, innovations
in recruitment and training practices, career patterns, and civil service concep-
tions were intended 1o respond to a critical need to improve the efficiency of
the bureaucratic machine. That is to say, reforms altering administrative prac-
tices and burcaueratic behavior were intended to increase state performance.

Sccond, administrative innovation under Vargas sought to fashion ins-
truments that would promote rapid economic growth. The industrialization
model adopted granted the state the leading role in basic economic activities,
with the aim of laying down pre-conditions and creating incentives for private

. et 10
industrial investments' )

Third, administrative reforms were used as an instrument to create
public power. In other words, the establishment of new public strudflms
provided an opportunity toal firm state authority vis-a-vis the power prctﬂnsmnds
of long-standing oligarchies. In this sense, bureaucratic politics played a deci-
sive role in the state-building enterprise, sharpening the distinction between
public and private power.

Fourth, h-urcaucralic growth during this period also reflected a signifi-
cant nation-building effort. Since political incorporation followed the premises

of state-corporatism, it was mainly through the bureaucratic dispensation of
afi- ‘

social rights that the state invested in the legitimation of power. Popular
political support was basically built upon the extension of labor rights to urban
workers who were tied to the state through the bureaucracy of the Ministry of
Labor and through state-padronized unions™". In practice, the sustained
growth of the industrial sector made the expanding labor market the critical
source of political incorporation. The labor card became the instrument of
access to citizenship rights(?,

It is undeniable that during the period of 1930-45 the politics of state
administration scored high as far as the state - and nation-building enterprises
are concerned. There is also consensus as to the remarkable success of newly
established state agencies assigned productive functions. Yet most analysts
today would agree that results were far from satisfactory in terms of efficiency
and accountability,

In relation to bureaucratic efficiency, not only did many longstanding
problems persist, but the very modifications that were introduced themselves
had pernicious effects’”, The demands of political compromise forced the
continuation of patronage recruitment patterns, wherein hirings were officially
justified as only temporary but would in fact become permanent appointments.
Al the same time, new agencies established to meet developmental challenges
were placed under the direct responsibility of the executive, furthering the
growth and concentration of state power. In short, this first attempt to mod-
ernize burcaucracy was a de facto sanctioning of what would become a well-es-
tablished dualistic tradition in Brazilian administration: parasitism and
inefficiency, on the one hand, and lack of accountability, on the other.

The 1945 return to democratic-constituional politics did not greatly alter
these established patterns. Under the pressure of reactivated party politics,
public sector patronage expanded. So did the creation of new executive agen-
cies as a solution for overcoming the incapacity of already existing ones. Thus,
during the so-called liberal period from 1945 to 1964, a series of piecemeal
initiatives were undertaken to counteract bureaucratic impasses; instead of an
all-encompassing attempt to reform the administration, the government opted
for multiple and ad hoc remedies to administrative problems.

In retrospect, one could say that during this period bureaucratic innova-
tion was no longer perceived as part of a state-building strategy, essentially
becoming instead a means of stimulating economic growth!'), This is most
clearly visible under the Juscelino Kubitschek administration (1955-60), when
task forces became the typical bureaucratic solution in the implementation of

o,
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development projects. In addition, through the creation of autarchic agencies
and state foundations, the government managed to circumvent bureaucratic
inefficiency without challenging established patron-client network or pork
barrel practices.

Thanks to the above-mentioned strategy, the gap between the traditional
civil service and the more recently established agencies became institutionali-
zed™). Worst of all, this gap lent grounds to the generalized belief that the
efficiency of the new administrative sector was based on its organizational
autonomy and its technocratic independence from social demands. By impli-
cation, endeavors to improve the traditional sector began to be seen as as
worthless. Ironically, the period we usually think of as the *democratic inter-
mezzo' in Brazil history thus sanctioned administrative practices and related
beliefs that ran contrary to the notions of accountability and social responsive-
ness normally associated with the democratic model.

In short, the politics of administration that characterized the 1945-64
democratic regime was directed essentially toward economic growth. No bu-
reaucratic reforms were attempted, and the proliferation of new agencies did
not come in response to any concerted institutional plan. Rather than repre-
senting an attempt to improve the performance of existing bureaucracies, what
took place looked more like a pragmatic strategy to adopt ad hoc solutions to
new administrative challenges.

Given Brazil's relative economic prosperity and the multiplication of
new sources of investments, the door was open to widespread bureaucratic
corruption. The development ideology substituted state - and nation-building
projects. More precisely, the strengthening of the nation-state was mainly
dependent on economic development. National development became more
important than state growth. But to the extent that state involvement in econo-
mic production was already decply ingrained, there was ample room for a
variety of alliances and compromises between public and private sectors.

Allin all, during the democratic intermezzo the state managed to bypass
the obstacles posed by the heavy administrative structure inherited from the
previous period, thanks to the ability to introduce new administrative structures
to cope with developmental challenges. However, solutions remained shaky
and provisory and administrative impasses arose that would eventually need to
be dealt with. Given that bureaucratic proliferation did not conform to an
institutional project, the state spared itself heavy investments in bureaucratic
reforms but ended up faced with a multitude of administrative structures that

B

through duplication, neutralization, and a general lack of coordination pushed
up administrative costs and were detrimental to the transparency of power.

Concluding this overview of the second period under consideration, it
can be said that the politics of administration then adopted was in some ways
highly pragmatic and flexible, and as such they contributed to stifling dynamism
in the economy and to accommodating competitive social interests. However,
what in the short run constituted pragmatism and flexibility was to quickly be
transformed into opportunism, into a lack of administrative strategy, and into
the erecting of bureaucratic obstacles to development.

While economic growth indexes signaled a reduced dynamism during
the early sixties, rising inflation, growing social unrest, and political polarization
laid the grounds for a military coup. The quest for state structures better suited
to meeting the nation’s major challenges played a key role in the dictatorial
discourse. In two decades of military rule in Brazil (1964-84), public bureau-
cracies took on a multitude of administrative, technical, political, and economic
functions. The ruling army adopted a new model of modernization from above,
one in which policy activities were presented as substitutes for the political
disputes that had been despotically brought to a hait.

This new political model - which was adopted in several Latin American
coutries as well as in other dictatorial experiments elsewhere in the developing
world - came to be conceptualized as bureaucratic authoritarianism, a title
earned due to the centrality of state bureaucracies in commanding political,
economic, and social life in conjunction with a national development project*™™.

Coherent with the above, the authoritarian regime installed in Brazil in
1964 opted to once again move toward administrative reform. To this end,
legislation was approved in 1967 (Decree-Law No. 200) in order to adjust
governmental structures to the newly adopted economic model. Since the
government was willing to become more responsive to business interests (par-
ticularly international ones) in terms of regulation, infrastructure, and services,
changes in administrative regulations became strategic. The reforms also aimed
to expand state control over society.

The duality of purposes behind the reform measures to some extent
explains not only their contradictory, centralizing, and decentralizing implica-
tions but also the open dissatisfaction expressed by a number of their earlier
supporters who eventually became critical of the changes undertaken'”. Cen-
tralization did occur to the extent that the margin of exclusive executive com-

petence in administrative matters was significantly expanded. Many of the state
A



agencies were in fact subordinated directly to the national presidency and
became de facto autonomus bodies protected by the alleged superiority of
purely technical concerns over the give-and-take of politics.

Some observers refer to the above phenomenon as a form of Balkaniza-
tion and call attention to the subsequent increase in the discretionary powers
of certain state agencies. Agency employees also earned much higher salaries
than their counterparts in the traditional public sector and enjoyed much better
pension and retirement plans in addition to many other fringe benefits. Inshort,
this so-called technocratic sector of the state ad ministration, which constituted
the back-bone of the military dictatorship, came to constitute a kind of aristo-
cracy within the public service!'®),

A clear illustration of the visible expansion of the "indirect’ administra-
tion under the military is the fact that of the 251 federal state enterprises active
in 1980, nearly half had been created during the preceding ten years"”), Also
revealing is the fact that between 1960 and 1980 technical and scientific occu-
pations (where the government is the leading employer) more than doubled
their participation in the economically active population, jumping from 2.5
million (3.1%) to 8.2 million (6.8%). During the same period, the participation
of the conventional public sector rose from 3.1% of the EAP to 4,192,

Included among the de-centralization measures of the 1967 reform was
a move to facilitate contracts with private firms for the supplying of goods and
services to the public sector. The justification was the claim that private capital
was much more efficient than the bulky state machineryin performing economic
tasks. In practice, private firms transformed themselves into clients of the state
and made use of non-market resources to secure new contracts, either by
invoking their social functions as large-scale employers or by resorting to less
honorable instruments of persuasion.

As this bricf historical overview suggests, two major attempts at bureau-
cratic reform in Brazil were implemented by authoritarian regimes eager to
increase their powers of control: one under Vargas and the other under military
rule. Both experiences have to bem understood as part and parcel of state-buil-
ding projects sponsored by dictatorial governments, the first civil and the second
military. In between the two, attempts to modernize administrative practices
reflected pragmatic economic considerations rather than concerted efforts to
expand public power.

There were of course significant differences between the politics of state

administration implemented in the period of 1930-45 and those implemented
=10-

by the ruling army starting in the mid-sixties. In terms of the above discussion,
it is possible to conclude that under Vargas, administrative reform and innova-
tion were the key to national development. At that time, the purposes of
administrative reform ranged from the intent to alter the bureaucratic ethos and
bureaucratic performance, so as to increase efficiency, to the intgnt to adminis-
trate the political market through the distribution of wellare baisﬁls,

Under the military, no all-encompassing administrative reforms were
implemented. The modifications of administrative legislation adopted in 1967,
although of profound consequences, were basically aimed at making room for
the entreprencurial state as well as for private capital. In coherence with the
oplion for an economic strategy that delayed distribution in favor of concentra-
ted growth, the dictatorial state initially dealt with its own bureaucratic agencies
essentially either as production units or as instruments of coercion.

State - and nation-building were of course central concerns for the
military, but here their project was modeled on the premise that the economic
dynamism of state enterprises was to be the major instrument in creating public
power and that economic performance would in turn fortily popular support.

Oualy in sparsely populated rural arcas was there an explicit eflort 1o

_ expand the administrative machinery. In a way, this led to the conclusion of a

process of burcaucratization il power that had long been completed in urban
arcas. These ellorts signilicantly altered power networks in rural arcas, substi-
tuting new state oflicers for old local bosses and strengthening national loyalty
among Lhe ruralites through the final granting of minimal citizenship rights to
rural workers!),

In assessing the overall results of the changes introduced by 1967 admi-
nistrative legislation (Decree-Law 200), one can see that despite the many
failures of the new legall provisions, gains were indeed made in efficiency,
reverting mainly in favor of central state authorities. Market interests also
benefited (even il in a less obvious way), since an explicit commitment to the
acceleration of capitalist development permeated all these moves toward chan-
ge.

It is undeniable, however, that public bureaucracies did not become
more responsive to social needs, that unaccountability continued to be justified
in the name of national development, and that while state economic initiatives

benefited from modernizing changes, the government was never seriously con-
cerned with offering better administrative services to the citizenry.
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Bureaucratic structures were so closely identified with the arbitrariness
and unaccountability of power that among the most visible of the defunct
military regime's moves to liberalize from within was the National De-Bureau-
cratization Program, established in 1979. Cutting red-tape and making burcau-
cracies accountable came to constitute (at least at the rhetorical level) official
signs of government willingness to embark uplml a democratizing experi-
ment*?), Given that the modernizing dictaturshi-p ol this period had been aptly
described as burcaucratic authoritarianism, it was obvious that any move toward
liberalization would necessarily entail a deliberate effort to improve both the
responsiveness and the accountability of the public sector.

Itis quite clear that the National De-bureducratization Program mainly
fulfilled the symbolic-expressive role of substantiating government concern over
the vicissitudes citizens encounter in their dealings with the state®. The
effective impact on administrative routines and bureaucratic behavior was far
from impressive. In any case, the popularity gained by the Program in its heyday
attests to the dramatic salience of bureaueratic shortcomings and wrongdoings
in the daily life of individual citizens and of collective actors. In this sense, the
symbolic attempt to correct bureaucracies, which the military regime used to
signal its willingness to liberalize from within, highlighted the tight relationship
between burcaucratic practices and the scope and meaning of citizenship,

The civilian government inavgurated in 1985, with the explicit task of
implementing the democratic transition that had been negotiated with the
military, seemed willing to honor the commitment to remed y public bureaucra-
cies. Initially, the survival of the De-Bureaucratization Program scemed to
suggest that it could gain momentum and help to improve accountability, thus
strengthening democratic forces. But the very revalorization of politics deflated
the concerted cflort to improve burean« ansparency and responsiveness,

In practice, I - we-bureaucratization competed with other
cabinets and with politicians for brokerage functions; naturally, open competi-
tion was not in its favor. While under authoritarianism the National De-bureau-
cratization Program benefited from a monopoly, under the rules of the political
market it could not match its competitors ability to elfectively bypass bureau-

“12.

cratic obstacles and to mediate access to public services.

The Program was soon canceled and its ombudsman-like features were
dispersed among a series of more traditional channels of political brokerage.
With the revalorization of the vole-currency in the political arena, politicians
disputed opportunities to mediate between citizens and street-level bureau-
crats, between interest groups and state firms, and between local governments
and top cabinet officers.

This is not to say that public accountability was greater under the
dictatorship than under the current civilian regime, nor that bureaucratic
oppression has worsened. The mere re-establishment of basic civil and political
rights has acted as a powerful deterrent to many abuses of administrative power.
However, it cannot be ignored that throughout the five years that have passed
since the military stepped down, the rectification of public bureaucracies has
not ranked high on the political agenda. While the drafting of the new Consti-
tution set the stage for a through revision of the relationship between politics
and administration, little has been done to institutionalize changes in that
direction. Alfter twenty years of deliberate intertwining of politics and bureau-
cracy, the nation is faced with an established bureaucracy that, not surprisingly,
over the years came to internally reproduce the fragmentation of interests

typical of puliticsm).

This is particularly notable in the case of state firms, which take advan-
tage of their ambiguous public/private identity and combine market and autho-
rity criteria, circumventing the conventional mechanisms through which
accountability is enforced. With their own constituencies in civil society, these
powerful burcaucracies are sometimes described as states within the state!®),
They have, for example, defied government attempts to enforce new public

sector regulations and have successfully resisted anti-inflationary wage policies.

With regard to bureaucratic agencies in the direct administration, and
as indicated in the previous section, the long-established tradition of creating
burcaucratic agencies parallel to the older state structures confined the latter
to a marginal position where poor working conditions, insufficient pay, and low
morale have produced an environment prone to extreme inefficiency and
irresponsiveness.

The dramatic economic crisis afflicting Brazil hampers the always tense
relationship between politics and bureaucracy and increases the complexity of
the democratizing challenge. In confronting a multitude of political, social, and

economic problems, public authorities must also search for new patterns of
i



interaction between politicians and bureaucrats as a sine qua non to the
consolidation dﬂmncrar:y{M}.

In this kind of context, the currently observed temptation to put full
blame for the gigantic economic crisis on the public sector constitutes a severe
threat to the consolidation of a democratic order. If it is true that the functio-
ning of the public sector is the driving force behind the huge state deficit, it
might prove disastrous to opt for the radical privatization scheme that appears
to be gaining ever more prestige in the political market.

The persistence of bureaucratic inefficiency, a lack of transparency in
government, and despotism have certainly played important roles in recent
Brazilian history. However, the emulation of radical liberalism would surely
require the state to abdicate part of its legitimate functions in favor of the
market. Considering that in most of the third world, capitalism has evolved
under 'savage’ social conditions that have sanctioned extreme inequalities,
re-entrusting the market with functions it has actually never had would jeopard-
ize social solidarity and hinder economic growth.

What has been stated here is not meant as a defence of irresponsible
state capitalism or of the patrimonial-like leatures inherent to the authoritarian
welfarism traditionally adopted by Brazil. My argument is that as long as a
significant parcel of the population has to struggle fiercely to assure its mere
survival, handing social regulatory power over to the market would have explo-
sive consequences.

Given thal past experiences reveal the dramatic consequences of state
elforts to curb market functions and that these same experiences suggest that
the indiscriminate privatization of functions performed by public bureaucracies
jeopardizes solidarity, we are left with the same old challenge of reconciling
politics and bureaucracy. This might appear to some as an endless regression
to nowhere. Yet, I hope the arguments presented here help to clarify conditions
that are peculiar to Brazil as well as to other late-developing capitalist societies.
These conditions seem to suggest that the knots entangling political and econo-
mic crises are perhaps tighter now than ever in such societies. They also suggest
that the politics of public bureaucracies will play a key role in forging both the
conditions for economic growth and the prospects for democratic consolida-
tion.
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